WITHOUT PASSION OR ENTHUSIASM:
THE PROBLEM OF ADMINISTRATIVE
COMPASSION"

by Victor A. Thompson**

f. The Problem Defined

Mary Brown dida’t mind that her hushand, Laurence, an Air Force sergeant,
was being sent to Vietnam. Only she wanted to be with him. To that end, the Air
Force nurse, a licutenant, extended her service for 15 months with, she claims, a
promise they would serve at the same base, On Friday the Danvers (Mass.) couple
said he got orders for Phan Rang. She's assi gried to Ton Son Nhut, 160 miles away.

“I feel I was deliberately deceived to make me re-enlist,” she said. 1

Outside of the human interest aspect of this story, it raises a fundamental question
about organizations: Can an institution make pursonal promices ? Stories such as this abound.
They make good newspaper copy.  Uvery individual sympathizes with the couple; the story
reinforces fus low evaluation of bureaucracy, possibly paralleling an experience of his own.

* All rights to this article, ol any kind, gre rctaincd by the author, Non-exclusive permission to publish
is granted to Journal of Development Administration, of rthe National Institute of Development Administration,
Rangkok, Thailand.

** YVictor A. Thempson, born in Hannah, North Tlakota, in 1912, received his doctorate in political
scicnce from Columbia University in 1949, He served in various federal governmen! emergency and planning
agencies for a total of about 6 years, He has becn a member of the Political Science Departments at the Universily of
Washington, the University of Texas, [linois Tnstitnte of Technalogy {where he was chairman for several years),
Sﬁacuse University, and the University of Illmois where he was  chairman from 1966 to 1968, Cuwrrently heis a
graduate research professor at the University of Florida. During 1961-62 he Tectured in an  African civil scrvunt
training program at Makerere College in Uganda, Fast Africa. He has parlicipated in executive development
programs for over a dozen govermnent agencics und associations and at scveral Universitics. In 1967 he pave the
Southern Regivnal 1raining Program lectures at the University of Alahama. He is the author of The Kegulafory
Frocess in OPA Rationing (1950); Modern Orgarnization (1961); Bureancracy and Innovation (1969); and coauthor
of Puhlic Administration (1950}, He is also the author of many articles and symposia chapters on organization
and comparative administration. His writings have been anthologized in over two dozen books of readings and
{ranslated into about a dozen foreignlanguages.

1 Chicage Sun Thmes, January ﬂ)_, 1971, p. 46,
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This kind of story stimulated the most widely distributed and deeply held sociological
theory of burcaucracy, the notion that bureaucrats invest the means of adminisiration with more

value than the ends--the “inversion of means and ends”™, or “the displacement of goals™, In fact,
4 lcading book on organization comes close to stating that this proposition /s the sociclogical

theory of bureaucracy. 2 Administration has been defined as the triumph of technique over purpose.

Although the proposition antedates Robert Merton’s famous essay on “Burcaucratic
Structure and Personality”, published in 1940, he, too, uses such as story to launch his discussion

of the inversion of means and ends. > He quotes a story from the Chicago Tribune concerning
Bernt Balchen, Admiral Byrd's pilot in the flight over the South Pole.

According to a ruling of the department of labor, Bernt Balchen... cannot
receive his ¢itizenship papers. Balchen, a native of Norway, declared his intention in
1927, It is held that he has failed to meet the conditton of five years’ conlinuous
residence in the United States, The Byrd antartic voyage took him out of the
country, although he was on a ship carrying the American flag, was an invaluable
member of an American expedition, and in a region to which there 18 an American

claim because of the exploration and occupation of it by Americans, this region
being Litile America.

The bureau of naturalization explains that it cannot proceed on the assumption
that Little America is American soil. That would be trespass on international gues-
tions where it has no sanction. So far as the bureau is concerned, Balchen was out of

the country and technically has not complied with the law ol naturalization.d

In this case, the special circumstances of Bernt Balchen were not recognized. He was
treated universalistically as one instance of a special problem category, not as a unique individual,
If I had heen making these decisions, [ am sure I would have given Mr. Balchen his eitizenship
and sent the nurse to live with her husband. T suspect that I would have reacted o the unique

and personal aspects of these cases. But can modern organization respond in that way ?5

2 James G. March and Herbert A, Simon, Organizations {New York: John Wiley and Sons, Inc., 1938),
pp. 36 L.

3 Social Forces 17 (1940}, pp. 560-568; also in Robert K. Merton, ef.af, eds, Reader in Bureaucracy
(Glencoe,Illinois: The Free Press, 1952), pp. 361-371.

4 Chivage Tribune, June 24, 1931, p. 10; and in Merton, et al.,eds., ibid., p. 366,

3 As it happened, Mr. Balchén got his citizenship cventually and had a successful carcer in the
American Air Forge, When he retired, he told the press that Adiral Byrd, the hero who first flew over the

South Pole, had lied when he announced his flight over the pole, Thus, time putsa different perspective on all things,
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A few years ago 1 read a short {tem that captured the essence of this problem in a Gary,
Indiana newspaper. A statc trocper had stopped a car that was driving down a country road at
night without lights and weaving slowly back and forth across the road. The driver had no license.
A woman was in the passengor side of the front seat. A man and 2 woman occupied the back
seat. They were taken in and a ticket issued and bond posicd. Very simple. There was more in-
formation, however, which was irrelevant to the administrative probiem and its disposition. A
pelice reporter wrote up the whole case, including the additional, but administratively irrelevant,
information. Itseemsthe man driving the car had been blind from hirth and had never experienced
the fecling of driving a car. His wife and some (ricnds decided to take him out on a guiet moonlit
night on a quiet stretch of road and let him drive for a few minutes. The lights were ntot on because
he did not need them. Of course, he had no driver’s license. The car was weaving for obvious
reasons. But all of these facts were irrelevant to the problem category that he represented to the
police. Once this category had been established, the associated routines rolled out of the mill as

inevitably as time. ® Could it have been different? Could the local police organization have acted
compasstonatély 7 Thatis the question I set out to answer in this article,

r;S‘ta::-ries like the above are commonplace. They make good copy. Most people can iden-
tify with the client in such cases because most people have acquired certain emotional habits and
needs by being brought up in the smait group sceurity of the nuclear family. They want to be treated
as special cases. They want someone to “really care”. They do not want to be just problem cate-
gories. They wantcompassion.

Many of the frustrations of individuals when dealing with the large organization arisc
from the scope of the particular problem or transaction they atlemipt Lo negotiate. The typical
problem or transaction of an organization is too large for effective handling by an individual, given
the current technology (e.g., making an automobile). Otherwise, it would be very difficultto explain
the existence of organizaiions., Furthecrmore, given this broad scope, the range of persons inter-
ested in the outcome of the transaction is normally much broader than the individual client, and
these broader interests usually have some kind of organizationsl representation, governmental
or private. The effects of this situation on the gratifications or frustrations of the individual client,
and the mdividual organization employce, have been clearly stated clsewherc.

Adminijstrative action in the mwodern world is impersonal and institutional.
It is not the product of one person’s mind or heart. Itreflects the concerns of all
legitimate intercsts in the appropriatc administrative constitucncy. Elaborate
horizontal clearances and coordinating procedures assure this broad scanning of
proposals before action. Furthermore, administrative action is expected to bhe (and
usually is) objective, impersonal, unsentimental, occcasioned by universalistic

0 On catcgorization as a characteristic quality of modern organization, and its relation te routinization,
see Victor A, Thompson, Modern Organization (New York: Alfred A, Knopf, Inc,, 1961), pp. 17- 18,
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criteria rather than particularistic personal appealsorsympathies. To protect
agamst charges of subjectivity or personal favoritism, considerable documentation
18 collected before any actionis taken. All of this preparation takes time and
[requently leads to charges of bureaucratic red tape.

This impersonal, objective, institutional approach to action, while demanded
by the norms of an industrial socizsty, is somewhat at war with basic sociopsycholog-
ical needs of individuals, most of whom have been socialized in primary groups
where personal loyvalty and action are stressed. Clienteles press for particularistic
treatment, and many are tempted Lo use primary relations with officials to sceurcit.
Reciprocally, officials may be tempted to appropriate authority to their personal
use so that such particularistic requesis can be granted (or denied). The desire for
nieney side-payments need noi he behind this conversion of Institutional power
to personal use. In fact, in the modern age it is probably more likely to be the
understandable human need to be rewarded with gratitude or admiration.

Consequently, adnumistralive assurances are soimetimes given which cannot
subsequently be redeemed. They cannot be passed through the impersonal,
ohjective, mmstitutionalized decision-making process of the bureaucracy. Generally
speaking, if an individual administrative official has the personal power to grant or
withhold favers, he has managed Lo apnropriatc administrative power to his personal
use. One of the hardest lessons modern industrialized man has had to learn is neither

to demand nor 1o promise special favors. 7

Often, however, the problem presented or transaction attempted by the individual client
18 toa small for the organization and is left 1o an individual functionary--e,g., to give an appro-
priatc explanation of an event, to write an appropriate letter, to carry out a simple restitutive
routine (¢.g., exchange the returned item for another from stock), or to initiate an appropriate and
simple automatic routine of the organization (e.g., a credit for a return). Out of these smail scope
problem situations some of the most frustrating clicnt experiences develop. The cmployee may
misunderstand the nature of the problem, either due te poor communication on the part of the
client, or, on the part of the funclionary, low understanding capacity (beiig “not very bright™),
inadequate rehearsal of organization routines because of newness in the role, or unfortunate
attitudinal postures of indifference or even hostil ty (e.g., like that arising from racial prejudice or
a ciient gesture interpreted as threalening),

A colleague experienced a typical case of this kind, Upon moving in to a new house,
he had gotten an estimate from an elcetrical company for the cost of attaching some electrical

R e e — e ——

7 Victor AL Thompson, “Bureancracy in a Democratic Society”, in Roscoe C. Martin, ed., Pubfic

Adrtiistraion o Remocry: Essays fn Honor of Paul H., Appieby {syracusz, New York: Syracusc University
Progs, 1965, pp. 205-226.



301

appliances. When the bill came, i1 was more than the estimate. He refused to pay it, Several
letters and telcphone calls (and months) later, he received a check for the difference between the
cstimate and the biil (which he had not paid). Iie then decided that the simplest thing would be
to pay the inflated bill. His work took him to many underdeveloped countries where experiences
of this kind are common. As he said, ““I decided that if they wanted to do it the hard way, it was
alright with me.” He regarded the whole situation as comic rather than infuriating and frustrating.
By virtue of his travels, he was accustomed to it. | |

Another colleague Lells of recently trying to pay a motel bill somewhere in the West,
The female counter clerk asked him for his credit cards. He said he did not use them; he would
pay cash. She had no instructions covering this situation and had to call her supervisor, but not
hefore he had given her a short lecture on the theory of moncy. He was an econoniist.

Mass industrial society poses many challenges to individuals, The resulting malaise is
too complex to be easily urderstood, bul one has to be deaf not to hear the cry for compassionate
treatment, as wilness the phenomenal growth of “hotlines” --telephone numbers for troubled
individuals to call to get friendly help on problems from lost dogs to drugs to suicide. Long ago
it was speculated that perhapsat the bottom of much industrial conflict was an alienated, lone-
some, frightened, insceure workman who wanted his company to respond to him warmly and
personally. He could not strike for love; so he sublimated his need into a demand for better
wages and hours through his union.

If this depiction of the industrial worker has some merit, how many morc persons must
be in this fix today. Not just industrial laborers, but white coflar functionaries, students, clients
of large government agencies, customers of the giant privale companies--all of us at times receive
and hate the dehumanizing, stripping treatment dealt out by mass administration, fromhaving
our identity turned into a number (usually the social security number) to having our brief cases
searched when we leave the library. Party of the program of currcut activism isaimed at this
dehumanization. Activists haranguc the students: “They don’t care about you™,

Suggestions of ali kinds, such as academic proposals for a “new politicalscience™, or a
“new public administration”, are stimulated in part by a strong need to bring compassion into

out affairs. Someone has to care. 8 Internation dealing will ofien turn on popular evaluation
of the compassion in the arrangements.  States are personified in the persons of their leaders and
abstract reality rendered in this way intlmate, personal, understandable, compassionate, Media
evaluation of evenis is largely of this kind, the important question being the motives of the
actors, their kindness, honesty, altruism, sincerity, compassion. A good example is a late 1971

8 gee Frank Marini, cd., Toward a New Public Adwministration (Scranton, Pennsylvanua: Chandler
Publishing Company, 1971); and Marvin Surlsin and Alan Wolfe, eds., An £nd jo Pulitical Science: The Caucuy
Papers (New York: Basic Books, Inc,, 1970).
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column about President Nixon (“Unpredictable Nixon’™) by James Reston which he ended in
this way: “And this is where we arc al Lhe beginning of the new year-- or so it seems here --alive,
but confused and divided. And the paradox of it is that the new vear is a presidential election
year, and the central issue of the election may very well be between the men who are clever and the
men who can be trusied,” Counter-culture religions are proliferating to cater to the needs
of mostly voung people seeking identity and companionship in an impersonal world. Sach
religions are often substitutes for the more extreme adaptations of drugs--in fact, they are often
Cures.

Rightly or wrongly, industrial societies increasingly channel the energies of their members
through large, purposive, rationalized, organizations which we have come to call bureaucracies.
Not only productive or cconomic ecnergics but much expressive energy is likewise so channelled,
asin organized religion, Grganjzéd sports, administered vacations, highly regulated parks and
forests and campsites, and in many other areas of life. For many students, modernity is equated
with organizations. Modern socicty has been called the Oreanizational Society: modern man The

Organization Man, ?

Y Robert V. Presthus, The Orsanizational Society (New York: Alfred A. Knopf, Inc., 1962); and
William H. Whyle, Ir,, The Organization Man (Garden City, New York: Doubleday Anchor Books, Doubleday
and Co,, Ingc., 1957).
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1. The Nature of Modern Organizations |

Can modern organizations be compassionate? Can they “‘care”? Can organtzations
be depicted as good or bad, kind orcruel? From everything we know about modern organizations,
the answer has to be “"Nol!”. In this essay T want to explore briefly why the answer has to be “No!”,
why the need for compassion persists, and what kinds of adaptations or sclutions to this serious
impasse have occurred or been suggested. If I succeed in clarifying the situation, perhaps more
human ingenuity will be spent in sceking imaginative solutions and less in empty rhetoric and des-
pairing cries of anguish.

There aie two sides Lo the problem. On the one is the organization and its nature: on the
other is the individual person and his needs. Tet me discuss the nature of the organization first.
The key to both the number and nature of modern organizations is specialization, or “differentia-
tion™ as the sociclogists say. Even as individuals specializc in function or occupation to survive
competitively in the face of explosively i nureasing knowledge and technique, organizations special-
ize or differentiate to channel these specialized skills to meet specialized nceds of specialized
customers, clients, or mterested groups. Fewer and fewer needs can be met by individual efforts,

creating the need for more and more organizations, 1

Increasingly, these organizations are staffed by specialists. Specialists deal with
categories of problems, not with human beings, They deal with one kind of problem of very many
people rather than many kinds of problems of very few people. Specialists are psychologically
unable to become personally and deeply involved with all of these people. Furthermore, only
a small amount of information about the customer, or ¢lient, or colleaguc is relevant to solution of
the specialized problem, The client becomes a problem category, not a historical person--he
becomes an applicant for welfare, a speeder case, a cardiac, etc. Ile is not a person in Lhis tran-
saction. The transaction s impersonal, and this fact actually facilitates the expert solution of his
problem. Interpersonal emotions do not mterfere with the instrumental application of the special-
ist’s expertise. “He who is his own lawyer has a (ool for a client”, as the lawyers say. But the
client pays in the absence of compassion--he is not important just because he is he; his treatment is
contingent. Payment of the fce is only one of the contingencies. His unigue individuality, which

is hisidentity, isignored. 2

In past times, with low mobility and very stable social relations, it was not al WaYyS easy
to separate the person from what he did day in and day out. The distinction between person and
role was difficuit to make. People became what they did and many modern names have come down
to us from this period--Mason, Smith, Carpentcr, Schumaker, etc.

—

1 See Victor A. Thompson, Modern Organization and " Bureaucracy in a Democralic Society™, In Roscoe
Martin, cd., Public Administration and Democracy: Essays in Honor of Paul Appleby, pp. 205-226; see also Emile
Durkheim, The Division of Labor in Society, translated by George Simpson (New York: The Macmillan Co., 1933).

2 Yce Victor A, Thompson, Madern OQrganization, Chaptcrs 2 and 8,
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An enormous increase in mobility, first geographic, then social, and finally psychological,
has made the distinciion between person and role easier for us to make. People can choose roles
like they choose merchandise. As Max Weber said, one of the criteria of moderin organization
(“bureaucracy’”) was the separation of person from oflice of personal rights from public rights,

of person from role. 3 With this modern discriminatory skill, 1t becomes possible 1o think of
fashioning or designing organizations for achieving specific purposes just the same as designing
a physical tool or instrument for achicving a cortain purpose. Recognizing the organization as
a designed toof or instrumenl adds several dimensions to our problem of administrative com-
passion.

There are at least two basic roles in tool construction. 4 There ts, of course, Lhe designer,
an cngineer with knowledge of the means to the accomplishment of various ends of other people.
There is, too, his client, the “person’ who has 4 nced (or which a tool must be constructed. Let
us call this role that of the “owner™. The values which the tool is designed to achicve are “his”,
(1 use quotes to indicate that these terms are usually personifications of much more abstract social
entities.)

An organization-tool uses people rather than inanimate things like motors, cops, and
belts. Pcople have values, goals, preference orderings, just like “owners™ do. These values must
he ncutralized or what is fina{ly decigned will be anything but a tool; whatever it might be wouid |
pull and haut in alf directions, and its “accomplishments” would only be predictable, if at all,
by systems analysis, It would have vuicomes rather than ouiputs,

To avoid this result, to actually construct an organization-tool, an additional role is
needed--that of finctionary. A functinary does his duty, applics his skill, performs his practiced

routines, regardless of what goal or whose goal Is involved. 3 A screwdriver dous not choose
between goals, and it does not choose between owners, It does what it s “told”. To induce

—_— ——
————

3 Max Weber, The Theory of Sociaf and Economic Qrganization, translated by A.M. Henderson and
Talcott Parsons {New York: Oxford University Press, Inc., 1947); see also Daniel Terner, *Toward a
Communication Theery of Modernization”, in  Lucian W. Pye, ed., Communicarions and Political Development
{Princcton, New Jersey: Princeton University Press, 1963), pp, 327--350, and The Passing of Traditional Society
(Cilencoe, Illinois: The Frec Press, 19338).

4 The analysis of organizations as both tools and natural systems, used throughout this booek, is {rom
Yictor A. Thompson, “Svstemic Limitations on Organizationzl Design”, in 2 symposium collection edited by
Martin Landau, and to ke published by Duke iniversity Press, Durham, North Caroling, some time in 1972, under
the title, Oroanization Theory and Cotnparative Analysis,

3 See F. Williain Howton, Functionariey (Chivago: Quadransle Books, Tnc,, 1969}; also Karl Mé.nnhu:im,
ldeology and Utopia (New York: Harcourt, Brace and Company, 1936), pp. 105-106. There is another rele, always
implied in decision-making situations, Instrumental decisions are based on “‘truc” knowledge; other kinds arc bets
or neurotic, Therefore, a vode of objective obiserver is always iplied in tool or sysiem construction. 1t will be
discussed below,
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individual persons to enter or perform the functionary role, designers and owners enter into an
exchange contract with them, the employment contract. In rcturn for sufficient values, such as
salaries, prostige, power , and a chance at increasing one or more of these, the cmploycee gives up
his own values or uses for the organization in defercnce to those of the “owner”, thereby leaving
a single, consistent, ordering of values by virtue of which all bchavior of functionaries can be
coordinated and the relative success or failure of the organization-tool asscssed. In public
organizations we often use the lerm “scrvant” instead of or in addition to ‘‘functionary™. The
“owner” of the public organization in the modern period is, of course, “the people” (it used to
be a feudal king).

As Tindicated above, the test of the organization-tool, the criterion by which it is judged,
kept, abolished, or modified, is external to the organization; it is the goal or prefercnee ordering
of the “owner”. There is no room for another test, such as the need of employees for “jov in
work™, or the need of clients for compassion. We do not build tools to fight with themselves,
Lo undo what they do. The goal of a public welfare organization, for example, is the goal of the
public for recipients of weltare; it is not the nceds of welfare recipients.

To recognize compassion in adininistration is to recognize another claim: it is to “steal*

the “owner’s” property. Today iLis [ikely that such “theft” exists on a [zirly large scale as emplovees
highly identified with ““the poor™ mterpret their role to be that of agents of ““the poor” within the
weltare organization. They interpret their obligation to be to the client rather than the
“owner”, and they get all the money (or other goods) they possibly can for the client regardless

of the plans and intentions (regulations) of the “owners”. The extent of this kind of behavior

has not been measured but it has probably contributed to the astronomical rise in weltare cosis,
Other interest groups have longtried and often successfully to gl their “agents” strategically
located 1n hurcaucralic organizations so that theyv could appropriate the “owner's 7 values,

b Health, T'ducation and Weifare Department officials are fust begmmning to admit the extent thal

“chealing™ 15 taking place in welfare programs, having jusl recently raiscd the old figure of “not more than 1%
to 5.45.

The Fiorida state welfare agency, in a seif review, found aboul 8% of illcgal welfare recipients, (Florida
Times-Umon, 1 (9/72, p. A-19,) The obvious interest of the administrative agency in keeping the figures as smali
as possible creates a suspicion that they may be somewhat higher. It is interesting that the state agency asked for a
73 %, increase inits budget for BY 1973, 7hid, 171172, p. B-11.

A related phenomena is the apparently increasing fendency for lower level oflicials io try to dictate
policy by mass confrontation with superiors or by committing illegal acls such as giving sceret policy documents
& a hostile newspaper or newspaperman. As Jumes Reston satd of the leaking of classified national secwrity dog-
uments to colummist Jack Anderson and publication of themn by him, the practice represents “delant disclosures of
the true forts by officials who have lost faith in the fudgment and trathfulness of (heir supcriors.” Florida Times-
Union, 179172, p. A-20, My llalics, This unconscicus disclosure of @ vicious bias is classic,
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A recent meeting of young teachers of public administration defined a “New Public
Administration”. 7 Employees (officials, functionarics) arc Lo use Lheir special resources to take
from those who have money and power and give to those who have not, regardless of the goals of

the “owncr”, like a company of modern Robin Hoods. The “New Public Administration™ is a
call for equality by means of “theft” and “subversion” on the principle of that ageless fallacy,

the end justifics the means. 8

Tt is true that if an administrative official could in some way appropriate various adminis-
rative resources (e.g., money, cover, authority) to his own use, he could then use them as he
personally wanted, within Lhe remaining organizationat limits that he could not control. He
could even use such appropriated resources to atford compassionate treatment if he so wanted.
Such a use of personally appropriated resources would almost certainly be selective--or as social

scicntists say, particularistic rather than universalistic. Probably no one is indifferent as between
the members of any possible pair of people. Owur lucky administrator, who had appropriated
resources so Lhat he could grant or deny favors, say yes or no at will, would undoubtedly bestow
his favors (compassion) according to whom the would-be beneficiary was, rather than solely

according to the merits of the claim. Some would bestow the favor only for 4 monetary price
(“corruption”, in the modern world). It is difficuit to see how sane persons could seriously
advocate the personal appropriation of administrative resources by adinintstrators as a solution

to the problem of compassion. #

Such theft of resources nevertheless takes place, though in less obvivus ways than in the

pre-industrial past or in the underdeveloped countries. In the past, 10 office frequently became
private property, Lo buy, sell, or inherit.  In the past it was a frequent device to have the expenses
of an office, including the office-liclder’s salary, financed from his fees or other coliections from
clients (“‘prebendary financing™}. We still find this pattern in some local govermment arcas in
this country--e.g., some justice of the peace jurisdictions. In the past, and in most underdevcloped
countrics, it was and is customary for ofhice holders to use their resources in such a way as to give

—

7 Frank Marini, ed., op.cit.

3 I mildly apologize to thc academic practitioners of the “‘new public adminisiration” lor such terms
as “‘theft” and “subversion”, They are to be understood in the context of the argument and as such are
seini-metaphorical.,

2 This, T tuke ity 18 nevertheless the program of the new public administration. To Max Weber, modern,
¢fficient, national administration only became possible when this praclice was linally eliminated. 15id.

14 1he following discussion depends heavily on Fred Riges, “‘Agraria and Industria--Toward a Typology
of Comparative Administration™, in Willlam J. Siffiin, ed., Toward the Comparative Study of Administration, pp.
23-116; and his Administrationin Developing Cowntries{Bosion: Houghton Mifllin Company, [944); and many

other writings of the Comparative Administration Group, 100 Quimerous Lo menlion,
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preference to friends, kinsmen, and, later, fellow political party members, In some parts of the
world today, it is customary to “purchase™ favorable administralive action through the payment
of “baksheesh”, or, as we would say, “bribes™ or “kickbacks”. In many places (e.g., Mexico),
1t 1s customary Lo hure 4 professional intermediary to solicit preferential treatinent for oneself, a

person we would call a **5 per-center”, 1

While ali these older forms of individual appropriation of administrative resources still
exist in modern socicly to a certam extent, they conflict with modern administrative morality and
s0 are considerably reduced. Newer or simply more subtle forms, however, have taken their place.
Resouroces are unevenly distributed as symbols of rank or status--office size, furniture, rugs, parking
places, company cars and drivers, etc. More important than the personal use of resources as
symbols of rank and markx of deference is the effect of status rank on the distribution of influence,
on the flow of information and communication, the initiation of ideas and suggestions, the cor-
rection of errors. Highly positioned individuals acquire personal power from the irrational dis-
Lorlions which atise from status rank. Within some limits they can make arbitrary exceptions in
the application of organization routines or changes therein. They can, therefore, dispense some
personal (compassionate) treatment. Control systems in organizations have never been perfectly
efhicient; they leave some leeway, some elbow room, to juggle hudgets, manipulate reports and

budget requests, edit information to higher authority. '* To recagnize administrative discretion,
however, is a far cry from advocating the personal appropriation of administrative resources as
a device [or solving the problems of inequality, poverty, or any other problem.

The organization-tool is a consciously adopted design for goal accomplishment. It is a
system in that all parts are related to all others by reference to their presumed relevance to a single
goal set, in the same fashion as an automobile is a system. It is an artifically contrived system.
As such, it is one-hundred per ¢ent prescription. 1t is a system of roles and rules. It does not
describe behavior; it prescribes it.  Although it has and must have motivational elements in it,
they are encased in a prescriptive plan, carried out by functionaries acting according to rules and
roles in a very roundabout fashion. The rewards and penalties of the motivational plan are not
direct; they are administered--1.e., mediated by functionarics, In the artificial system, a/f relation-
ships arc impersonal and abstract. There is not only no compassion; there is no way that com-

passion can be included. Compassion cannot be prescribed. A designed role of ** adminisirator
of compassion’ is ludicrous.

I For a good demonstration of the applicability of the Riggs model to s transitional society, sec
Martin Harry Greenberg, Bareaucracy and Develupment : A Mexican Case Study (Lexington, Massachnsetts:
D.C. Heath and Co,, 1970). Among other churacters, the “‘intermediary”, or “five per-center™, is well described.

12 See Herbert A. Simon, Donald W. Smilhburg, and VYictor A. Thompson, Public Administration
(New York: Alfred A. Knopf, In¢., 1950), chapters 13 and 14: Victor A. Thompson, The Reculatory Process in
OPA Rationing ANew York: Kings Crown Press, 1950}, passim., and Victor A, Thompson, Bureaueraey and
innovarion (University City, Alabama: University of Alubumu Press, 1969), chapter 4,
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Theorctically, compassionate employees could be selected. However, competence to
achieve the “owner’s” goai will seem more important, and in the likely case of confiict between
goat and compassion, enly one choice is possible; compassion must go unless it indeed fs the goal.
Again, the design may meet public relations needs by special training in compassion for people
in boundary roles like counter clerk. But this is ditlicult to bring off. Synthetic compassion can
be worse to sensilive clients than none at all. 1n the final analysis, compassion is an individual
gift,notan organizationzlonc. Twill discuss this problem further below.

Organization-tools are different from others in that the materials of which they are com-
poscd arc autonomous, goal-forming, creatures. They are human beings. As such, they have
needs to preserve themselves, their values, and their self-images--they have survival needs. They
also have the propensity to interact and thereby generate spontancously roles and hechavior norms
and to enforce them informally upon one another. They have a strong tendency to become inter-
locked in an unplanned, spontaneous system. Being spontaneous, unplanned, and without a goal,
let us call this system the namral system of the organization. Since this system arises without the
roles of designer and owner, there is no external eriterion to whichitis hcholdea, 1ts only criterion
isinternal. Thiscriterionissurvival, the same as for all other natural systems.

The natural system, of informal norms and roles grows up spontaneously to protect the
survival aceds of the incumbents of the functionary roles. Survival-endangering behavior, like
competition, high individual production, and the rate and direction of c¢hange are informally
brought under control to the extent possible. Endangering personal obligations like responsibility
or risk arc informally reducsd or spread around in some way if this is possible. To accomplish
their “missions™, natural systems, if allowed to do so, reach equitibrium states and develop homeo-
static processes to reduce devialing swings from these states and to restore thom by counter swings
if possible. The form of the process is much like the negative feedback of a thermostatically con-
trolled healing system.  Duplicating methods and capabilities develop informally to reduce the
risk of failure with its associated threat to the individual. Strangely enough, many formally im-
portant organizational functions ate performed in this unplanned, spontancous system, such as
mmnovalion, structural flexibility, much of the motivating.

Natural systems do not have decision making organs, and henee cannot be studied by
the methods of logical or policy analysis, Thev are studied by statistically controlled empirical
obscrvation. Because society is a natural system (a prime example of one, in fact), moral evalua-
tions of a society, such as calling it “irrational”, or “racist”, etc., arc either senseless or a
form of poetic license. So, also , is the rather common practice of blaming society for various
individual failures, Artificial systemslike governments, however, do have decision making organs--
legislatures, administrative agencies, constitutional conventions. IEvaluative terms of various
kinds, rational or moral, are properly applicd to them. They act; they make choices. They have
outputy, whercax natural systems--e.g., societies--have outcomes. To blame a natural svstem for
anything makes no more sense than to blame nature, also a natural system, or a subsystem of
nature such as gravity.
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Natural systems are not established. They develop, given the appropriate conditions.

The appropriate conditions seem 10 be occasions and lime [or stable interactions. Organizations
whose technologies and products are stable undergo such natural systemic development that they

become zlmost impervious to change. Schools are a good example of this process. '* On the
. other hand, in organizations that use 4 dynamic and changing technology, the equilibria and
homeoztatic processes of natural systems are never fully-developed. Such organizations are much
easicr to change by their designers and “owners™.

The natural system of an organization, bucause it develops in response to artibicial system
demands and responsibilities, becomes in tims a unified system rather than a collection of small
natural systems or groups. The artificial system is “monocratic”; it is unified by reference to the
owner’s goal (which may, of course, be a system or set of consistent goals). What unity the

organizational natural system acquires depends upon its derivative nature, Tt derives from a unified
artficial system.

This monograph is not the place for further discussion of natural systems developinent
in organizations or the conditions which facilitate or retard this development. Iowever, one point
must be made. There is a potential conflict between the “owner’s” interest and the natural system,
between “cost-benefit analysis™ ot goal accomplishment and swrvival needs. This potential conflict
raises control 1o the principal position in all artificial system processes, Control attempts to assure
a reasonable meeting of the external criterion, the “owner’s™ goals. Meeting this test Is one, and
usuatly the principal, condition of survival ol the natural system.

Whatever else a modern public (or private) organization is, therefore, it i5 2 machine-
like mstrument or tool of an external power, an artificial system of prescribed roles and rules,
Itisnotaperson. Itisnotaparentorfriend, Tiis an abstract system of interrelationships designed
lo achieve an externally defined goal. Roles are bundies of duties {(and powers); they do not
care; they do not have feelings. Whereas a particular incumbent of a role may care for a
particular client {or customer, etc.), such is not part of the organizational plan. In fact, such a
caring relation between the incumbent of a role in 4 modern organization and & client is regarded as
unethical, as giving the client “pull”, perhaps as “nepotism’ or “favoritism”.

We are prowd of the fact that modern administration, compared with administration in

the past, is relatively free of such “‘particularistic” behavior--that it is “universalisiic”, instead.14
We are proud of Lthe fact that modern administration gives jobs to people who merit them rather

13 See David Rogers, 110 Livingston Street (New York : Random House, 1968). On the conditions for

natural system development see George 1Iomans, The Human Group (New York: Harcourt Brace and Werld, Inc.,
1950}

14 These terms were developed by Talcott Parsons and are now used in virtually all cross-cultural
studies. See his The Soctal Sysrem (Glencoe, Llnois: The Free Press, 1951}, pp. 58-67; and Talcott Parsons and
Fdward A Shils, eds., Toward a General Theorvof Action (Cambridge, Massachuseits; Harvard University Press,
19593, p. 77.
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than people wha need them. Depariures from such impersonal (noncompassionate) performance
15 pounced upon by the media; the departures make good news stories precisely becausc they
violate modern cannons of good administration. Why should a moedern role incumbent care
about a client? Who cares for Aim, other than his family and close friends? He, too, is caught

up in an abstract, impersonal netweork, the artificial system, the organization-tool, 16

Furthermore, constructing organizations of abstracl, impersonal roles eliminates (not
entirely) the relevance of the personal relations between role incumbents, whether they be love,
hate, or indifference. The officially prescribed relationships exclude this aspect of interpersonal
relations. Otherwise, each organization would be unique, like a family; very {ew of them would
exist; and this country could supporti no more people than il did in 1492, namely, about 700,000,
The cxclusion of personal elements from prescribed role relations has made the modern organi-
zation possible and adequate to its logistical task of provisioning hundreds of millions of peeple.
Full, atfective comununication beiween funetionaries, the goal of many organization psycholog-
1sts, wauld be disastrous.

Most people in underdeveloped countries cannot understand an abstract order; thew
relations are personal; their obligations are personal; they are unable to fashion organization-

tools. That is why they are nnderdeveloped, economically and politically. 18 If they participate
i politics, lacking organizalions, their participation, obligations, and interests are personal--L.c.,
compassionate. There is no public interest. There is no “owner™ of the public organization,
the accomplishment of whose goal is the test of the public organization. Everyone getsall he can
get. Compassion monopolizes administration.

Still the problem remains. Most people are brought up in a small intimate group--the
nuclear family, Their earliest and most constani cxpericnces involve emolional dependence and
supporl, involve, that 1s, compassion. In g thousand ways, we cone to need such treatment, to
be treated as whole and unique individuals whose feelings are important. We do not experience
ourselves as problem categorics. We learn to expect incredible amounts of effort to be expended
on our behalf, just because of our feelings. (*We forgot the Teddy Bear. We'll have to drive
back [100 miles] and get it.™} We do not want to have to justify owrselves, to live with contingency,

We are modern men and women. 'We believe in the principle of equality before the law,
in “universalistic”” norms of administration. In fact, however, we arc ambivalent. We want
administration to be universalistic {noncompassionate) in general, but why would a little exception

15 As Mux Weber said, the modern functionary carries out his duties sine ire ef studio, without passion
or enthusiasm. Op. cit,

16 See Lucian W. Pye, Aspeets of Politival Development (Boston: Little, Brown and Compuny, 1969),

and SamuelP. Huntington, Political Qrder in Changing Societies (New Haven, Connecticut; Yale 1niversity Press,
1968), |
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in our case hurt anything? The one exception would not even have a perceptible effect on public
adnministration, butit would do a tremendous amount of good for me.

Qur first experience with the large, abstract, impersonal organization can be no less
than devastating. For many young people, this first experience is college. Yet how much worse
it would be for a person brought up in the extended familyor clan of traditional society! It Is
said that there once existed a tribe, in New Zealand, 1 believe, that punished serious infractions
of social norms by treating the culprit as a non-person. Everyone acted as though he were not
there--a sort of social banishment. People so treated, 1t 1x said, died in about three months on the

average. 17

Yes, the problem remains. The family has greatly shrunk, but it has not disappeared ;

nor is it easy to imagine an altcrnative to it which eliminates small group experiences completely.1®
The modern organization, by its nature, can offer only impersonal, categorized, non-compassionate
treatment; but many individuals apparently still need personalized, individualized, compasstonate
treatment by the ever more ubiquitous organization, What are some of the adaptations which occur
in attempting to resolve this impasse ?

17 Although this report is widely circnlated, T have not been able to find the source for it. However, the
use of the *non-person’’ sanction by primitive peoples is well.documented. See Lucien Levy-Bruhl, Frimitive
Mentaliry, translated by Lilian A. Clare (Boston : Beacon Press, 1966), p. 280; also, Theodore R. Sarbin,. “Role
Theory™, chapter 6 in Gardner Lindzey, Handbook of Secial Psychology, Volume I {Cambridge, Massachusetts:

Addison-Wesley Publishing Company, Inc., {954), p. 235,

13 In the Kibutz, small group ewotional conditioning and socialization comes largely [rom peers,
but it iy still there. This form-of chifdbood training seems to produce a more apaihetic adult, . Bruno Bettelheim,
Children of the Dream (New York: The MacMillan Company, 1969).
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IHI. Solutions: Personnel Administration

Compassion can be thought of as special treatment, “‘stretching’ the rules, premodern
actions dispensed by the “rule of men”, not the “rule of law”. Inthe modern period such bechavior
is denigrated in such terms as “‘amicism™ (**pull” from highly placed [ricnds or relatives), nepotism,
corruption {purchased compassionl. From early in our history, faithful party service bought one
compassion (*‘spoils™). While such behavior will continue as long as people have needs for
compassionate, individualized treatment, it can hardly be suggested as a solution of our prohlem
without a major change in modern administrative mores. What elsc, then?

An adaptation obvicus enough Lo have occurred Lo nearly everyone is to staff adminss-
frative agencies with compassionate personnel. A characteristic phenomenon of the times is the
appearance of organizations staffed by young idealists to aid those who feel they do not get satis-
[action from the more established institutions of our society--clinics stafled by medical personnel
who work for littie {relatively) or nothing, store-front law firms similarly staffed who charge low
(or even no) fees; even some governmental organizations appeated in the first blush of enthusiasm

for this approach, such as jegal aid under OLO, but the power redistribution implications of
these were sooh recognized and they were put under harness or abolished.

The store-front, young idealist, approach is pathctically inadeguate because there are not
enough of such personnel to even make a beginning, and besides, those who go into this kind of
work understandably stay only 2 short time, the powerful pull of a promise of large incomes soon
wrestling the idealist conscience to uncomfortablc silence, reinforced by the absenee  of gratitude.
Those who will be benefactors must be prepared Lo be hated by those who are the objects of their
good deeds--those whose inadequacies are so painfuily pointed owt,! The phenomenon is prob-

ably a passing fad, and, in any event, provides staff only for small anti-establishment cstablish-
ments, not the giant bureaus where most of the decisions governing us are made,

An exceptlon Lo the above is the nursing profession wlich both selects a large proportion
of people who have strong nceds to help others and provides a training which legitimizes and
reinforces those nceds. The hospital, therefore, probably comes the closcst to a compassionate

orgamzation, 4 fact which initselfunderlines the extent of the prn:':.uI:.-ia.ﬁm.2

I Our foreign aid program has been beset by (his difficulty lor some time, Many Aunericans have
expected gratitude and have been puzzled by the amount of foreign jubilation over our reverses. See the remarks
by Paul Hoffman, the Marshall Plan Administrator, concerning the AID program, in Time, Magazine, January

17, 1972, p. 31. St, Vincent de Paul told his disciples to deport themselves so that the poor “will forgive you the
bread you pgive them.”

2 See Sum Schulinan, “'Basic Functiopal RBoles in MNursing: Mother Sorrogate and Healer®, in E,
Gartly Jaco, ed., Patients, Physiciuns and lffness (Glencoe, lllinois: The rree Press, 1958), pp. 528-337. The
burcaucratization of the hospital is making it fess and less possible for nurses to there indulge this need to help others.
Here, too, compassion is incompatible with professional efficiency,
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An older but basically similar approach--that is, an approach through personnel adminis-
tration, is to give special attention to the problem in training those who “meet the public” -- counter
clerks, bus drivers, etc. (Here I do not refer to “T-Group” training, which is a basically different
matter and which I, therefore, wish to treat separately.) Although the training of counter-clerks
and others goes on continuously, it does not secm (o solve the problem. A friendly attiude
towards one’s fellow man is hardly a result of an administralive training program. Such buffer
roles between frustrated and frightened clientele and a basically impersonal (hostile ?Yand abstract
organization, an organization that controls employees’ behavior in a roundabout fashion hy means
of rules and roles performed by functionaries, such buffer roles are not feasible on a large scale.
The self-protection of the role incumbents often requires a hostile and, at best, disinterested treat-
ment of the clientele, and the special training is soon forgotten.

Why should we expect otherwise? When the young instructor, for example, wants his
school to treat him with compassion, to treat him iike his father used to do, just what is it that he
wants! The school is not a person; it has no feelings. He wants his chairman to give him com-
passion, to show personal appreciation and recognition. But how about the personal problems of
the Chairman? Who will meet Ais needs for compassionate treatment? Who will stand in loco
parentis tolum? The Dean? Butthe problemisstilithere. 1t cannot be generally solved because
the organization, in the final analysis, has no feclings but operates through rules, and roles filled

by people who, on the average, have the same needs for compassion as the hypothetical young
instructor with whom I started this illustration.

Occasionally there is an exception to this general rule.  An unusually “heroic™ person
gets into this chain of personification of the abstract, a person able to dispense compassionate
behavior without receiving it himsell. One suspectsthat, as usual, the costs must be paid somehow-
in ulcers, a beastly homelife, the ruined personality of a child, ete.

Psychologists arc especially prone to overlook this problem, to expect heroic persons to
show up at the right time, and the right place, in the right numbers. Thus, they write books on
Child Psycheology when the problem is the psychology of the parents, Or they write books on the
psychology of employees, suggesting managerial strategies for dealing with them more effectively;
but a large part of the problem is the psychology of people who need to get into authorily (manager)
roles and succeed in doing so, because they have enough power to make their psychology an im-

portant question. A sadist on the assembly line might spoil a few parts. A sadist in an authority
role....

Beyona these sutlicient obstacles to solving the compassion problem through personngel
administration (1.e., the selection, training, and placementi of personnel), there are other equally
msurmountable obstacles to fts success. Synthetic compassion can probably be detected by most
people, and it has a stomach-turning gquality. Tt makes the frustration, loneliness, fcar, and
a]‘i:_:n.gj;_im_i. greater for those who see t_hr'mlgh it, Itproducesa .respunse similar to the commercials
onT.V,
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Besides, this synthetic compassion 5 usually dispensed by those who haveé no power
anyway--those who meet and absorb the public’s problems with basically no power to do anything
about them. The kindly assuwrance of the counter ¢lerk is hollow, nor should a sophisticated cus-
tomer take out his frustration on such a role player. Most of us know it is not his (her) fauit.
She (he) is powerless. The real power holders are protected from us by layer upon layer of such
buffers, and organizational decision making is largely processual rather than personal, anyway.
Taking it out on the counter clerk gives only immediate relief; it probably heightens the problem
in the long run--especially if one’s conscience forces him to return to apologize to the counter
clerk (or bus driver, or policeman, or store clerk, etc.) On top of the frusirating (dare | say
“stupid” ?7) treatment, an apology is exacted by ong’s own conscience!

Any approach to an organizational problem through the attitudinal selection or traming
of personnel reduces the flexibility, hence value, of the organization to the “owner”.3 It is, there-
fore, a high cost approach and, if donc withoul the "owner’s *” knowiedge and perinission, a form
of theft. Should the owner wish to change his goals or values, he will Fingd the tool unresponsive.

Unless he can then engage in wholesale firing and the selection of an immediately efficient new
staff, he has lost resources.

3 This kind of staffing (by attitudes or progrum idenlification) has created many problems for various
Office of Economic Opportunity programs, like Tegal Services. British administrators generally take a dim view of
streng program commitments by civil servants, That is for politicians, See, for example, H.E. Dale, The Higher Civil
Service of Great Britgin{(Londun: OQxford University Press, 1941). He was formerly Assistant Secretary, Ministry
of Agriculture and Fishcrics. See also E.N. Gladden, The Civil Service: Its Problems and Fuiure (London: Staples

Press Limited, 1945). He was in the Service for 30 years. See also Peter du Sautoy, The Civil Service {(London:
Oxford University Press, 1957). |
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1V. Solutions: Organization Development and Sensitivity Training

Since most of us are members of large bureaucratic organizations, concern for more
persunallzed or compassionate treatment of individuals by organizations naturally extends to
cmployees as well as clientele (or customers, patients, etc.). Several social psychologists have been
working on this problem for years, beginning al lcast with Elton Mayo. Many of them
consult with organization managenents about changing organizations or their supervisory styles.
These psychologists have begun to call their field Drgamzatmn Development, and so T will lump

their efforts and theories all togeter under that title.!

Organization Development seeks to change organizations. [tis casual about the purpose
and direction of change because it relies upon a natural system, natural law, concept of a healthy
organization. Warren Bennis, for example, equates “‘scientific management” with “organization
health”. The natural system, natural law, origin of the concept is clear, *‘It is now possible to
postulate the criteria for organization health. These sre based on a definition by Marie Jahoda,
according to which a healthy personality ‘... actively masters his environment, shows a certain
unit [y]j of personality, and is able to perceive the world and himself correctly.” Let us take each

of these elements and extrapolate it into organizational criteria.”™®  Frequently, it is urged that
healthy organizations will be more effective in achicving their goals, but the major emphasis of
(.D. is that the organization be a more healthfull environment in which adults can work. Thesc
people gloss over the fact that an organization is a tool of an external power (*owner™).

In the healthy orgamization, alt relations are supportive; many motivations are harnessed
(besides money), and all work in the same direction; employces arc members of tightly-knit soli-
darity groups; high standard group goals are set by group decision; communication is full and
frank, both as to facts and feelings, and flows easily without distortion in all appropriate directions
(not just from the top down); dealings are nol one-ig-one, hoss-to-man, but more in the nature
of group confrontations; relations are collaborative rather than “win-lose” competitive.

I See Warrcn Bennis, Changing Orpanizations (New York: McGraw-Hill Book Company, 1966); and
Organization Development (Reading, Massachusetts: Addison-Wesley Publishing Company, 1969); Paunl R.
Lawrence and Jay W. Lorsch, Developing Organizationy (Reading, Massachusells: Addison-Wesley Publishimg
Company, Ine,, 1969); Rengis Likett, The Human Orgapizarion (New York: McGraw-11ill Boock Company, 1967);
Chris Argyris, Interpersonal Competence and Organizational Effectiveness (Homewood, Illineis: Dorsey Press, 1962),
and Organization Development (New Haven, Conaecticul: Yale University Press, 1960); Robert R, Black and Jane
Srygley Mouton, Buflding o Dynamic Corporation Through Grid Organizarional Development (Reading, Massachuse-
tts; Addison-Wesley Publishing Company, 1909); Richard Beckhard, Organization Development: Strategier and
Muodels (Reading, Massachusetts : Addison-Wesley Publishing Company); H.J. Leavitt, ““Unhealthy Organizations™,
in H.). Leaviit and L. Pondy, cds., Readingy in Manageriai Pyycholugy (Chicago: The University of Chicago

Press, 1964),

2 Changing Organizations, chapter3, at p, 52. The quotation from Maric Jahoda 1s from Current
‘Concepts of Positive’ Mental Health (New York: Basic Books, Tnc., Publishers, 1958).
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A basic problem is the common acceptance of the organization’s goal--the problem of
social order. Most 0.D. advocates implicitly adopt a Rousseaulike position. Man's natural
state is harmony ; but his institutions have perverted him. In the healthy organization, each person
would see that his best interest was served by making the organization succeed. Rensis Likert
suggests an elaborate sent-mechanical device of overlapping groups so that many hierarchical
superiors would be group leaders of several groups, this multiple group membership being assumed
to be powerful enough to bring shout organizational unity, not just dampen the conflict.

One gets the feeling that some O.D. practitioners do not care about sacrificing the owner’s
goal as Jong as individual employees obtain a more healthfull working almosphere--a sort of
sub-conscious subversion. More serious are some apparcntly (aulty empirical assumptions of
O.D. First, there is no reason for assuming that individual goals, or solidarity group goals, willbe

consistent with that of the external power, the “owner’™.?  With the calculations impeccable on
both sides, individuals and organizations can arrive at contrary and possibly conflicting conclusions
with perfect rationality. Aud, of course, irrational behavior is common enough and can alwavys
tead to conflict.

Sccond, the relationship between employee morale and high production of the owner’s
goals not only has not been proved, but if it holds at all may only held under specific cultural
conditions and with a reversed causal order. A worker with a strongly internalized norm (duty)
of high production will experience personal satisfaction from high output, The satisfaction resulls
from the output, not the reverse,?

Finally, even if one does not regard the concept of a “healthy organization as natural
law metaphysics, which T do, it is still possible, even likely, that different production goals and
conditions will require different organization structurers—the “‘healthy organization” will not be
opiimal under most conditions--perhaps not under verv many conditions. Somchow, the picture

3 See Victor A. Thompson, Modern Orpunization, pp. 183—i86; and LCdward A. Shils, *Primary
Groups m the American Army”, in Robert K. Merion and Paul F. Lozarsfeld, eds., Continuities in Soclal
Research: Siudies in the Scope and Method of **The American Soidier” (Glencoc, Blinois; The Free Press, 1950).
The continuing differentiation and autonomy of subsystems is one of the most profound natural sysiem processes.
It allows integration of individuals into the subsystem which would not be possible in the larger system as a whole.
If 1 accept values A and B but reject valucs C,D, and E, 1 cannot cooperate with the system ABCDE, but I could
cdﬁperate with system A and system B i they were differentiated out. In this way, boundary maintenance becomes
decisive for the maintenance of cooperation.

4_ See Arthur H. Brayfield and Walter H. Crockel!, “Employee Altitudes and Employee Performance”,
Psych, Bul,,52 (1955}, pp. 396424 ; Edward E. Lawler, i1l and Lymar W. Porter, “The Effect of Performance on
Job Satisfaction™, Industricl Relotions, a Jowrnal of Feowomy and Society, 7 (October 1967), pp. 20~28; Robert
L. House and Lawrence A, Wigdor, “Herzberg’s Dual-Factor Theory of Job Satisfaction and Motivation:a
Review of the Evidence and a Criticism”, Pers. Psych., 20 (1967), pp. 369-38%; and Charles L, Hulin and Milton
R. Blood, “Job Enlargement, Individual Differences, and Worker Responses™, Psych. Buif., 62 (1968), pp. 41-55,
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of a stmngiy identiﬁring group of workers and their boss sitting around planning high group
production goals for latrine digging is ludicrous. Ofiten clamms of success for O.D. mvoive
Research and Development or similar groups; often groups of salesmen. In any case, the success
stories are of the N = | type and cannotreally be evaluated.

0.D.is based on a natural system model of organizations. WNatural law notions evolve
easily from such models, The organization, however, 18 also an artificial system, a tool of an

external power. As such, it is evaluated from an external vantage point by refercnce to how effi-
ciently it produces the externally imposcd goal. An organization, being composed of self-directing

and structure-creating creatures also developsintime inlo 4 natural system, organized around the
artificial, The criterion of the natural system is survival--survival is a necessary quality of natural

systems. Conflict between the externally imposed eriteria of the artificial system and the survival
criterion of the naturai system is not only possible, but T am sure that some clever person can show

it to be inevitable, sooner or later.”

0O.D. practitioners have developed a change instrument which has broader implications
and so must be listed as another device to aid in the solution of our problem of administrative com-

passion in the modern world. Trefer Lo “laberatory training” or T-Group training, The T-Group
(Training-Group) was developed by O.D. practitioners to facititate organization changﬂ.ﬁ A
group of trainees is brought together under a most permissive and non-structuring “leader’” with

the hope that tliey will begin to explore the passibilities of fuller interpersonal communication,
as to facts, but especially feelings, Tt is hoped that the trainees will develop skills in “‘authentic™

communication without exploitative reservations, including both giving and taking, that is,
ligtening. A by-product would be a great deal of self-knowledge and self-acceptance and the

expansion of empathy. The whole thing is referred to as the development of interpersonal skills.
Training groups can be composed in different ways--the trainees fromt many organizations, or
a group of fellow workers and their boss (“family groups”), or members from diflerent parts
of the same organization, groups of people at the same hierarchical level (peers) or from
several levels, aic.

3 Ralf Datwendorf, in his book Class and Class Corflict in Industrial Soeciery (Stanford: Stanford
University Press, 1959), thinks in terms of concrete groups of people calied ‘*classes” rather than im lerms of
systems, To him, therefore the imevitable conflict 1s between the group-superiors--and the group-subordinates.
Superiors, howcver, ure also under the control of the natural systcm to some extent. The conflict is between
systems, the behavioral onc (natural) and the prescriptive one (artificial), or between sell-interest and duty.

6 It was developed by the National Training Laboratorics of the National Education Association,
For descriptions of the method scc Leland Brad(ord, Jack R. Gibb, and Kenneth D. Benne, eds., T-Graup Theory
and- Laboratory Method (New York: John Wiley and Sons, Inc., 1964). For a ‘short description, scc Herbert
A, Shepard, ‘“The T-Group as Training in Observant Participation”, in Warren G, Bennis, Kennath T, Banne,
and Robert Chin, eds., The Planning of Change (New York: Holt, Rinchart and Winston, 1962).

g -2 e S ——
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T-Group training is very difficult to evaluate, but a great deal of effort has been spent
Lrying to do so. Not wholly unexpectedly, advocates find measurable changes hoth in the trainees
and in their organizations after they return.” If one takes the evaluations of non-advocates a

different story emerges. Therc is no convincing evidence that organizations have been changed
1n this way: and no one has even allempted to show that production and efficiency have been so

improved.® Qccasionally new probicms for organizations have been generated by T-Group train-

ing, however, (for example, mass resignations of trainees).? Participating individuals, on the other
hand, may experience great personal value {or the opposite--thers have been suicides) from the
sessions, Just as they might listening to a Sunday sermon, or contemplating a beautifu! painting.
Some kinds of small measurable attitude changes are oflen found, although how long they last is
another matter.

Desptte the meagerness of these findings, T-Group methods have become a large business;
with large mvestments of personal reputations. They have also been commercialized through
“encounter groups™ info a multi-million dollar fad, but this should probably not be blamed on the
origmal O.D. psychologists who were seeking a way to change organizations in the direction of
organization health.

Although the evidence does not support the idea that T-Group (laboratory) training
will help solve the administrative compassion problem, the technique has by now become so widely
publicized and oversold (the wrong term since it suggests merely an exaggeration) that ¢ has
acquired great political utility to administrators. For example, one of the “non-negotiable
demands™ of some groups critical of a schoo! system, or a police department, may be that th
employees in question he required to take “sensitivity training” (another synonym for T-Group).

! For cxample, see Paul C. Buchanan (Associate Professor of Educution at Yeshiva University),
"Laboratory Training and Organization Development™, Admin. Science Q, 14 (September 1969), pp. 466-477. He
says, however, that evidence [or organization change is not impressive. See also Herbert A, Shepard “"Changing
Interpersonal and Intergroup Relationships in Organizations”, chapter 26 in Jaumes G. March, ed., Handbook af
Organizations (Chicago: Rand MecNally and Company, 1965), pp. 1115-1143.

8 See especially John P Campbelland Marvin T3, Dunnette, “Effecliveness of T-Group Experiences in
Managerial Training and Development™, Psych. Bull., 70 (August 196%). Aiso, see Robert J. Bouse, “T-Group
Education and Leadership Effectiveness: a Review of the Empirical Literature and a Critical Evaluation™, Pers.
Psych,, 20 (Spring 1967); and G.S. Odiorne, “The Trouble with Sensitivity Training', 7 rafning Development
Journal, 17 (October 1963). Warren Bennis, who has been President of the National Training Laboratories, says,
“Somctimes the changes brought about simply *fade out'...... In. other cases, the changes have backfired and have
had to be terminated.....” Changing Organizations, p. 174. He says, further, “Relating change programs ic harder
criteria, such as productivity and cconomic and cost factors, was rarely attempted and was nEYer, to my knowledpe,
successful™, 1bid.,p. 172.

? See the sources in the note above, In addition, see A.J.M, Sykes, “The Effect of & Supsrvisery Training
Coursein Changing Supervisors’ Perceptions and Expcctations of the Role of Management”, Human
Relations, 15 (Summer 1962), pp. 227-243.
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By agrecing 1o this demand, the administrator can get the potitical “'monkey” off his back, even
though he may know that he is making a zcro contribution to the underlying problem. (Of course,
he may conscientiously betieve in the efficacy of the “therapy”. Why should he know different 7)

When such a political agreement has been reached, requiring sensitivity training for the
personned of the agency, we have witnessed Lhe mosi profound invasion of personal rights which
can currently take place i our society. Such requirements are in the same category as requiring
personnel to go to church and become *‘converted™. They are only a step removed from
compulsory incarceration in a mental institution, allegedly so widely practiced behind the iron
curtain. And vet, who speaks on behalf of these teachers, policemen, cte.? Their unions? The

American Civil Liberttes Union? The National Education Association? No so that you can
notice rt.

Eftorts to heighten the affective or personal aspect of inter-funclionary relationsin
modern organizations have 4 basic flaw. As I said-above, the artificial system, or formal organiza-
tion, is composed of rules and roles. The roles prescribe necessary functional relations but elim-
mate the personal or affective aspect. Since these personal factors of love or hate are irrelevant
(almost), anyone with the needed technical skill can be placed in the role. People are largely in-
ierchangeable, making it easily possible to construct atl of the organizations we need.

As the natural or informal system develops, however, spontaneous, Informal roles develop
in which the affective, personal aspoect of interpersonal relations is very high. Informal, natural

systems develop a high level of affcet. 10 Here, as in so many other ways, we find a natural con-
flict between the natural and the artificial systems. To illustrate, the ehligations of the role of
iriend may be incompatible with the obligation of the role of boss. In fact, studies of the behaviors
in small groups, including small working groups, can raise the question of how the abstract, im-
personal, modern bureaucratic orgamization is possible at all. Why do not the mterpersonal
obligations (friendship, for example) of the natural system thoroughly sabotage the interpersonal
organizational duties of the artificial svstem? I think the answer must be that modern socializa-
tion produces less exacting interpersonal obligations than were produced in the preindustrial era,
personal obligations which are compatible with the prescribed formal role obligations of modern
organization design.

Friendship, under our conditions of mobility, is more superficial than it uscd to be.
Friends are no longer expected to “give the shirt off their backs”. We meet our new fellow
employees in the morning; are on a first-name basis by the afternoon; and may be transferred the
next morning, Modern man has many acquaintances but few friends. He has been lonely even

in a crowd. !

TN T - e —— = ot

10 See especiatly, George Homans, The Hwnon Group; also ses Dorwin Cartwright and Alvin Zander,
eds,, Group Dvnamics, 3rd ed., (New York: Harper and Row, Publishers, 1968),

_ 11 It is [uir, though nol néeessary, to cite at this point David Riesman, Nathan (Hazer and Reuel
Denney, The Lonely Crowd (Garden City, New Jersey . Doubleday and Compuny, Inc., 1953).
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When one’s friend and peer is elevated to the role of boss, he is not ﬂxpecteci to extend
special treatment to the former friend: nonc would be asked and indeed the friendship would
probably be allowed to terminate quickly, 1n June. [960. Modern Office Procedures, a trade jour-
nal, advised newly promoted bosses to “Break away gradualiy--Recognize the simple fact of office
life that the higher vou go, the fewer friends you'll have in the company.” “Give your friends in
the oMice ¢very chance (o break away from vou. They know vou can’t remain part of the old

pang. " 12 Adventures across the impersonal, functional, borders of the role are allowed ritually

atcertain times only-- the office Christmas party or the annual picnie.13 This miniscule recognition
of the problem seems enough for nodern man.

It the aftective, personal element in inter-role relationships within administration is
enlarged, through seasitivity training or otherwise, the equilibrium between the natural and arti-
ficial systems of modern organizations may be sufficiently disturbed to reduce our ability to form
organizations, As organizations become increasingly unigue systems of interpersonal relations,
like families, too small for most modern purposes, the number of organizations we ¢an SuCCess-
fully ficld may fall bolow our Munctional requirements: the society and cconomy may regress back
toward a preindustrial “tribalism™. Tampering with organizations is also tampering with per-
sonalities and must be undertaken with the same care and understanding. The carelessness and
casualness with which organizational advice is handed out reflects the general lack of confidence in
the advice and its actual incffeetiveness,

There are other probliems connecied with the training of employees, whether they be

supervisors or those who deal with elients. !4 Some training conducted by the organization itself
seeks to strengthen employee knowledge of the prescriptions of the artificial system and to rein-
force their authoritative nature. The rules and regulations are reviewed and high level superiors
give pep talks to indicate that the organization really wants them obeyed and wants all emplovees
(functionaries) to be loyal to the “owner's” objectives. Organization-run training is frequently
(usually} of this kind both because such training is part of the central concern of control, and
because Lhe trainers can he expecicd to be experts in the artificial system and hence able to teach
it. Most organization-run traming s “ordersin another form.”

When training is conducted by people lrom outside the organization, as it increasingly
i8, or by trainers within the organization who have studied with those from without, the subject
matter s frequently wholly or in part the natural system (usually natural systems of orgamzations

12 Reported in Sylvia Porter's column, Chicage Daily News, May 23, 1960, Suach practices are generai
thronighout American business, according to Modern Office Provedires.

i3 See Erving Gofiman’s discussion of these rituals in his paper, “On the Characteristics of Total
Institutions™, in his Asylems (Chicago : Aldine Publishing Company, 1961).

14 ‘The following discussion of training is based on miy paper, **The Systemic Limitations of Organtzation

Design”, in Martin Landap, ed., in a forthcoming symposium to be published by Dulke University Press,
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in general). | External students of organizations mostly u&: a naiural system model; they study the
organization as a complex of statistical distributions. The values they import into their science,
and henice their training programs, are natural system values--that (s, natural law. Furthermore,
they are observers rather than participants and so have interest dilferent [rom organization mem-
bers, Understanding is more important than profit {or success defined in some other way). Tur-
thermore, they do not have to take responsibility for the results of their advice. Usually they arc

academics and since few people pay any attention to them outside the classroom, they feel free
to say whatever thev wanl.

From these outside (and perhaps inside) trainers, therefore, trainees absorb some forbidden
fruit. They learn about the natural system, and they may learn natural law values--such as the

natural harmony of the orgaization; or that one should be‘‘people-oriented” rather than “task-or-
iented™: or that their organization is “unhealthy”. Natural systems are only dimly understood
hy participants, although much of their behavior is controlled by them. Consequently, armed
with this new knowledge, the trainee may atiempl Lo resist these controls or to manipulate them for

personal or group advauntage. Or he may wish to realize his new natural law values--e.g., being
people-oricnted rather than production-oriented. In either case, he cannot be trusted by peers or

superiors or both. He may have become more of an observer than a participant and hence not
quite trustworthy from the organization standpoint. Tremendous pressure will be put upon him to
return to the old, safe, predictable, pre-training role performance. In a few months his training will
probably have “washed out”, or if not, his frustrations may induce him to resign or seek a transfer;
or he may be fired.!3 The potential conflict between the external criteria--the “owner’s” goals--and
the survival criteria of the natural system is real and inescapable. Tools are not designed cither

ta survive or to be happy. Etzioni adds the point that human relations (natural system) training
for foremen assumes that they can be both formal [eaders (who are officers ol the company) and

—— e e d - ——TE—TE— o — ————

15 gee Edgar H. Schein, “Forces which Undermine Managerial Development™, Cafifornic  Managetial
Review, § (Summer 1963), pp. 23-34; Kennelh R. Andrews, “Is Management Training Effective 7 2. Meusurement,
Objectives, and Policy”, Harv. Bus. Review, 35 (March-April 1957), pp. €3-72; E. A. Fleishman, *Leadership
Climate, Human Relutions Training, and Supervisory Rehavior™, Per. Psych., 6 (1953), pp. 205-222; Center for
Programs in Government Administration, “‘Education for Innovative Rehavior in Executives”, Cooperative
Research Project MNo 975 of the United States Office of Education, Department of Health, TFducation and
Welfare; Harold Guctzkow, Garley A. Forehand and Rernard J. Jamcs, “An Evaluation of Educational
Influence on Administrative Judgment™, Admin. Sci. Q,6 (1961-62), pp. 483-500; and A.J. M. Sykes, ““The
Effect of a Supervisory Training Course in Changing Supervisors’ Perceptions and Expectations of the Role
of Management”', Human Relations 15 (Summer 1962}, pp. 227-243. Sykes reporisa case where 97 supervisors
were given a human relations course, Eilghty-three later said it wasa failure; 14 had no opinion; none said it
was 8 success. Nineteen of them left the company within the year; 27 others applied for jobs clsewhere in the
company. In the previous two vears, enly 2 supervisors had left the company. The supervisors said that the
attitndes of senior managernent hud not changed (they had also taken such & course at the same time.). In
other words, the expectations of the supervisors had changed but not the organization. '
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informal leaders of the men--that they can play influence roles in both the artificial and natural
systemns. The resulting conflict and stress will render such dual roles intolerable for all but a very,

very small number of unusual peopie. 16

10 Amitai Evaom, A Comparative Analysis of Complex Organizations (New York: The Free Press,
1961}, pp. 119 ff. So rare are people who can play both expressive and instrumental leadership roles, that they have
been called “great men™, E.F. Borgatta, R.F. Bales, and A.S. Couch, “‘Some Findings Relevant to the Great Man
Theory of Leadership™, Am, Sov. Review, 19 {1954), pp. 755-759,
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V. Solutions: Smaller Units

A more irrationad reaction to the impersonalily of modern organizations is the growth
of a spirit of regression to asimpler technology and hence simpler organization forms. Even as
the British textile workers of the early nineteenth century followed" General Ludd” in his destruc-
tion of newer labor-saving technology, many today wish to blame science and technology, not only
for such problems as pollution, but also for the alienation, the frustration and desparation, of the
individual (I should say “'some individuals’ since most, 1 suspect, are doing very well). Commit-
ment to this position seems to be associated with fanaticism, with the charisma of a movement, and
as such shows a tendency to {ollow the ancient fallacy--the end justifies the means. There have
been suggestions of conscious distortions, even by scientists, by Lhosc opposing the Amchitka under-
ground blast, the use of DDT, the S8T--and who knows how many others ?We are told that there
are currently (1972) ten times as many college students enrolled in astrology classes as in astrophy-

sics classes.] The annual meetings of the America Association for the Advancement of Science for
1970 and 197! were disrupted several times by groups who have defined the enemy as a personified
“science” and blame it for everything from human failure to racial prejudice to war. If scientists
are moving 11 the wrong direction, it is because they are allowing bureauncrats, politicians, college
administrators, and private Luddite groups to define that direction, to push their research in direc-
tions contrary to their scientific instincts,

Under pressure from “‘environmentalisis™ at{ during 1971, the AEC was lorced into a
major reorganization, the purposes of which, according to Chairman Dr. James R. Schlesinger,
were to deemphasize “technology purely for the sake of technology”: and to “provide increased

emphasis on environmental matters and on research....on.... various aspects of safety....”.2 The
danger of politically directed research is the loss of redundancy and hence reliability. Substituted
for the decisions of many scientists and technologists following their own interests 1s the decision
or conclusion of a bureaucrat or a politician, or a group or institution composed of them. Such
decisions have a very high chance of being proved wrong over the long run, The age of the prophets
was in the bibhical past.

Itis difficult to imagine a more dangerously mustaken view than this neo-Ludditism.
Science and technology are simply knowledge about how to solve human problems. Self-imposed
ignorance can do nothing for anyone. Translated into economic terms, the plea for scientific,
techmical, and hence, industrial, regression isa plea for increased uncmployment and inflation.
Human problems are bound to increase, requiring ever more knowledge and ingenuity. Disill-
usionment with the older romanticism of progress does not necessarily imply an hysterical
despair. In fact, it requires quite the opposiie.

1 Time, Magazine, January 3, 1972, p. 44, attributes this statement o Yale physicist [D. Allen
Breoinley, On distortions in the opposition to £YDT, see various speeches and remarks by Norman £, Borlaog,

4 Reported by Frank Carey of Associated Pressin the Florida Times-Union, 1/9/72,p. A-15,
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Technological development has produced an ever larger and more expensive material
component, the hardware, and this fact has necessarily resulted in ever larger organizations, ever
more centralization. {Of course, the desire for power has had the same effect and in some cases
has increased size and centralization far bevond what can be justitied technically.) Only a science-
fiction type technologic breakihrough--like a breust-pockel computer, perhaps, could reverse
thus trend toward increasing organization size and centralization. Such an eventuality cannot
be predicted one way or the other, but onthe basis of our past history we canmot expect i, at least

in manufacturing. {The growth of service industry may reverse this trend, as discussed below.)

Appreciation of the impersonal {dehumanizing) consequences of size has led to sugges-
t1ons to decentralize--to operate from smaller units. There is much evidence to the effect that
small units arc morc comfortable working milieus, but the definition of “small” 1s not easy. An
organization where each person can get to know most of the others personally has many of the
qualities of a club, if not indeed a family. Authority relations are softened by various social rela-
tions which develop concomitantly. Evaluations and penallics are fcavened by the emotions and
obligations of something approaching friendship. The same is true for interpersonal commpetition
and hence communication. Secrecy is tmuch less important where win-lose competition is actually
laboo, a breech of community relations, of good neighborship, Knowledge of the total operation
18 gaster had by each, providing each worker with a ﬁugnitivu map which helps to rﬂ:::tﬂré the mean-
mglulncss of work, The natural system may become so strong as to dominate the artificial systen

in these small organizations. The owner and his plans may be at the mercy of the natural system-

or, as some would say, informal organization}.

The small unit 1s likely to be less impersonal. more compassionate, to the client or
customer. Roles are more general and hence relations less restricted. Having féwer customers
promotes tamiliarity. Final decisions can be reached lower in a4 hierarchy and hence perhaps more
quickly. Procedures are likely Lo be simpler and more easily modified on the spot if they threaten

to bring a4 about absurdities. All of these things will help the client or customer fecl more like a
person and less trke a problem category. He is likely to think such an organization is a “good” one,

(€., compassionate.

3 See James R, Bright, Aufomation and. Managermenr {Cambridge, Massachusetts: Graduate School-of
Business Administration, Harvard University, 1958},
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Despite a spate of predictions that the organization of the future 1s going to be smaller,

i mpermanent, and democratic,? it is possible that these predictions are wishful thinking. The evi-
dence is not clear. I agree that whenever the technology of the task allows decentealization into
small units, the correct ethical position is to proposc or support such decentralization. Task techno-
logy in advertising, movie and T.V. program making, and similar activities, has long promoted

a type of organization which I shall call project organization. (In line with the preicnuious jargon
of this field, this ancient phenomenon has been increasingly glorified as “matrix organization™.)

Project organization not only aliows the greater personalism (compassion) of the small
orgenization, but it has other apparent values. Professor Huntinglon of Harvard reports that by
1952 the technical (read “strategic™) problems of war had been settled in this country, stabilizing
the large defense bureaucracies within which the survival (*bureaucratic™) needs of mmdividuals
and groups had to be met. The technical (“strategic™) functions fell within no single service but

within interservice functional commands by 1958.7 The “bureaucratic” rivalry stemming from
survival needs (career needs, if you prefer), was na longer reinforced by tocchnical considerations.
To put it another way, burcaucratic, inter-service, carcer-type rivalrics no longer needed to n-
terfere with technical (strategic) problem-solving. Strategic flexibility was acquired by separating
bureaucratic survival needs from the structure for technical problem-solving, by placing technical

problem-solving in temporary project organizations (although they are not so called by the
mijlitary).

Project organization separates the homeostatic, egquilibrating, adaptive, foot-dragging
of the natural system, dominated by the internal criterion of survival, from the instrumental, expan-
sive, prescriptive, problem-solving of the artificial system, dominated by the externally generated
and imposed goals of the “owner”--in the case ol the military or any other public organization,
by the public and the public interest. Because components of the project organization (group,
team, etc.) can fall back upon their permanent bureaucratic home for survival “career” neceds,
they will be less resistant to changes of an instrumental ortechnical mature--in the case of the
military, less resistant to strategic innovations.

—— s E o ——

4 See Warren G Rennis, Changine Organizations, chapter 1. Bennis believes work will incrcasingly be
performed in temporary, intcrdisciplinary, project groups, even though a larger coordinating framework may
remain. See also William G. Reynolds, “The FExecutive Synecdoche™, Business Topics (Autumm 1969), pp. 21-29.
Thomas L. Whisler takes much the same view and adds the idea that the replacement of men by machines,
especially computers, makes for smaller organizations personnel-wise. See his Execwiives and Their Jobs—-the
Changing Organizational Structure, Selected Papers No. %, Graduatc School of Business, the University of
Chicago, Peter F. Drucker believes hierarchical structures are doomed because they veto and stiffie imnovation.
The Age of Discontimely (New York: Harper and Row, Publishers, Tnc., 1969), See also Alvin Toffier, Future
Shack (New York: Random Housc, Inc., 1970), to the same elfect,

: 3 Samuci P. Buntington, ‘‘Interservice Competition and the Reies of the Armed Services™, Am.
Political Science Review, 55 (March 1961), pp. 40-52,
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En recent years there have been an increasing number of small rescarch, development,
and engineering organizations which, mecting the criterion for small size, have been humane and
even exciting places for professional and sub-professional personnel to work.® Many of these
have even met the test of imperinanence, ¢ither because they worked on one (or 4 few) contracts at
a time, were constantly forming uand rcforming in response to immediate, specific, contractual
and sub-contractual nceds, or because their experienced staff, high in demand, could often play a
game ol musical chairs (encouraged by government contract rules which allowed much higher
salaries and raises for new personnel than for old. The more times you moved, the richer you
became). ‘The world of these smal! changing organizafionrs is a world of personal friendships and
loyalties, of greatly rewarding mutual admiration, and conscquently or powerful motual and self-

contrels. Such organizations are nol burcaucracies as Max Weber described them.

How many opportunitics for project organization exist within our huge bureaucracics no
one knows, not if such opportunities are increasing.  Although this question is one of unimagina-
bie importance, it ltas never been rescarched, te my knowledge. One place where the general
project patiern is most applicable and perhaps is beginning to appear is in the area of new product
development in business. The bureaucratic structure is deadly here.” The survival need most
threatencd, m addition to the hostilities and plottings of one’s apprehensive peers, is security.
Yesterday’s entrepreneur risked(somebody else’s) money. ¥ he failed, he could move elsewhere and
try again. With vastly improved data gathering, storage, and transmittal by an enormous credit

rating mdustry, the failing entrepreneur is not likely to get a second chance. Entrepreneurship,
theretore, must largely take place inside huge bureaucracies (thesc large organizalions are also
more ltkely to have the vastly increased amounts of capital needed.) Today’s entrepreneur, conse-
quently, 15 usually an official, a burcaucrat. If he fails, he loses more than a little money. His fail-
ure goes into his personnel record and follows him around forever. This record, as Erving Goffman
has said, is a part of kim; it is his paper alter ego. When he (ails, thercfore, the burcaucratic
entrepreneur loses part of his personality, his ego, his image-- losses infinitely more important than
money, which Shakespeare rightly said was just trash by comparison.

[ R -—_ - o — — - . e e h o m———— .

6 see William . Revanlds, ihid,

/ See Donald W. Collier, " An Innovation Sysiem for the Larger Company”, Research Management,
(September 1970}, pp. 341-348: Theodorc Levitt, The Marketing Mwde: Pathways te Corporate Growth (New
York: McGraw-Hill Book Company, Inc., 1970), esp. chapter 7; Tom Burns and B. M. Stalker, The Management
of Innovation (London: Tavistock Publications, 195%); Victor A. Thompson, Bureaucracy and Inmovation; James
D. Hlavacek and Victor A. Thompson, “Burcaucracy and Wew Produce Innovation’: in preparation; Robert
Townsend, Up the Organizarion (New York: Alfred A. Knopf, Inc, 1970); Hubert Kay, “"Harnessing the R. amd
1. Monster™, Fortune, January, 1963, beginning al p. 160; “How Bell Labs Answer Calls for Help*, Business Week,
January, 1971, pp. 38-44; Tonald C. Pelz snd Frank M. Andrews, Scientésts in  Organizations: and Louis Saltﬂ.llﬂﬂ'
“The Innovation Myth”, Industrial Research, August 1971, PPy 45-46,
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Usually the bureaucrat entrepreneur does not  know what the-outcome of a new product

venture will be. Most fail.8 Even the successes take so long to register success that the original
recommender, the bureaucratic entrepreneur, may have been long charged with failure or retired.
Even if he had some rough notions of the probability of success, he has no knowledge whatsoever
as to the outcome of this particular case, this particular toss of the coin. What would be rational

for the organization, which lives in the long run, would not be rational for him, given our doctrines
of administrative responsibility.? His rationality dictates a search for immediate profitability.

The two rationalities are mathematically distinct--that of the organization, and that of our

would-be entrepreneur. Under our concept of individualized, exclusive, administrative
responsibility, the risk to the officialis so great that for him to recommend a new product venture

would be nonrational.

The problem of deveioping new products, therefore, 15 a problem of 1) recognizing and
motivating entrepreneurial talent (a propensity for high risk 7); 2) reducing individual risk ; and 3)
finding and releasing creative capacity. Business organizations fit alonga continvum in their blind
gropings to solve this problem organizationally. At one cxtreme 1 the organization with a stable
product, technology, and market that barcly recognizes that such a prablem exists. The automobile

manufacturers would be cxamples. An early approach to the problem was a purely bureaucratic

one. Establish a division to deal with it--the New Products Division.1? This responseto a problem

is undoubtedly the most characteristic bureaucratic responsc: perception of problem—»assign
responsibility for its solution to some individual —»place a bureaucratic organization at his dis-

posal. Thus, if a Superintendent of Schools is running into increasing criticism about racial pre-

judice, 1t is a good possibility that he will appoint an Assistant Superintendent for Racial Problems

o

8 See §.C. Gilfillan, The Sociclogy of Invention {Federalshurg..Md_: Stowell, 1935); and Bureau of
Feonomic Research. The Rate and Direction of Inventive Activities (Princelon, New Jersey: Princeton University

Press, 1962}, passim; Simon Marcson, The Scientist in American fndusiry (Princeton, New Jersey: Industrial

Relations School, 1960); and Richard R. Nelson, ““The Economics of Invention: A Survey of the Literature”,
Journal of Business, 23 {(April 1959), p. 114,

? See Victor A. Thompson, Decision Theary, Pure and Applied (New York: General Learming Press,
1971); also Bureaucracy and Innovation, pp. 26-27.

10 gee Jay W. Lorsch, Product Innovation and Orgamzation (New York: The Macmillan Company,
1965). | | |
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(or Civil Rights, or what nu'L) W in fact, as 1 will show later, this response 15 becoming increasingly

alluring as a solution to the problem of administrative compassion--an officiz] is appointed to deal
with it, often called an Ombudsman.

The next step in the developmenl of nrgaﬂlzatmnal adaptations to the new pmclucts pro-
- blem, and probably rcpresenting a greater degree of urgency for its solution, is lo adopt the older
project form as copied from advertising, and appoint New Product Managsars. The most recent
- organizational adaptation, coming from the organizations with the greatest need to solve the neéw
products problem--large, high technology organizations, like the big chemical companies, is ‘the

Venture Group.!? -In this adaptation, a group of highly trained business znd seientific (including
engineering) professionals arc brought together, given a largely non-accountable budget) (“funny
money ), assured of their power to commandeer the services of the permanent bureaucrdlu, fung-
tronal divisions, and physically removed from the premises for as (reasonably) long as is needed
to come up with a new product and bring it to the level of marketability, Some Groups have even
been legally seperated, financed, and launched as independent compantes. Vanture Groups have
- been known Lo remove themselves to peaceful surroundings conducive to creativi ty, such as beauti-

T I During the 1960s, when racial pressure on the Chicago Board of Education became too strong,

‘;upermtcndent Willis suddeniy, wnthuul advance consultation, appmnted an *“‘Assistant ‘iupermtﬂndent for
Intcgratmn (The person appointed was u black wnman) See Victor A. Thompson, “The Innnvatwe
'Organization”, in Fred D. Carver and Thomas I, Sérgiovanni! cds., Organizations and Human Behavior: Facus

- on Schoels (New York: McGraw-Hiil Book Company. 1969). **Inorder to give the discipline continued thrusi an
new programs in dealing with 1ta minotities, the ASA has added Dr. Maurice Jackson to its stall as Executive

Specialist for Race and Mingrity Relutions”. The American Sociologist, Volume 7, No. 1 (January, ‘1977, p.1.
Mote.even the bureaucrati¢ assignment of the most universal of activities in a National Sciewcy Fpundation. ,See
Don Price, Govermment and Science (New York: New York Liniversity Press, 1954}, Innuvﬂ.tmn is sepregated

in “R aad D units™. See Thompson, thid. This mdtbprcad administrative practlce is a mamﬂ::,{atic-n of an even

- wider one--"‘selving™ problems by labelling them. The first Hoover Commission recommended a Buard ol
| frr.',!mrmff Analysis for Engm{:enng and Archltecruru] Pm_]cf.:ts ‘for making -:ertam that only pm,]ccts which are

ecnnurnmally ar snctally Jusnﬁahle arc recnmmende-:l for upproval”. Report on nﬁf- ﬂfpnrnnm.f of Interior, p. 5.
It is nol only in the United States that we find word magic administration, The Swedish Congtitution of 1809, still
+ In force, creates . the | office. of Juﬂmekwmfer who is 10 be “dn ahle and mmpartial man” Brlan Chapman, The

Frofession of Gmfr-'rmnerr.‘ (London: Unwin Umﬂ:r:utv Ei}ﬂks 19599, p- 2-16 Fruhlenu. ure frcqu;nt!y “snlv ”

J'||. ' 1.

b}’ nanung them in amended admlmslmtwc rEgularmm. The admlmatrator can then d1=;arn1 his cr:tn::s I:-:,»r pmntmg

0 the regulatmns to prove that the: matter is “coverad” and '-‘strangﬁly em:uugh thls g-::st'ure uﬁua!ly stﬂms the
criticism, See Victor A Thompson, The: Regulatory' Pracess in OFA Rmmnmg - T S

. ' . -' " .. i"l'-.
12 See Jamcs V. Mlavacek, 4An Enpirical  Analysis af Mrmugmg Prmfucr Innﬂmnﬂn n G mrgp.:'ex

Chentical Organizations, unpublished: Ph. D), dissextation, College of Business: Adminjistration, Usiversity of Tllinois,
Urbana, 1971; also James 1, Hlavacek and Victor A. Thompson - “Bureaycragy. -and T*{r.:w Produgt Inpovation”.
and I’-"enmre- Management, a Survey of venture mauagemunl operations in 36 large U.S, mdustnal comparies
by Towers, Pertin, Forstct and Crosbey, Consultatits, 11970, + ¢ e v

AEANY
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ful ﬁEﬂSleI'ES This system works best of all, provided authorities back in the bureaucracy home-

land can keep the sword of Damocles from hangmg over the Gfoup 5 haa,d Creation can be
) ngither coerced nor crassly purchased. 13 -

3

Many people feel that customers were well treated during depressions. Bugsinesses were

so eager for sales that they would go out of their way to help customers. But when ours bccame:

~ a full employment economy, so the theory goes, many store clerks acted as if they could not care

* less whether ornol they made a sale. These perceptions, and others like them, give rise td the

belief in competition. Competition will cure the impersonality; the lack of compassion, of large

organizations. Customers and clientele can shop around until they find the kind of treatment
 they crave. 14 | "‘ | !

* Government -’:Ictlﬂtle'-l however, dare n"mnnpul]m T',he science of administration sceks to
* ¢liminate alt overlapping and duplicalion: it seeks to divide up the work and parcel it out in exclu-
sive jurisdictions so that if anything goes wrong the exact person to blame can bafound. As Martin

.8 andﬂu has said, the management ideal 18 zero ]‘Eduﬂdﬂﬂ(:}’ 15 Until this state is reached, there is
snme “waste”in the system. The I‘Ellﬂ.blllt}’ which natural systeris derive from redundancy is to

be derived in artificial systems from e]abnrately contrived control devices! Artificial sysl‘enm depend

t 1tpon ranagement. :

CDI]S&C}LIﬁntly, competition within the bureﬁliﬂracy appears Lo Congress, the President,
staﬂ‘ agencies, and the Press as duplication and overlapping, as waste. Furthermore, aithnugh some
| gnve:rnmental activities aré services which might (I think they would) be :mprm*ed by cnmpchtmﬂ
like education, street cleaning, garbage collection, it is difficult to imagine cnmpetn:mn in ‘mrost
government activities -- arnties, police, econtomic regulation, subsidies, elections,’ plannmg and
zoning, building and other code enforcement, foreign policy, etc., etc.. Usually, but not 'always,

- government services arise because of a hréakdown of competition.'6 !

' H PR - o —————
L . i -— __..._= [, - - - -

13 gee Morris L. Stein and Shirley J. Vidich, eds., Creativity and the Individual (Glencoe, 1lipuis: The
Free Press, 1960), and, by the same authors, Survey of Psychologicul Literature in the Area of Creativity With
' View Toward Needed Regearch {(New York: Research Center for I—Iu_rnan Eg]a;iuns ang;l New ,'_ﬁjnrk University
Presa, 1962). '

L 14 Alvm Gt}uldn&r rennrted this kmd of behawur in his siudy of “Red Tape asa bﬂ-r.:lﬂl thlem
" Robert K. Mertun et. ai’ eds., Redder in Bureducracy (Glencoe, Illinois: The Frec Press; 1952), pp. 41{}1-413

i5 Muriin Landau, “Redundancy, Ratmuahty, and the Problem of Duplication and Overlap?, in

Publid Adminisiration Review, 29 (July - August, 1969), pp.. 346-358. . . . - '
16

Although most povernment services are cither not amendable 1o competition ofF, rqqul'f? from its
breakdown, William Niskanen, Jr., suggests that we adopt the principle of competition as a means of bringing the
- burcaucrdcy under control, Seghis Bureaucracy auwd Representative Governmen! {Chicago: Mdinf'.: Atherton
?nhhshmg Co., 1971). The:.r' were economists at Rand Corp. who dE"i-’EIDI‘_'IEd the idea of Iatunﬂllzlﬂg government
expenditures by “‘cosl fb{:neﬁt“auﬂlysm in dollars, into a “new” form of goverrment budgeting and decision
' making called Planning, Programming, Budgeting (PPB). Se¢- David : Novick,: Program Budgeting, va; Rand
" Corporation Study (Washington, D.C.: Government . Printjng Office, 1965); ,3nd alo Frement J. Lyden, and
Ernest . Miller, eds., Planning Progromming Budgeting: A Systems Approach to Management (Chiﬂﬂﬂﬂ
- Markham Puhlm]:ung Cempany, 1967). Thc classic statement of how government originates in failures ‘of the
" ggotiomie gysteln is Robert A; Daht and Charles ‘E, Lindblém,. Politics, Evonomics and We.{;"a}'e (MNew York:
Harper and Bros., 1953), R
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Consequently, that. great stimulus  to good service, competition, is lacking
- from government and to. put it back is, in most cases, to take the activity from the public sector
and put it in the private one. Allnteraction involves some cost. If the parties to the interaction
“are equal in power, the costs must be shared. If most of the power 1s on one side, if the interaction
is monopolistic, as interactions with government nearly always are, the bureaucracy can, and does,

shift the cost to the clientele.!” When the client is kept waiting for hours--and then as likely as not
told to come back tomorrow; when having worked up from the end of one line, a client1s sent
back to the end of another on the ground that he is in the wrong line; when a form is rejected for
a minor error and the client told to go back home and fill it out right: when a suspect is pushed
around in a back room of a police station; when such things happen, the monopolistic bureaucia-
cy is shilting the eost of the interaction to the chient. When a fiercely competitive retailer estab-
lishes and enforces the policy that “the customer is always right”, the costs of the interaction
have been largely shifted to the store clerks and away from the customers.

The last two suggestions for increasing administrative compassion, for personalizing the
treatment of indrviduals by organizations-- namn~ly decentralizing, and establishing competition
in the supply of service, suggest that a more comfortable and individualized administration could
be purchased for a price. If we were willing to accept less for our dellar, we could go to the corner
grocery instead of the supes-market. In government circles and in polit:cal science it is often sard
that if the individual does not like the impersonal, categorized, statisticized treatinent that he re-
ceives from adminjstralive agencies, he can go to the courts and there get individualized, persomnal,
unique treatment. This argument seems plausible because of the large amount of time and money
spent by courts on individual cases. However, the argument is false. In the first place, court
treatment is so time-consuming and expensive as to persuade most people to forego it. Bad as
it is, an administrative appeal or a letter to a congressman gives the ordinary individual a better
chance of success.

More important, however, ts the fact that courts of law are institutionalized to seek the
general principle in the individual case. Justice is blind. The individual is unimportant; enly the
principle counts. (Juries, of course, modify this statement somewhat.) One of the hardest lessons
the young law student must learn is to give up his natural, compassionate interest in the outcomes
and dispositions for the actual persons invotved in the cases he studies and to learn to concentrate
solely onthe principle of law involved.

After three years of practice in reading cases from this perspective, the law student
acquires the professional capacity to exclude the personal and compassionate from consideration,
much like the young medical student can finally stand the sight of blood and the thoughtof pan
and death. This skill in impersonality is a necessary prerequisite to the successful practice

17

Ser Herbert A. Simon, Donald W, Smithburg und Victor A. Thompsen, Public Adminisivation,
chapter 21. -
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of the profession--the giving of good legat advice and thé healing of" minds znd bodies:” Fall
feedback of information from clients would make both the  practice of law.and. medicine -
impractical (also, of course, the practice of warfare) 18

Since courts are almost completely staffed by law students grown older and professionally
successful, one can safely argue that the court system is the least compassionate of all of our in-
stitutions. I willhave more to say about government by courts at a later point.

In an earlier time, the specific, social position of the individual was s0 important that
alladministrative action had to be tailored to individual cases. Except for the lower classes, clients
were not mere problem catagories. Only when this form of social differentiation had declined enor-
mously was it possible to begin planning efficient administration using universal rules, forms, and

procedures for whole problem classes of people.!” The modern administrative norm, which made
efficient administration possible, was the rule that everyone in the same problem category should
be treated equally. The result of the norm was to strip the uniquenesses of individuals away and to
turn administration into an efficient business of mass processing of cases representing problem
categories, with an enormous lowering of per unit costs (and other valuable consequences such as
predictability). In fact, the norm was a necessary prerequisite of modern, mass, democratic gov-
crnment.

This equalizing quality of modern administration is especially apparent in people-proces-
siftg organizations such as mental hospitals and prisons where the demands of economizing produce
an official staff of functionaries small in comparisen to the number of people to be processed. It
becomes necessary for the staff to “strip” neaily all individuating characteristics from the people
to be processed (“inmates™); to treat all of them practically the same,except for differences dictated
by the goals, routines, and problem categories of the organization. Only a very little variety in
clothes, food, furnishings or recreation can be effectively administercd on those tightly controlled

budgets. It all becomes G.1.20

Nearly all administrative organizations have these same problems, although is not such
an extreme form, and so nearly all of these organizations resort to some of the “stripping” tactics
of these more totalinstitutions. They apply the norm of equality. Even in non-democratic govern-
ments of industrial nations the norm is applied to everyone but the political Elite. The “rule
of law” in this sense is an administrative necessity in an indnstrial country. Industrialism is impos-
sible without the lowered per unit costs and increased predictability which result. Although it is

- _ -

18 See the discussion on “‘feedback™ in Raymond A. Bauer, ed., Social fudicators (Cambridge,
Massachusetts: MIT Press, 1966}, chapter 5, and my background paper for this study, *‘Feedback in the Bureaucratic
Organization™, prepared for the Committes on Space Elforts and Society of the American Academy of Arts and
Sciences,

12 Fred Riggs has made this point very strongly in “Agraria and Industria—~ Toward A Typology of
Comparative Adminictration”, in William J. Siffin, ed., Toward the Comparative Study of Public Administration,
pp. 23-116,

20 See Erving Goffmun, Asylims.
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too tate for industrialized and industrializing counjries, there are still countries that have the chajes,
between pérﬂnna!ized, individuﬁlized, compassionate administrative treatment of at leaét ‘s.;:-.riie.nf |
the population (generally, the aristocracy or others able to buy compassion} and administrative

efficiency. For us, itis too latc.

..._."._ . Lo aal-.L .'l_-. Coa -



BE YL Solutions: Combining Roles

A set of proposed solutions to the administrative compassion problem, among other pro-
blems, involves combining the roles of “owner” and functionary in the same persons. Where
this solution involves no more than the suggestion for smalil, independent businesses, it has already

been discussed as part of the suggestion to have smaltler organizations. Where this suggestion is

more than one for smaller organizations, it deserves and requires some special attention.

A group of people can get together to establish an organization for some purpose--say
to -get more wages, or to purchase jointly some items all of them use. The former would be a
lahar union; the lalter 2 marketing cooperative. The group would be the “owner”. Ifithired a
!a{rfge permanent staff, a bureaucracy, to carry out its joint concerns, like unions and co-ops do;

eﬁerytilin:g we have said so far would still prevail.

But would the situation be different if the same persons were both the “owners” and
the functionaries ? The situation would not he different in principle. Norms would sharply differ-

entiate the private from the public-the functionary's rights and duties from those of the owner.
Conflicts between the “owner’s” goal (“his” interests) and those of the 1‘unctiﬂnariesl would
still eccur, as when the service-station owner-operator struggles with hjmﬂﬂif over whether.o1-not
to c!,ose early and gﬂ to pla}f golf. Rules to help solve such role conflicts have evolved, as when doc- -

tors are taught new:r to treal members of their own family. The ‘owners’’ inierest imn ﬂﬂimv:nt gual

O ST S i S |
accnmphﬁhment w:l] enmmage thﬂm to adopt and apply to themselves as functionaries all thE

RN
deﬁcﬁeﬂs nf mndérn, efficient administration--strict accounting, personnel administration pl:actlcas_ |

mciudmg pay accnr-:lmg to perfr::rrmance: ratings, etc.

_:u}-'tuu,--.: 'R .-1 S ¢
L

vrit *‘[jwnarﬁ - actmg dlso as cusLumerﬁ SaV in Co-0ps, w;ll not be expected ic be tre:atﬂd

1|4 ale i "4 "1

mrumlamstmally”u a.ncl gwen s.peclal pncas--:n fact there will be cspecially stmng tabnus, E"H’El’l J

laws. d#ﬁlhﬁ:t 5:.1:1:11 attﬂrﬁpts
illl.'- 1) I EE LA

dqnﬂmﬁtn-gﬂn&pat& A4 mterperﬁcmal system (the nahu'ai system) whose mﬂy cnterlcin 15 ﬂurvwal |

Thﬂ f um:tmnanas whether or not owners, will shﬂw the hu.man ten-; :

ncﬂ the ﬂ?;ncr 5’1’ (the;r)- gpdlﬁ T-he- functmnaneq of a union will th&mselveafurm.a union anden- .

gagbiminﬁm-hlwhcmﬂfms'mﬂ}udmg str:]-:es . A
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e Penplcr ﬁci stud}.r the suhject ::L:um that t:uttmg functmnanes into a piece of the owner- -
STRINTUINI LA S ' .

shlp, as in prﬂﬂt-shurmg, wﬂl mitigate the natural canﬂlct betw&n ‘owners” and funclmn:—ll‘,lﬂﬁ Yy
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between the artificial svstem and. the natural systern. [ believe the evidence sustains this elaim,
hutitisimportant to note that the conflict s only mitigated 1

When the same person performs two naturally conflicting roles, conflicts are not elimi-
nated. They are often resolved by psychological rather than political methods, which -makes
conflict resclution less visible and hence more difficult to understand.? Such conflicts, however,
are frequently resolved by political methods, half the members choosing to emphasize its func-
tionary role and half its ownership role. 1n fact, I think it not too much to say that all polictical
conflict can be interpreted as role conflict, meaning that a choice beiween roles must be made by
each individual belore a particular political conflict becomes possible. Israelis may fight Arabs,
but each participant in the struggle must decide first whether to play the role of an Israeii (or Arab)
on the one hand, ot that of a human being, on the other {(not Lo mention the humerous other role
choices of citizen-family member, age-group-national, scx-national, and so on and on). In the
Indian-Pakistan War of latle 1971, several role choices had to be made before the conflict could
be joined--national, religious, and ideological. About half of the refugees who fled to India do

not want to go hack to an independent Bangladesh, And note the complex role choices in the Irish
conflict.? By sclecting religion as the role ¢riterion, Senator James Buckley and Scnator Edward

1 See Bert L, Metzger and Jerome A, Colletti, Does Profit Shaving Pay? (Evanston, 1llinois:
Profit Sharing Research Foundation, 1471).

2 Onthe psychological resolution of role conflict in organizations, see Robert L. Kahn, ef, /.,
Chrganizational Stress (New York: John Wiley and Sons, Inc., 1964).

3 Talcoit Parsons lists five basic choices an actor must make before the situation becomes for
him sufficiently determinate to allow aclion. One of theseis personal orientation vs. collectivity. orientation.

Talcott Parsons and Edward A. Shils, eds., Toward a General Theory of Action {Cambridge, Massachusetis:
Harvard UniversityPress, 1959), p. 77. This ‘“‘choice”, however, is actually several choices, Toward which collectivity

should the actor be oriented? There are many reference critria an individual could choose to place himself in a group
for one.purpose or another, such a3 mounting a claim of discrimination, Tallness has not yet been chosen by
many, but if it were, the group, “tall people™, would have a powerful case for discrimination (e.g., furniture size,
door sizes, automobile size, etc.).

Political events are largely concerned with Distributive preoblems and so the choice of reference criteria, hence
groups, is basic to the political process., Ordinary and even dull administrative decisions may become the
occasion for violent political aclion, depending upon how this choice is made. Thus a regulation setting minimum
height limits for policemen in Guyana became the occasion for bloody riots, From B, B. Schaffer, *“The Concept
of Preparation: Seime Questions About the Emergence of New States and the Transfer of Systems of Government”,
mimeo., University of Queensland. A few years ago the relocation of one part of a university {the French part)
caused the downfall of a Belgivom government. Recently, Vincenl T. Ximenes, the Mexican-American member
of the Equal Employment Opporilunity Commission complaincd that Michigan's minimum height for state
troopers— 5"3"--diycriminatcs against Mevican-Americans, whose average height is alleped to be 56", If the lattcr
tigure were used, it would *discriminate™ against Chinese-Americans, whose average height is alleged to bes'l 1/2™,
(Urbuna News-Gazetie 3{4/71, p.4.) Scc the literature on reference group phenomena, for cxample Robert K.
Mcrton, Social Theory and Social Structure (Glencoe, [llionois:; The Free Press, 1937), <chapters 8 and 9; see also
David Braybraoke and Charles E. Lindblom, A4 Strategy of Decision (New York: The Free Press of Giencoe,
1963), chapter &, '
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Kennedy could agree on British withdrawal and the incorporation of Northern Ireland (Ulster)
into Eire (Ireland). Presumably, these two Senators represent the right and left in American poii-
tics. |

Organizations which combine crucial roles in the same persons, like Coops and unions
usually become big, impersonal, abstract, non-compassionate, just like other bureaucracies, and
for the same rcasons, and with the same results. In the final analysis, a Co-op, for example, is just
another method of financing some activity. It has no implication for our problem of administra-

tive compassion whatever, As for a union bureaucracy, complaints by functionaries are likely to
be met with Harry Truman’s famous maxim-if you can’t stand the head stay out of the kitchen.
As to those people and entities with whom the union deals, a compassionate union is either

corrupt, or hilariouslike thelion inthe Wizard of Oz.




VIL Solutions: Political Machines and Prefectural Administrdtion =

Any purposive social entity has two classes of problems to solve. One class relates to
acheeving 118 goal, and is often called the instrumental class of problems. The other class mnvolves

keeping the socral entity together so ihat it can solve 1ts instrumental problems. Keeping it together

[T T

is often called the maintenance class of problems. Solving the maintenance problems is logically

prior to solving the msirumenial ones 1

Under some political conditions, delicate treatment of clientele groups seems to be a poli-
tical necessity. Maintaining the consensual basis of a political community looms as a larger pro-
blem, in the eyes of the political elite, than efficient administrative problem-solving. Adminisira-

tive resources are used for reasons of political mainlenance. Administration is compassionate,

inefficient, and “corrupt™.* (I put quotes around “corrupt” because whether an action is defined
as corrupt depends upen the exisicnee of widely held norms defining it as “corrupt’. Il the sign says

"nolippimg’, thentippingis “bribery”, and it is “corrupt™.)

Conditions such: as these existed in this country after the Civil War when massive im-
migration imto newly forming cities, both from within and from abroad, created low consensus,
heterogeneous. political communities with great problem—solving needs. A workable level of
consensus was  created through''corrupt political machines™, which traded administrative

resources for potitical support (consensus).  Thus were the cilics built-in just a few decades®

' Talcort Parsons, Robert F. Bales and Edward A. Shils, Working Papers in the Theory af Avtion
(Glencoc, Ilinois: The Free Press, 1953); Robert F. Bales, “Task Roles und Social Roles in Decisinn-making
Groups™, in Leonard D. White, ed., The Stateof the Social Seiences {Chicago: The University of Chicago

Press, 1956), pp. 148-161;and Amitai Etzioni. The Comparative Arnalvsis of Complex Organizations, pp. # ff.

7 . . .. .

< See Luciun W. Pye, dspects of Political  Development {Boston: Little, Brown and Company,
1966); Samuel P, Huntinglon, Pelitical Order iu Chunging  Socicties (New llaven, Connecticut: Yale Urniversity
Press, 1968);Tred Riggs., Adpunisirarion in Developing  Countries; Martin  Harry Greenbere, Bureancracy and

Development: A Mexican Case Stredy (Leximgton, Massachysetts; D.C. Heath and Company, 1970},

3 Fora good short discussion sece Fred [, Greenstein, The American FParty Svstem and  the

American Peopfr (Englewood Clifls, New Tersey: Prentice-IHall, Inc., 1964).
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¥ Conditions similar to those just described-still exist in countries like France and hraly.*
Basic poiitical issues have never been solved. Political consensus is below the level needed to handle
many m{}dern problems. Approximately a quarter of the elcclorate in those two countries
normally vute communist--vote, that is, to daStmy the constitution by bloody violence.” (Many, it
not most, of these voters probably do not think of their vote for a communist ay meaning just
thil's.} The use of administrative resources including cﬁmpassic-n to purchase a4 nccessary minimal
consensus, appearstobea néces;iily even as it did during the boss-machine period of city politics

in America. The administrative solutionin many of these politically divided countries is the

— Prefectoral system of field administration.”

Prefectoral field administration has is origins in the functional requirements of an earlier
period and continues to exist, if not purely as ritug], becausc no substitutes for many of those furnc-
tions have been found. In earlier pertods of low technology, government performed few functmns-
order, dﬂfenﬁb, taxation and perhaps roads and Communications in aid of the former. © Citizens
were ofganized into térritorially baséd social organizations becausc of lack of communication and |
transportation--into families, | ineages, clans, tribes, neighborhoods, or other communal type social
structures. National consciousness was often lacking and the government official was epitomized
in the tax collector or the policeman, somcone to “‘get around”, to mollify by gifts and by insis-
ting " upon whatever prerogatives were associated with whatever relationship existed beiween the

4 Seeﬂnan Chapman,ﬂ:e Prqfecrs and  Provincial mes (London: Allen and Unwin, 1935);
Gabriei A Almond and James S ‘Coleman, eds., The Pﬂfmcs af the Doveloping Areas (Prmcetnn, MNew
Jerscy: The Princeton University Press, 1960), “Introduction™; Gabriel Almeond and F G. Bingham Powell, Jt.,
Comparative Folitics (Boston: Littie, Brown and Company, 1966), chapter 3; Samuel P. Huntington, Polifical
Order in Changing Sncieties, p. 29; and Jumes W. Fesler, “The Political Role of Field Administration™, in Ferrel
Heady and Sybil L. Stokes, Papers in Comparative Public  Administration  (Ann Arbor, Michigan: Institute
of Public Administration, The University of Michigan, 1962), pp. 117-143,

, 5 ~On France, see Rny (L Maund.lsm Samual C. Finer, Roy C. Macud]ﬁ Karl W, Dauntsch, and
Veﬁﬁ}n' V Aspatuna.u Modern Pnfmmf Syrfem.r Eum_pe (E11glew-3nd Cliffs, New Jersey Preritice-Hall, lnc.. ﬂ
1968), p. 203, 'and for Tealy, sec Giovanni Sariori, “Furopean Political Parties: The Case of Polarized Plutalism”,
in Joseph LaPalombara arnd Myron Wiener, eds., Politfcal Puriies and Politicaf Development (Princeton, New .
Jersey : Princeton University Presy, 1966), pp. 1404f. This book also discusses the French sitnation,

6  See Brizn Chapman, ibid.; James W. Fessler, ibid.; and Goran Hvden, Pofitical Deve!apmer}r In
Rurm' Faﬂzama {'Nalmhx Ken}fa F.Elfit A.frlcan Publlshmg Huuse: 1969),

c'-

T‘ Mu-::h nf thc fulluwmg dlscussmn 18 bﬂ.ﬂﬂd on Frcd W. Riggs, “"Agraria and Industrm—-Tuward_
A lypulugy of E‘a:-mpararwe Administration” , I William T, Stfﬁn, ed., Toward the Compurative Strdyv of Public
Administration, pp. 23-116; and his ddministration in Developing Comwntries. See also Karl A, Wittfogel,
Oricntdl Déspatism (New Haven, Connecticut: The Yale University Press, 1957); Fred W. Riggs, Thailand:
The, Modernization of a Bureaucraric Polity (Honollu: Fast-West Center Press, 1966).  Also helpfol are some
of the papers in Joseph LaPalombara, ed., Bureancracy and Political Development {Princeton, New Jersey:

The Princeton University Press, 1963).
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client and the official, like the very common. kinship relationship. One's kin in.governiment
were expected to use their administrative resources on behalf of one’s needs.®

Under these circumstances, administration (usually a synonym for government) was
territorially organized, whether govermment was indigenous or imposed by a colonial power.
Let us use the “steel frame” of British colonial administration as an example (so called because it
was used practically without exception in all British colonies and possessions).’ A Governor
represented the British king {or queen } in the country. He had full government pOWErS he was
a Viceroy. alittle king, and he ran a sort of court with the usual pomp and ceremony.

The country was subdivided into provinces, in turn divided into districts. At the head of
cach province was a Commissioner, Lhe representative of the Governor, a little Viceroy or king
in ks Provinee. The District was governed by the agent of the Commissioner (sometimes Commis-
sioners did not amount to much and the District head was the true representative of the Governor).
This district agent was usually called the District Officer (D.Q.) or the District Commissioner
(ID.C.}. He was the Viceroy in the District; he dealt with the “natives” and had full power of govern-
ment--the full power of the King -Governor-Commissioner in his small area. He personified the
distant majesty and ran his own court where he (his gracious lady hovering in the background),
dispensed justice, collected taxes, settled disputcs, jailed and pumshed supervised a.nd taught the
natives some simple arts of government.

The District Ofticer watched out for political dissension and had the native force to handle
it, usually, but he could always call upon the forces of the Viceroys in the higher territories, up to
the army of the King. If administrative services were nceded--say, a new track through the waoods

3 Sce cspecially previous citations Lo Fred W. Ripgs, and in addition, his paper, *'The Sala Mnde] An
Feological Approach t¢ the Study of Comparative Administration™, in Nimrod Raphaeli, ed., Rmdmga in
Comparative Administraiion (Boston; Aliyn and Bacon. Inc., 1967). See alsa Victor A. Thompson, *‘Bureaucracy

in a Democratic Society”, in Roscoe C. Martin, Public Administration and Democracy: Esxays in Honor. of  Paul

H. Appleby, pp. 205-226.

% Seethe pupers in Ralph Braibanti,ed,, Asion Burecucratic Systems Emergent from the British
Imperial Tradition {Durham, North Carolina: Duke University Press, 1966). The term is used by James F,
Cruyot, *Bureaucratic Transformation i Burma', #id., pp. 354-343. For other descriptions of the *‘frame”,
sec Victor C. Ferkiss, '“The Roleofthe Public Servicesin Nigeriaand Ghana”, in Ferre]l Heady and Sybﬂ
L. Stokes, Papers in Comparative Adminisiration, pp.  173-206, and J. Dongld . Kingsley, 'Bureauctacy and
I'olitical Pevelopment, with Particular Reference to Nigeria”, in Joseph LaPalombara, ed., Bureaucracy and
Political Development, pp, 301-317,
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a new community mesting hall, or what not, the D.O. was moneyraiser, planner, engineer, and
‘supervisor of the project,allin one. The outcome could be no better than the skills of this untrained
man (he was frequently out of a classical education at “Oxbridge"), but even this was often technic-

ally superior to what the “natives™ could have supplied alcne, depending upon the cultural develop-
ment of the**natives™.

More knowledge, technology, specialization, and nceds rapidly accumulated, especially
m the 20th Century. Around the Governor grew a host of specialized ministries dealing in specializ-
ed subjects and staffed by technically trained specialists--in education, health, finance, economic
development, community development, agriculiure, and others as the needs appeared and skills

became available.!® Agents of these ministries were eventually located in the Districts to hring
their skill to bear on local problems.

District Officers lost real functions to these specialists one after the other, although the
legal fiction was maintained that the D.O. was still the Viceroy, stilllegally omnicompetent and that
all of these specialisis from the Ministries were really under his direction as part of ‘“the District
Team”. Meetings of the “team” were called less and less, as the ability of the District Officer, both
to define a District policy goal and to supervise its implementation, gradually withered away.
After all, it would be foolish for a D.O. to insist on drawing the plans for a new meeting house,
infirmary, or school when a real architect from the central ministry was available.

District Officers still had a function, however, They lost une administralive problem-
solving function after another to experts, but they could still perform important political mainte-
nance functions for the central government.t! They could warn of growing dissension, and perhaps
putitdown. Law and order, contro! of elections and supervision of local governing bodies were
thelast functiions to go. Tf the specialists from headquarters could not change the behavior of the
“natives”, could not, that is, enforee national policy in the locality (the District), they could call
upon the charisma of the D.O., the awe in which the agent of the distant Raj was still held. Tf the
moralistic, universalistic, equal and technically accurate application of the law violated some local
custom of ancient understanding, the D.O. had the legal authority to make an exception or modify
the specialists’ local programs. [If he felt the political situation demanded it, he could call upon
any kind of adrmimastrative resource available, including jobs for relatives of local notables.

Naturally, he was despised by the central ministry specialists, trained, often in Furopean
universities, in modern admunistrative morals, in the norms of universalism, achievement, imper-
sonality, equality before the law, strict fiscal accountahility. The D.Q., however, was performing

L

10 Fora generalized discussion of this phenomenon, sec Yictor A. Thompson, Modern Crganization,
_-a8 well as. thesources cited immediately above.

11 geeJames W, Fesler, ibid. , and Brian Cha pmean, bid,
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an imporlant political function for the distaht Governor, the great Viceroy, and so was protected

against constant complaints and plots by the central Ministrics to at least clip his' wings, if not
indeed to serve him up at 4 feasl. - - 3. |

When the British relinguished their contrel of the colonies after World War [I, thesc
field officers, these Viceroys, were quick!ly nativized and in some places cfforts were made to putthem

under civil service. However, if they had a function at all {other than a rapidly disappearing
residual one), it was political, and so Civil scrvige applicd (o them could only be formalistie.
In most places they are frankly political officers attached (o the political elite in'power and sharing
its political fortune. i

The relative power and importance of the Lwo fypus of licld.officers, the generalist, poli-
tieal, [2.0,5, and the teehmcal, specialized, administrative, ¢ivil service field representatives of the
central Ministries, therefore, denend upon the degree of a national peolitical consensus, or lack
thereof. Efficient administration, m short, is a luxury of a politically stable community orgamzed
outside of .its administration in sucha way-that it can -coatrol its administration and hold it

i;ﬂccnunlahlc for mecting these external lyimpnéed goals ~~E:]']'i-‘.:ir;':nl:I*_ﬁ;.?3 | . | |

| : : . o . : oy
This “steel frame™ of coionial, areal, administrative organization may persist through

historical habit. Assuming thal the major problems of pblilica] maintenance, of basic consensus
suflicient to govern, are eventually resolved, an areal tvpe of administrative ﬁr'g’ahjz;atiﬂﬂ, if it
persists, is bound to become largely ritualistic. As knowledge and technology accumulate, problem-
solving power passes from status to cxpertise. With political problems basically solved, the power,
ﬂf_ﬂxpcr[iz-;c?, of solving problems, 15 what counts increasingly.! 1 | ) |

Eventually, the Viceroy becomes pure pageantry, and people with needs .turn to those
who can help them, the expert ficld representatives of the central : ministries. Area gives way to
function. Functior ¢problem-solving) does not and cannot recognize fixed areas, and if area is sorie-
how involvéd in the technical solution of a problem, the size and shape of the area will be different
for every type of problem (actually; cvery. type of technology). Today, neighborhoods are being
urged as the appropriate area for various welfare services, while regidnal governments are being
considered for such things as land and water use control. Over fifty different sizes and shapes of
areas are uscd in the feld admimistration of the central government of France. The meaming of
area changes and as science and technology advance especially that relating to the movement of
things and information, eventually is converted into an issue-of time, S

. : ; i . ‘ ) - 1 | i
12 gee papers in Ralph Braiba;_mi, gd., iid.; also ). Donaild Kingsley, . ibid.;; and Goren Hyden,
Pofitical Deavelopment in Ruval Tonronia,

13 See Tred W. Riggs, Administration in Pevelopine Countries; Lucian W, Pye, dspects of Political

~evefapment and Samuel P Huntington,” Politfea! Qrder’ in Chimeing  Societiey,

14 See Victor A Thompson, Modern Oveanization, and Wiltiam H, Reynoelds, “The - Exesutive

Synecdoche™.  up.cii, el R A
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*' . The persistence, in the loug run, of fixed area-based administration, like cities and states,
cah nnly be political.” If citizen conseénsus must undergird government problem-salving, citizen
evaluation of a general gﬂvcrnme:nt $ general performance is probably afl that can be expected.
1I:*Jrctlr.latmn and consent, function by function, is now, and 1 think will remain, far tco complex for
citizens. Until consent (consensus) is no longer relevant to government, therefore, political'needs
will ensure the perpetuation of area-based government units, tike cites and states. Probably,
fundtions will escape these areal traps one by one,as political controversy concerning them

.subsides.

| i Prefectural type administrative structures persist, therefore, where basic problens of pol-
ttical consensus persist--for example, in France and Italy and the newly forming “nations” of
Africa.1% jIn both France and Italy, as I said before, one-fourth of the votc normally goes to the
communist Party. In both of these countries Communists sometimes control City governments
and the central government reiies upon thelocal prefect to render them harmless.
_ 111 prelectural aMmmtratmn the l::cuunny is divided info pmwnm cach ru]ed bv a
__ fully-powered agent of the Gentral guw:mmenl appo inted by and responsible to a central Mlmster
in France tha Minister of the Interior. In legal I;heury, all powers exercised over ¢ilizens in the pm-
Ivm?a (in France: it is calleci 4 DEpﬂI‘tIIlﬂ'nt) are those of the Prr.,f‘ cel. ‘ipfudhst agents of Central
Mlﬂ]ﬂtﬂﬂ:ﬁ- are_blttﬁr ccrmpeumrs in lhe Pruvln{:ﬂs The prefect, in tum to p['{}tLLL himself, surrounds
himself with Divisions of ccnuuterpart experts to deal with the expart agents of the Central M]ﬂl‘-.-
tries on a somewhat more equal basis.
L A'lthou'gh the fiction of Prefectural administrative problem-solving is rmaintained, the
" real function of the Prefect is political, He administers elections, He and his Lady maintain court
‘where locil notables can be seen. He makes exceptions to' Lhe laws and otherwise uses administra-
tive resources to maintain the consensus backing the' central government, such as it is. - Central
"Ministry experts regard him as a political meddler and are bitterly critical of him, but still rush

"$0 use his charismatic support-when they have difficult problems -of enforcement: (1.e., problemis
of consensus).

I . 1 . Although Prefeets are no longer expected Lo crassly maniputate elections, they are still
- ableto BXCECISe great influence by the partisan use of their superior political kn nwled ge of the loca-
lity. Theyarcalsoina pnsltmn to grant many minor favqra such as issuing or expediting tradm K
~or liquor llcenses aod more important iavors by making favurdhle reports on large sche:mﬂs for
hnrru WINg 1o ney or for local developiments.

------ — -t m—— L

15 The following discussion of Prefectuval fieid administrution relics heavily on James W. Tesler,

“ibid., Brian Chapman, #/d.,and Jean Blondel! “Local Government and the Lcal Offices of Ministriedina French
- Departement. Public. Administration 37, (Spring, 1959 ., .. . . = I R L TY
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Given the lack of political consensus in countrics like France and Italy, national politi-
cians must have tocal political bases and so are frequently important local politicians as well--
elected members of Provineial, sub-Provincial or Commune (municipal) councils. They need the
Prefect and his favors, as he needs Lheir good reports to the Mimister of Interiez, and so a fruitful
nolitical exchange takes placc that helps maintain the stability of government.

Provinces are subdivided into smaller areas {called arrondissement in France, Districts
in Africa), headed by a Prefect’s principle subordinate. the suh-Prefect. He, too, is a Viceroy in his
district, a fully-powered agent of the central government, subject, of coursc, to vetoes by the
Prefect and the Minister of Interior. His greatest power and most important role is supervision of
the elected governments {Mayor and Council) of the Communes {of which there are about 38,000
in France). This supervisory power in France is called futelage, and involves the veto of illegal
acts, control of the budget, and the right to require that legally mandated actions be performed.

Many communes ag so small that they lack expertise on all aspects of government and
depend upon the sub-Prefect. Many Commune governments arc so hopelessly divided politically
that they act with complete political irresponsibility, depending upen the sub-Prefcct to protect
them with his veto. In some cases, local governments are so irresponsible that the sub-Prefect re-
commends that they be dissoived by the Prefect. Often he works subtly with the local politicos
and others to get sensible solutions to local problems, solutions which are his own but which he
selfs to the locals or allows them to pretend the solutions are their own.

Lack of political consensus affects all levels of government, of course, and often the Pre-
fectures must develop policies which should be developed in the capital but which the central gov-
erntnent is politically unable to do. In France such Prefectural policies have been developed in
fields of housing and management-labor relations; or Prefects may refuse to carry out court evic-
tion orders. In countricslike France and [taly, the Prefects are politically necessary, sort of embodi-
ments of missing political virtues and at the same time convenient scapegoats for almost every-
Lthing that goes wrong,

The Prefect perforins many of the political functions of the former American political
Boss. The conditions which made the Boss functional no longer exist in the American political
system. Furthermore, federalism provides two constitutional officials who perform political func-
tions performed by Prefects in prefectural governments--namely, the American Governor and the
American Mayor. Consequently, field administrative systems in this country concentrate on ad-
munisiration--they are much fess political than in some other countries.

it is interesting that the effort 1o create a non-political municipal executive in this country
in the form, of sehert City Managers has only hoen successful in communities low-in pohitical . con-
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flict. As a rule, Managers cannot escape politics and so their tenure depends upon political con-
16 -

tingencies.

Performance of political functions by Mayors and Governors (and the President) stimul-
ates criticism, almost contempt, for them by “good government” people, much like the criticism
and contempt directed toward the Prefects. There is a feeling that good government should be non-
political, When we send advisers to the heads of developing countries we almost invariably send
problem—solving cxperts whose advice often cannot be followed because it neglects the
problems of political maintenance which are by far the most pressing ones facing these political
Heads.1? |

The most relevant “expert” we have is the person who knows how to solve both kinds
of problems, who knows how to assemble the needed amounts of both political consensus and
administrative (problem-solving) resources Lo get things done which need to be done. Since there
are so few of this type left in this country, one is tempted to suggest that the best “expert™ we could
send abroad to aid the developing nations would be Mavor Daley of Chicago.

15 See Gladys M, Kammerer and John M., DeGrove, Florida City Managers, Studies in Public
Administration No. 22, (Gainesville, Florida: Public Administration Clearing Service, the University of Florida, 1961).

17 yee David S. Brown, “Stratcgics and Tactics of Public Admimstration Technical Assistance:
1945-1963"", in John D. Montgomery and William J. Griffin, Approaches to Developmenr: Politics,
Administration and Change  (New York: McGraw-Hill Book Company, 1966), pp. 185-223; also David Wurfel,
“Forengn Aid and Social Reform in Pelitical Dewvelopinent: A Philippine Case Study™, Am. Pel, Sei. Rev,, 33
(June, 1953Y), pp. 456482, - |
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VIII. Solution: Assign to an Office--The Ombudsman

) In section five I mentioned that the most characteristic bureaucratic response to a perceived
continuing problem was to assign il as a responsihility to some  official and give himan organiza-
tion of greater or lesser size as a tool or resource for dealing with it. The size of the organization
provided will depend upon the amount and power of political pressure generated by the problem.
For example, a group of focal problems, under pressures arising from poverty, militancy, plus the
generation gap, have been met with a new official and a new organization, the Community Psy-
chiatrist (practicing “community psychiatry’”} and the Community Mental Health Center. The
political steam behind these problems has penerated large amounts of money for anything called

‘community psychiatry”, even thouvgh we do not really know how Lo spend this money ef-
fectively. Gimmicks cannctweitupon knowledge.

The problem we are discussing, the frustrations of individuals treated with cold imper-
sondlity as problem categories rather than people by modern organizations, is beginning to get
this typical treatment in one jurisdiction after another, 1 refer to the office of *“QOmbudsman™.
But first let me discuss some precursors of this office in this country. For a long time, legislative
representatives and their staff, at least in Congress, have spent from one-halfl to three-fourths of
their time receiving and trying or pretending to try to rectify complaints of individual citizens from
their constituencies abeut harsh, unfair, arbitrary, stupid, orjust plain inhuman treatment
by bureaucrats.

Since Congressmen can become very important to burcaus, as aids in getting both funds
and logal authortty, these congressional overtures in behalf of suffering citizens are taken very
seriously in the bureaucracy. On November 17, 1971, the day he was confirmed as the new head of
the poverty program, Phillip Sanchez sent this message to his senior staff: “Response to congres-
sional mail takes preeedence over every other item of agency business.” Recently, Elliott Richard-
son, Head of HEW, sent out a memo demanding prompt treatment of congressional correspon-
dence. His memo contained a form telephone call that efficials were to read over the phone to any
congressman whose iInquiry was not answered promptly, The official was to confess he had been
“negligent in failing to acknowledge your inquiry of-——about—-—." Later he should say, “T
have told Secretary Richardson that we will reply to your inquiry by ——— We will provide you
with a complete and comprehensive report on ——.'1  Many argue that today protection of in-

dividuals from burcaucrats is a more important function of congressmen than planning and passing,
legislation.

] Reporied in Jack Anderson'scolumn, The Florida Times-Union, 12{1/71,
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Local communities are beginning to establish “Community Service Officers” and offices,
or some similar title, as places where citizens can go for any kind of information or any kind of
complaint about local government, Recently {12/4/71), the Urban Affairs subcommittee of the
Joint Economic Committee of Congress proposed the establishment of some 40,000 locally eh:cfed_
officials and offices, federally financed, each with a jurisdiction of from 5,000 to 10,000 citizens,
to help these citizens in all of their dealings with the natinnal-ga'.__remment. The subcnmmittéa also -
recommended that the President establish a special representative in each of ten regions to report

to him on all community problems,

Repeatedly in the last few years, journalists, political scientists, and some lawyers have
been discussing an ancient Swedish institution--the Ombudsmen, which was formally established
in Denmark in 1954 and thus brought to the attention of the world.? The Ombudsman (and his
office) hear complaints of citizens about improper treatment by bureaucrats. They also discover
cases on their own by tours of inspection. The ombudsman has power to secure information.
from the allegedly offending agency, to make recommendations for change, and to publicize the
results. In Europe he can initiate court action against offending officials, He 1s supposed to be
the individual’s champion within giant bureaucracy. Andrew Shonfield, a British writer, associates
this office with “a cult of bureaucratic humanity”, and says “the special virtue of the Ombudsman-
ties in the deliberate effort to impart more humanity-that is, greater concern for individual circum-
stances--into the behavior of administration.”® Many Western countries, and Japan, have estab-
lished this office. 1tis appearing in many American Universities in response to student demands,
Two American states have formally established the office--Hawaii and Nebraska, but the office -

actoally exists in many more localities under a different name.

ol

2 The following discussion of the QOmbudsman rests upon Brian Chapman, Tke Profession
af Government (London: Unwin University Books, 1959}, See also Stanley V. Anderson, Ombudemen. for
American Govermmemr?!  (Englewood Cliffs, New Jersey: Princeton-Hall, Inec., I196¥); Walier Gcilﬁnm,
When Americany Complain (Cambridge, Masschuasetts: Harvard University Press, 1966); L. Harold Levinson, ed.,
Our Kinds of Ombudsman, Studies in Public Administration No, 32 (Gainesville, Florida: Public Administration
Clearing Service, 1970); Richard J. Carlson, ed., University of [lfinois  Assembly on the Ombudsman {(Urbana,
Ilinots: The Institute of Government and Public Affairs, 1969); and Thcodore J. Lowi, The End of Liberalism
(MNew York: W.W, Norton and Company,Inc,, 1969).

% Andrew Shonfield, Modern Capitalism {(London: Oxford University Press, 1965)., p, 425,
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It is difficult to evaluate this device precisely. Its very existence may have some
symbolic power, detering bureaucratic arbitrariness somewhat and perhaps instilling some citizens
(who have heard about it and are not afraid of government offices) with a little sense of security.
However, frnm knowledge about bureaucracy in general and specifically about institutions some-
what similar to the ombudsmen, one can say with considerable confidence that the effect of the
institution should not he more than barely noticeable on the just barely noticeable difference scalc,
If the ombudsman werc to be staffed commensurate with the problem, that office “'would in turn
become a giant burcaucracy with all of the same problems it was supposed to cure, Settmg ohe
bureaucracy to contro! another, our most basic bit of administrative wisdom. (callsd “the staff

system”}, only changes the locale of the problem. *“Who takes care of the care-taker’s daughter
while. ... ", etc.t

The office of the ombudsman illustrates well the typical bureaucratic approach to a
perceived problem--assign it to an individual and give him some administrative resources (budget
and organization), the amount determined by the amount of political pressure perceived to be’
behind the problem. Tt is the approach of the gimmick, the gimmick being a bureau or office
headed by a bureaucrat. The bureaucratic gimmick takes the place of deep analysis and under-
standing of the problem and so leads to formalism, to 4 false promise and deeper frustration, and
almost assures that the problem will not be solved. The ‘‘administrator of administrative
compassion” becomes an impersonal bureaucrat, his office routinized. The cases he can handle
do not even scratch the surface of the problem, and it is quite obvious from the statistics that every-

body knows this fact and that in any case clients cannot document the kind of frustrating and
unsympathetic treatment which constitutes the problem,

As of 1959, the Swedish ombudsman got an average of 700 cases per year, one-third of
which he had te dig up himself on his inspection tours (he and members of his staff cover the coun-
try every eight ycars). If these figures covered activities in his office in one ci ty for one day, they
would be interesting. Of these 700 cases, 200 are quickly dropped as unworthy, leaving about 500
cases per year which are pursued. About 150 of these will show “administrative errors, fault,
negligence or bad faith.” Only an average of 10 cases per year go to prosecntion; the rest are

settled informally. Im his first year of operation, the Danish ombudsman, whose total staff con-
sisted of eight people, including himself and the clerks, found 18 cases of maladniinistration.

4 sce Anthony Downs, Jaside Bureuwcracy, and Theodore ], Lowid, ihid,
®  Chapman, bid., pp. 251-252, and p. 259,



437

" Administrative appeals have never worked well.® 1f the reversal or correction of action
depends upon eofficials higher in the organization, they must back-up their subordinates (who
usually belicve they are right) or else destroy Lhe effectiveness of their organization as a governing,
_problem-solving, mechanism, a cost far too great to pay in the interest of one client’s feelings.
Tf the reversal of action occurs outside the organization, in another nfﬁce like an emplc:yee: § appeal
to a Civil Service Commission, reprisals against the appellant are likely and tremendously éasy to

carry out. A chient would usually have fess to lose than an employee, but the same prmmpla holds,
and the average citizen will not take the risk,

For generations, the military has had many formal avenues of complaint for enlistees or
conscripts, ineluding chaplins, the Inspector General’s representatives, and superior officers.”
Studies of the American soldier during World War 1I indicated that by and large, the only one of
these channeis of complaint the soldier felt it safe to use was his superior officer.? He did not care
to risk “'going around™ his superior, In addition to a civil ombudsman, Sweden has a military one
to protect individual members of the armed forces. As we would expect, the latter are hesitant
to use this office, however, “...the overwhelming majority of the cases investigated by this
office on grounds of maladministration emerge in the course of his personal Lours of inspection,”®
In short, he has to dig them up himself. However, the realsolution to the compassion aud aliena-
tion problem in the military and all other total institutions is the Buddy system and network of
the “inmate™ culture which deals in all the basic needs, from extra food to love and emotional
support.

An Institution to correct Lhe acts of organizations needs an independent source of
information as well as power. When it must get its information from the accused organization,
it is at the mercy of the latter, There are dozens of ways of hiding, or slanting, or reinterpreting
ineriminating information. Organization officials who could not protect their organization from
an ombudsman’s investigaiion would have to be a little dull and naive.?® As for a continuing

& Inone sense, administrative law develops because of this fact. See the Report of The Attorney
General's  Commitiee on Administcative Procedure, Administrative Procedure in Government Agencies, Scpate
Dacument MNo. B, 77th Cong.

7 Sec Robert Gerwig and Wilson Frecman, "The Art of Military Ombudsmanship”, in L. Harold
Levinson, ed., Our Kind of Ombudsman, pp. 32041

8  Samuel Stouffer, ef. ai., The American Soldier, Yolume 1 (Princeton, New Jersey : The Princeton
UniversilyPress, 1949}, pp. 398401,

9 Brian Chapman, ibid., p.427.
10 gee uny realistic description of bureaucratic behavior, for example, Anthony Towns, ilid., or Aaron

Wilduvsky, Zhe Politics of The Budgetary Process (Boston: Little, Brown and Co, , 1964),
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source of power, there seems 1o be none. | Good governinent organizations are both weak and

fickle. They go from fad to fad.

As I said before, we have a strong tendency to seek solutions of problems through passing
an dppl‘ﬂpl‘latlﬂﬂ and establishing a new bureaucratic or gam?atlnn to deal with them. When
bureaucracy is itself the problem, ther is a prima facie case against solving the problem in this way,
a rebuttablc presumption against the success of such a solution. The Ombudsman falls within
this logical dilemma. Nevertheless, so great is the probiem to which it is directed that thus proposai
should be given a fully supported try. If it does anything at ail towards increasing bureaucratic
monopolies’ compassion towards the needs of helplessindividuais, it is worthwhile.
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IX. Solutions: The “New Public Administration”

A far more drastic attack on admint. trative impersonality and objcctivity, and on our
governmental priorities as well, is beginning to form w.thin academic ranks, especially among

young faculty members.' This growing group denies the possibility of a value-free social science.
It declares that quantifiable, observable aspects of human relations and -beliavior are partial,
leaving out the more important aspects of meaning and feeling. It holds that even our most: basic
ideas, those that seem natural and undetermined, are the products of presuppositions so basic
as to be part of consciousness iiself. It urges, therefore, that full knowledge requires an expansion
of consciousness through development of full communication--communication of both facts and
feelings without reservation, without sclf-serving suppressions and distoriions designed as weapons

in 4 battle of each against all. Consequently, it rejects positivism and the phﬂnaﬂphy of smence
and toys with ideas from the philosophy of existentialism and phenomenology.2

Since it insists that no social science is value free, this “new public administration® and
“new political science” urges the frank adoption of a basic value-egal tarianism. Our teaching
and research should be aimed at helping the poor and the powerless, the halt and the maimed,

the “little guy™ in all power relations. The basic value, therefore, is the equalization of economic
and political power. In more specific terms, the basic objectives of administration should be to
solve the problems of poverty and racial or ethnic prejudice. | “

The role of administration is to be somewhat subversive--ta promote these goals regard-
less of congressional or presidential mandates or the wishes of the “organized interests”--to be
frankly political in the interest of the poor and downtrodden. Administration should be judged
according to how wellit achieves these values, not by its responsiveness to an unconcerned majority
or its efficiency in achieving assigned goals; The role of schools of public administration is to
recruit and indoctrinate such administrators, aptly termed “*short haired radicals™.

This viewpoint is a most amazing effort to establish a new claimant in place of the “owner’”
the public--a brazen attempt to “‘steal” the popular sovereignty. Repardless of congressionally
or presidentially assigned goals, according to this group, public administrators should use their
resources to advance the interests of this special clientele. They should go out into the political
market place and seek political alliances with the poor, the students, the blacks and other racial
groups, disaffected intellectuals, women’s liberation groups, and I suppose prison inmates as
ﬁra][. If the establishment has enough sense to thwart this power grab, “it may be nﬁm:séary for the

— -

! See Frank Marini, ed., Toward a New Public Administration: The Minnowbrook Pérspective.

2 Especially important is Alfred Shutz, The Phenomenology of the Social World, trans, by George
and Walsh Frederick Lchnerl (Evanston, Iliinois: Northwestern University Press, 1967), because this book js
specifically a criticism of the sociology of Max Webex,
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new Public Administration to develop outside of the existing institutional framework and
thinking of the university and government ", 2

- Beyond the political absurdity and immaturity of this program, it would not solve the
.. problem of compassion for the poor-and downtrodden in any case, and it wauld leave ali of the
rest of us, the vast majority, with our problem unsolved (presumably worse ofT, since the egualiza-
tion could only be carried through by illegally taking things away from us). More important to
our argument, a professionalized bureaucracy dedicated to the poor. and the downtrodden would
still be 4 professionalized bureaucracy, Expert treatment is impersonal treatment ;. bureaucratic
~treatiment of any kind is institutional, impersonal treatment--treatmeni through rules and roles.

| The occasional lcdmpas'siunat'u role-player would tire just as fast when dealing with the
poor and downtrodden--in fact, faster since such people are likely to posscss, on the ﬁvﬁ'rage, less
of the quality of loveability than the pnpul'ation at large. Furthermore, stepping out of the im-
personal burcaucratic role can be dungerous for the role player. A perennial sequence in prison
-and state mental hospital administration is for guards and other officials to allow the relationship
with the inmate to develop beyond the cool, official, impersonal, non-compassionalc role relation
~and be unable to stop the development of the new, prlmar}', mmpassmnate relation with 1ts new
and essentially 1llegai expectations, until the instabilitics and incongruities ofthe relationship are
'authnntatwa]y corrected by superiors in an ego-shattering, emotionally painful cxperience, the
whele scquence known to old hands ag “getting burnt”. Then follows a period of excessive cool-
Nes§, eXcessive non-compassion. 4

- Compassionale Lrcatment of the poor and downtrodden is somewhat of 4 hoax which
functions largely to reduce the neurotic scnse of guilt of the “more fortunate™ person. What
is often needed by the “less fortunate” person Is a painfully enforced readjustment and reformation
a failing personality and life style (e.o., psychiatric treatment, furmal schooling) to enable him
to stand on his own feet without the hand-ringing ¢compassion of the guilt-ridden. In truth, the
“poor and the downtrodden™ are necessary objects of emotional exploitation by the neurotically
guilty few,

Another aspect of the “new pol.tical science’ and the ““new public administration” is
-worth discussing bricfly because.it illustrates the illogic and danger of making a virtue out of
subjectivity. ("l deny thatyou can divorce normative from empirical study™, as one young cnthu-
siast at a colloquium on “‘the New Public Administration’ braw] y shouted. }In this viewpoint, our
politics 1s characterized by negotfalion, compromise, and bargaining by interested partics—-called
‘a “politics of contract”. Contrasted to thisis a “politics of love™, where confrontation rather than
‘bargaining is used within a group of people who share a common sct of absolute ethical princ-iples.

3 Sce "'Comment: [“mmﬂcal Them:y and the New Public Administration”, in Murini, ibéd., p. 213,

_ Asumlar barel:.r veilsd threat can be found in Marvin Surkin and Alan Wolfe, eds., An End 1o Political Scienee:
The Caucus Papers, chapter 3,

4 Erving Goffinan, *'On the Charactaristics of Total Lostituliou ‘.51 his Asylums, pp. 1-124,
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The purpose of politics and confrontation, according Lo this view, is not to “win” but to
assure that the political decision, the policy, is logically consistent with this absolute ethics. In
Professor Lowi 's version of Lhis process, bargaining is abolished, but the confrontation discussion
is to test and gain consensus for the validity of the principle. Tn this way government again becomes

principled (i.e., moral), and the public interest is refound. Government ceases to be a by-product
of private horse-trading.

Professor Lowi's book, The End of Liberalism, is a most passionate pléa for noncom-
passionate government, Government by principle is the opposite of government by compassion;
it is universalism rather than particularism; it is the “rule of law’® tather than the “rule of man™:
and it is modern rather than traditional. Ong cannot disagree with the need for government
principle, and fail to deplore too frequent departures from it, but one cannot imagine how this
will bring compassionate government to the poor and the downtrodden. (Such is not Professor
Lowi's objective.) Government by principle means decision by problem category rather than by
the individual case.

I rather suspect that adherents of the “new political scicnice’ and the “new public adminis-
tration” give a different interpretation to “‘government by principle”. To this school of thought,
all governmental decisions can be derived deductively from one or a few axiomatic philosophical
principles, like those of the French Revolution, and especially cquslity. Human life has one
dimension, cquality, or at most a very few. Prolessor Oakeshotte has argued that the politics of
deduction from a few fixed principlesisa result of immaturity and inexperience and that it has been
the basic political mode in the last few hundred years as the masses becamc mvolved in politics.S
A study of large scale government decision-making by emergency agencies staffed with all sorts
of civilian amateurs showed thetr chicf governing skill to be the ability to use a simplistic logic.6
Leftist activism has found deductive politics advantageous. It is simple; casy to understand;
high in legitimacy; has a broad mass appeal; and, when it does not produce the desired result, can
be junked unnoticed in favor of multidimensional social analysis. The following case illustrates
these points.?

A few years ago a liberal Chicago lawyer lectured on the University of lllinois campus.
He argued against certain areas of Urban law that need to be reformed because they refiect middle
class values and not sufficient]y the needs of the black community. (What would reformers do
without the “Middle Class” ?) Here already he has started thc curious pattern of an unidimensional
«middle class” and a multidimensional black community. He urged (the middle class?) that the
‘middle class notion that integration must not be enforced be rejected (by the middle class 7). White
communities should be foreibly integrated (by whom?) by building public housing in them and

-—

3  Sce Michael I, Oakeshotte, Rativaufism in Pelitics and Other Lssays (New York: Basic Books
Publishing Co.,, 1962), pp. 1-36. He champions experience over codified kaowledge, or technique™, o1 “doetring ™.

6 Victor A. Thompson, The Regulatory Process in OPA Rationing, pp. 196-203,
7 Taken from arepori in the Champaign-Urbana News-Gazette, March 29, 1969, p. 3.
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requiring that a certain percentage of the residents be while. Should some of the white residents

be tempted to move to the suburbs, he warned that public housing would be built there, too. You
may run and dodge, he said, but we will follow you and put a public housing project down beside
you. Do notthink you can escape us.

This was the usual first stage of analysis where a policy is urged based only on a universal,
ahstract principle, in this case as usual, equality. Mankind is unidimensional and human reality
is like a machine, governed solely by a few universal principles. The onl y way to prevent segregation
he said, was to enforce integration (by whom against whom 7).

The speaker moved into phase two of the procedure when he discussed zoning practices.
These practices, he said, are based upon a few universal princ ples and do not recognize the multi-
dimensionality of human society. Zoning does not achieve Ais objective. It “‘classifies and
segregates residents”. Therefore, we must changg it so that it recognizes the many rich dimensions
of man and the wide variations between men along all of those dimensions. “The codes arc
written on middle class values and assume all districts are the same, from the slums-—-to wealthy
middle class residential areas.” He urged that municipal codes be rewrilten to meet the needs of
every neighborhood; each ncighborhood should be treated as though it were a municipality.

The objective for which this man sacrificed his inteliectual integrity, though unstated,
was clear enough. It was andis a valuc concern of many peaplc, not just the radicals or the liberals,
or any other group. For those who do not believe the end justifies the means, and especially the

sacrifice of intellectual integrity, a different form of intellectual analysis would appear to be neces-
sary.8 They would have 10 start with the multi-dimensionality of al] people. The theme of equality
could not be erected into an absolute, although a very high position for it could be pressed and
should, 1n fact, be one of the principal subjects of debate.

Such an approach would quickly resolve the discussion into one of distributions and the
problem would become one of reconciling value conflicts arising in the course of discussing dis-
tributions. The resolution of such conflicts could only be in terms of trade-offs, of compromises,
of bargaining-- never in terms of confronting absolute ethical principles as in the “politics of [ove™,
never im terms of “non-negotiable demands”. ln this bargaiming the claims of the black community
(a stereotyped and ambiguous term) could he pressed very strongly and such abstract universals
as moral equality would undoubtedly provide strong reinforcement for these value concerns.
The moral abstractions would serve Lhe purpose of helpmg Lo get a very high priority for these
CONCErnS,

8 The following discussion of public prohlem solving depends heavily upen David Braybrooke and
Charles E., Lindbiom, 4 Strategy of Decision, and Charles E. Lindblom, The Policy-Maiking Process (Englawood
Cliffs New Jerscy : Prentice-Hali, Inc,, 1968),
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In this form of argumentation, that absurdity, the end justifies the means, would be
strikingly absent; allmen and institutions would bc multi-dimensional (complex} and stay that way
throughout the argument; the issues would be conflicts of values arising in discussions of distribu-
tions; and they would be resolved by number of processses including bargaining, appeals to
shared abstract moral principle, and analysis showing the proposed solution to be instrumental
to a wider and more widely shared range of consequences (values) than had been at first supposed.

In the light of this analysis, recourse to the courts by activist reformers may be a mastake.
Courts rule by deduction from general principles, in form at least (realists would argue that courts’
decisions are psychological or ideological, their opionions being only and always rationatizaitons).”
Courts lack the information and skill to rule in any other way. The only problem-solving traiming
of lawyers is in a tortured and conventionalized logic. Al no time are they taught knowledge of
consequences or introduced to the techniques which depend upon such knowledge, such as statis-,
tical decision theory. Decision by deduction from rules is the least compassionate kind there 1s.
It also can result in self-defeating absurdities. For example, the recent spate of decisions to the
effect that the 14th Amendment requires equal (per pupil) dollar expenditures on public education
from district to district and hence outlaws reliance on property taxes could have the effect, ina
few cases at least, of requiring reduced per pupil expenditures in the central city and increased
expenditures in some suburbs. Money is only one of many things that go into the production of
high quality educational output.

— e - —

9 See, for example, Harold J, Spaeth, Ax Introduction to Supreme Court Decision Making (San Francisco:
Chandler Publishing Company, 1965).
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X. Solutions: Changing Personalities, Changing Organizations

This account will by now strike the reader as hopelessly pessimistic. Actually, the reality
of the sityation is not as bad as it appears. Most people do not suffer unduly at the hands of the
large, modern, bureaucratic organization. Human institutions are shaped by the kind of human
material available to them.1 Beforci ndustrialization can begin, there must appedar sanjlé indystrial
men--some men and women who can imagine themselves in different and better circumstances,
asrich persons, propricters, doctors, teachers, or whatever “better” roleis available.

They must also be socially mobile--that is, members of social mstitulions which will
allow them to do something ahout these dreams. ‘Membership in a large family, which putsloyalty
to kinsman above everything, is a hopeless praospect for a young businessman. His family
obligations to hire and support and finance kinsmen make it ] mpossible for him to pet ahead or
even to stay even. | |

He must also be able to move geographically, both to avoid kinsmen and to find and move
to new opportuntties. As Daniel Lorner says, he must have geographical, social and psychological
mability--he must be able to change places, social positions, and personalities. And he must be
motivated to want to do these things. Thus, industrialism arises apace with industlrial man, 2

1 Two examples will iliustrate the gcneral point discussed in this section. Fn Fast Africa, most people
have linited monctary needs, most of their needs being satisfied in the {raditional areas of their lincages. They are
not, hence, committed to the labor market and have & very high turnover rate, Skili=d labor, hawever, has a sub-
atantial investment of (ime and ego in skills and tcnds to be committed to the labor market, Therefore, industries
that depend upon semi-skilled laber, where there is a figh investment in training and high labour furnover are not
competitive. Industries whicli depend upon gither unskilled or highly skilled labor may succced. See Walter Elkan
and Lloyd A. Faliers, “The Mobility of Labor™, in Wilbert E. Moore and Arnold S, Feldman, Labor Comminment
anedd Social Change in Developing Areas (Now York: Social Science Research Council, 1960),

Many managements in this country try to encourage a company-wide identification and loyalty
sironger than that to the smiall, intimate, “primary® work Eroup as a meuns of increasing conlrol in general and
productivity in particular, Bul what kind of so.ixlization processes would be needed to create this stronger
identification to the abs{ract, “sccondary™ gtouping--the arganization ? Surely, as iony us people are socialized in small
primary groups--families—they will usualiy give their firsi loyalty to the smaller work group. Perhaps if all workers
were socinlized in secondary groups--say, or phanages--this management goul could be achieved,

2 See Daniel Lerner, The Passineg of Traditionat Sociery; also Danicl Lerner, “Toward u Communication
Theory of Modernization”, in Lucian W, Pye,ed,, Communications and Political Developmenr, p. 327-350., See also
Clar Kerr, Jchn T. Duniop, Frederick Harbison and Charles A, Myers, Industriclism and Industrial Man (New
York: Oxford University Press, 1964), Welfare and unemployment in Industrial countries is also partly a problem
of “muderaization™ so delined--the modernization of “"personalities”, inlerpreting that term broadly to mean
the development of skills and atritudes consislent with the achjevernent of modern personal goals,
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One of'the greatest enemies of industrialism is the extended family (very large ones are
called tribes.). As the size and functions of the family decrease, creating a new type of man, iit-
dusttial type organizations increase. As technology has decreed the ever larger, more abstract,
more impersonal, more expert, less compassionate kind of organization, the kind of childhood
experiences (“‘socialization™) which would make membership in such organizations unhearbly
painful has declined proportionately. We have the large impersonal bureaucracy, among other
reasons, because the socialization which most people experience renders it, if not painless, at least
taolerable. ‘As Arthur Stinchcomb says, “The organizational that can be made at a particular
time in history depend on the social iechnology at the time.””3

To the extent that ni_an},f people suffer either “in™ our modern organizations orindealing
with them as clients, consumers, etc., we have a gap between the socialization of the individual
and the technology of organization design, between the porson and the institution. I feel
strongly that this gap will be narrowed, il at all, not by gimmicks of the kind 1 have discussed In
preceding, chapters, but by further evolution of the sociglization process and further development
of organization design--by evolving personalities and organization structures. The truly
determining elements of the problem are changing familics, socialization practices, motivations
personal orientations, work and the growing importance of creativity relative to productivity.

Tn societies changing from traditional to modern there is a period when both sets of
behaviorial rules, the old and the new, are contradicting one another. Neither is able to exercisc
much control. Anomie or normlessness for the individual leads to disorganization of social in-
stitutions. Suicide and crime increase. Personal opportunisnt increases as each individual dis-
covers he can find a semi-legitimate rule to justify just about anything. This situation [eads to
highly. pe:rsnhalized behavior in government, to what we would call graft, corruption, bribery,
nepotism, amicism.4

i . - e - -

3 “Social Structure and Organization™, in James March, ed., Handbook of Organizations, p. 133. For
an empirical study and exiended analysis of the relations between family socialization, personality, and Kinds
of organizations found in a society, see Daniel R. Miller and Guy E. Swanson, The Changing American Parent
(New York: John Wiley and Sons, Inc., 1958). They found modern American family socialization (child resring
practices) consistent with the needs of a bureaucralic rather than entrepreneurial society. !

The relation between socialization, personality, and the structural role peeds ofthe society is heavily
documented. For example, see Kurt Geiger, ““Changing Political Attitudes in Totalitariag Society: A (Cas¢ Study
of Role of the Family”, World Politics, 8(January, 1965), pp. 187-205; H.H. Golden, *Litcrary and Social Change
in Underdeveloped Countries”, Rural Saciety, 20 (1955) pp. 1-7; John Gulick, “Conservatism and Change in
a Lebonese Village", Middle Fast Journad, 8 (Summer, 1954}, pp. 295-307; Raphael Patai, “The Dynamics of
Westernization in the Middlc East”, Middle East Journal, 9 (Winter, 1955), pp. 1-16; and Melvin M. Tumin,
“Jome Dysfunctions of Institutional Imbalances™, Behavioral Svience, 1 (July, 1956}, pp. 213223,

4 See Fred W, Riggs, *“The Sala Modcl; An Ecological Approach to Lhe Study of Comparative
Administratuion”, in Nimrod Raphaeli, ed., Readings in Comparative Administration, pp. 412432, See also Emile
Durkhem, Swricide, trans. by John A. Spauldine and George Simpson (Glencoo,Illinois; The Frec Press, 1951}, .
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Individuals oscillate between new and old practices, neither providing satisfaction. New
practices are copied and formally promulgated without being understood, while affairs are actually
governed by older norms and relationships. Thus, a formal civil service system will only serve to
hide somewhat an out and out system of nepotism or tribal faveritism. Dual pricing is endemic,
the piice serving both a modern economic function and an older, perhaps kinship or gift-giving,
one.

Government is distrusted quite generally, and most people believe that you have to have
“pull” or pay a bribe to get even the most elementary right honored by bureaucrats.f As for the
“freed” peasant masses, they migrate lonely and alienated to the cities where they reconstruct a
social system along the lines of communes of fellow tribesmen, while the old folks stay on the farm,
also lonely, gradually becoming too weak to work it.

This description, while reasonably accurate, was designed to suggest a paralle] with many
young people in the advanced industrial societies (what some people are beginning to call post-
industrial society). The breakup of the family is seen in the apparently growing rejection of paren-
tal rules and values from a fairly young age (15 or 16). A new set of personal behavior norms has
not yet been constructed, although an antibourgeois youth culture is rapidly in the making, aided
by the instant communication of the media,

As of yet, neither set of norms is working well: one has heen rejected, the other is not
yet complete or adequate and perhaps also not fully accepted. The result is a great increase in
individualism, in personal opportunism in regard to organizations, and, I believe, interpersonal
relations in general--take all you can get; give no more than you have to. There is a general anti-
organization (“establishment”) feeling approaching philosophical anarchy, which many young
have embraced without exploring its history, literature, or implications. Many refuse to work
for most organizations, regarded as part of the “establishment”, both government and industry,
To de 50 would be to ““cop out”.

For some, even more virulent destructive attacks against the old society and jts
“establishment™ have been neccessary, including bombing and sabotage, Others set their face
against the present (new) society by digging out old clothing and hair styles, old farming methods
(organic), and oid industry--weaving, candle-making, small farming. Communes of young men
and women replace famifics for awhile, and “relevant” educational courses are taught by the young
themselves since the old cstablishment is “incapable of change”.

3 A few years ago the Indian Tnstitute of Public Opinion, for example, found that 65% of Indian
farmers believed that you had to huve influence (“pull”) ta get government help, The payment to officials of what
Westerners would call **bribes™ (haksheesh) to get the most elementary rights and serviges is very common in the
underdeveloped gountrigs, See Fred W, Riggs, ibid,
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Why is the youth movement for the moment almost world wide? (Fidel Castro has just
revealed that 25 of school age children in Cuba have dropped out and only 257 are at their
proper grade level.) Because poly-normativism (competing codes) s for the moment almost
world wide. To Fall between two codes of personal conduct is to be subject to forces which are

independent of the content of the codes. Poly-normativism is, however, a transient condition,
a sort of “‘changing of the guard™.

Among the various decisions an individual must make about a situation before he has
defined it well enough to take action with regard to it is whether the situation calls for an
individual, persona), orientation or a collective one--i.e., whether the situation calls for him to
act on behalf of a collectivity or of himself. In the modern period the individual needs to be
socialized to adopt the collective orientation in all of his dealings with economic and
governmental organizations (actually, with *‘bureaucratic” organizations). T his orientation is
little more than the golden rule “norm™ extended to non-primary organizalions--do unto others
as you would have them do unto you, or, in Kant’s terms, so act that your actions could be

generalized into universal law. Actually, the golden rule is our modern administrative norm of
equal treatment--the norm of universalism.

Many primary, solidarity group experiences are consistent with this norm--for example,
investing one’s effort in the goals and contributions of the other group members; or, as the pry-
~ chologists would say, “cathecting” their goals and contributions. Such snall group EXPeTIences
reinforce a collectivity orientation. At the same time, it is in the small group that we learn 1oexpect
special treatment and acquire the belief that someone has the power to extend it.

The argument that if A violates a norm, there will be a noticeable increase in violalions
ﬂlf that norm is not convincing. In fact, it is, in that form, not true. A collective orientation will
probably not be created by rational argument. In fact, it is likely that individual rationality
experiences reinforce the personal, non-collective orientations. It is usually true that stealing work

better for the individual in a society with little theft; that cheating works best for the individual
in classes withlittle cheating; etc.

Individualism results from reinforcing experiences where deviancy is not punished.
The “son-of-a-bitch™ comes out ahead because the rest will not compete on his level. Our courls,
as usual a generation behind the public, have been handing down the kind of decisions in the 1960s
and 1970s that parents handed down in the 1940s and 1950s. Although this decisional orientation
will change, it hasn’t yet, and in March, 1972, the Supreme Court ruled, 5 to 2, that using obscene
and threatening language to a policeman is protected by the Constitution--one more in a long line

of decisions reinforcing deviancy and encouraging a personal rather than a collective orientation
toward our institutions,

In child training, the origin of this reinforved individualism is “over-security”’--where
the child is not required to pay a price for his love. The permissive child-rearing of the past twenty-
five years has been discredited and many parents have discarded it, (Even Dr. Benjamin Spock
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has discarded it.) Corresponding social doctrines denying individual responsibility—psychiatric
forgiveness, the responsihility of society, and other denials of individual freedom--are now under
attack from many quarters. They may have about run their coursc. Excesses produce their
counter forces. Note the growing antipathy to “coddling: criminals”. These changes, assuming
that they are indeed occurring, all make easier the inculcation of the collective orientaiton norme--
namely, vou should not get an exception (favor)-- the social value of the administrative action is
more important than its cost to you personally.

The continuing belief in favors—i.e., that there is someone who can grant them and that
it 15 alright to get them--depresses the collective orientation. Belief in favors is mcompatible with
the Kantian imperative, the golden rule, the modern administrative norm--i.e., treat everyone in
the same problem category alike (universalism). If T have the power to grant favours I nbvinuslg
believe in them and cannot say to a suppliant, “if [ grant you an cxeeption I have to except all
others similarly situated”; T don’t have to do so if T have the power to grant favors,

Modern man needs to be comfortable with impersonality. All this amounts to is giving
a high value to instrumentalism, to the achievement of established goals. Personalism versus
impersonality is similar to group maintenance rersus group poal achievement. Group maintenance
is largely an affective and personal process. Group mainienance is less important. today with owr
mmmense stock: of standardized, interchangeable roles; our great geographical, social, and organi-
zational mobility; our reduced interpersonal expectations; our segregation of affective needs
in increased leisure and related opportunities and institutions (groups, hobbies, vacations,
associations, play, etc.).

One would also expect a heightened instrumentalism to be associated with a longer time
sense, withthe ability to defer gratification (a good psychological definition of capitalism). Waiting
for organizational action should, therefore, become less painful. In the normal course of maturation
people acquire an increased ability to wait for gratifications. We would expect socialization processes
to be more effective in this respect than they have been in the past.

The family is changing and so is the kind of socialization of which it is capable. Parental
reles are changing, and especially the role of the wife-mother. Alternatives to the mother role
are growing, as is the inclination for wormen to assame it. More and more Women are refusing to
“sacrifice” themseclves for children. They demand work equality with men: “unisex”; womens’
liberation; smaller families, As the Director of the Woman’s Bureau recently reminded other
women, jobs today “aren’t men's jobs. Technology has made them anybody’s jobs™.

The Kibbutzem of Tsrael provide the most striking example of this change, the women
havimng rejected motherhood for work equality and comradeship with men. When the children of
the Kibbutz reach the organization, the latter willchange regardless of any managerial philosophies
50 strategies, Of cowsse, [ do not expect mankind to losc his social needs--his needs for interper-
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sonal affect, security, and reinforcement; but only thal what satisfied these needs will change.
I expect abstract systems to become more acceptable--impersonal systems of rules, artificial systems.
They will be the source of more reinforcements, comparatively, than the favors of familics (and
other natural systems).

Much has been said aboul the growing “professionalization” of work, and so I will not
dwell upon. this factor at length. Professionalized work is associated with personal responsibility
for both defining and solving problems; interorganizational mobility; pecr evaluations rather
than the bureaucratic hierarchical kind; motivation through professional growth, work itself,
and problem challenge, rather than the actual or symbolical achievement of power and status in
a sort of Maslowian primitivism. Such changes must be matched by changes in organizations--in
the uses of authority, in hierarchy and communication, in incentive sysiems, and in many other
aspects of organization life.

Incentive systems within our bureaucrzlic organizations have been based on the assum-
ption that man’s central necds were for security and prestige (esteem of self and others).  Thus,
by doling out, or withholding, money and status, the discipline needed by our technologies could
be obtained. There is growing evidence that a long period of affluence has weakened these needs
and thereby decreased their utility as incentives. Expj'cﬂ:-;ivu, self-actualizing kinds of needs are
becoming dominant.6 This change, too, suggesis change in organization structure and practices
the same directions suggested by the professionalizing (or at least upgrading) of work.

We are approaching an overage of means in relation to ends, if we have notind eed reached
that stage. This condition suggests an emphasis on creativity and innovation rather than
production--the discovery of new uscs for our resourges more than their careful husbanding. Fhis
statement is supportcd by the fact that we sell abroad ten times as much technology as we purchase

from abroad. Innovation needs, in turn, suggest the growth of smaller organizations, of temporary
oncs, of the use of limited project teams--in peneral, the greater use of small, (emporary, non-
routinized, interdisciplinary arrangements of various kinds. This development fils the growing
automation of Lhe functions of the the large production-oricnied bureaucracy, first the mechanical
ones and now increasingly the decisional and communuication ones. As people are displaced
from programmed and automated manufacturing industry they become available for a great in-
crease in serviee industry, not so casily programmed, and amenable to much smaller organization

units.

J— —_— e

& See for example, Ronald Tnglehart, ““The Silenl Revolution in urope: Inter-generational Change
in. Post-Tn- dustrial Socicty™, American Politival Science Review, 65 (December, 1971), pp. 991-1017; and John B.
Miner “Changes in Student Attitndes toward Bureaucratic Role Prescriptions during the 1960°s™, Adminisirative
Science Quarterly, 16 (September, 1971), pp. 351-364; ulso A, H. Maslow, Mbotivation and Personaliiy (New
York: Harper and Brothers, Publishiers, 1954}, espesially chapter 3,
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Perhaps I can summarize these last few pages by saying thal as individuals change in our
changing culture and less strongly need an organization to be like a family, more and more people

will work in more and nrore organizations which are In some ways more like families. Man and
hus institutions wiil fit one another better. A perfect fit we can never expect, short of genetic or
bchavioral engineering.  Such cngineering is a long ways off.  'We have not vet decided how to
select either the engineers or the design.

For a long time, many psychologically trained students of our burecaucratic organizations
have regarded them as unfit places for adults to work. (See, for example, the works of Chris
Argyris.) The reader may very well wonder why we should do any hetler in the future than we have
done in the past. The answer, | think, is that our primitive technology delermuned the kinds of
organizations needed. Organizations with dull, routinized, highly scheduled work, in a world
with an excess of ageds over resources, necded strong controls, strong discipline, centralized top-
down planning, Technology has advanced Lremendously and may no longer be so controlling.
The other factors I have listed, freed somewhat from technrelogical constraints, will have more
power to shape man and his organizations. It is inconceivable that some cosmic perversity will
maintain or even widen the gap between man and his institutions. T expect it to decline, unless
man heeds the siren eries of false propbets, of which there arc always many, and follows them into
slavery.

The most potent threat is the growth of efficiency with regard to information and control
systems. Thereis danger Lo the individual there. 1 will deseribeit briefly.

Administrative inefficiency with regard to information processing has the effect of dividing
our lives into near autonomous compariments.  Events in one compartment--say, kicking the
dog at home--do not effect outcomes in another--say, promotion al work.?

Within organizations, this administrative inefficiency with regard to information process-
ing results in departmentalization, as Chester Barnard said.8 Pyramidal, hierarchical lines {of
authority) act as a communications network, the executive positions therein as switch-hoards.
Communication within the departmentalized organization, and hence coordination and control,
tukes place by means of telephone and tace-to-face conversations, memoranda, interdepartmental
meetings. In ali of these cases, communication, and hence coordination and control, depends
somewhat on the cooperation of individuals and solidarity groups (“cliques”), They have some-
thing to exchange, namely, thelr cooperation. Therefore, they can strike informal bargains and,
i this way, protect individual interests and needs.

7 “I'his argument is developed in Victor A. Thompsan, Bureancracy and Innovation, chapier 5.

8 Chester 1. Barnard, The Functions af the Lxecutive {Cambridge, Massachusetts: The Harvard
University ress, 1938). See also Donald . Malcolm and Alan J. Rowe, eds., Manragement Control Svstems (New
York: John Wiley and Sons, Inc., 1960), passim. See also Exodus 18, 13-21, where Moses was advised by his father-
in-law, Jethro, 1o set up a departmental sysiem based on a span of control of 10te ease the problems of communi-
cuilons.
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The perfection of data processing technique may eliminate this means of individuwal pro-
tection.? Control systems may approach perfection. The compartmentalization of life and the
departmentalization of the organization may break down. Informalion about cvenls in one
compartment may more likely show up in another. Backstage areas with their performance-
spoiling information may disappear. Interdepartmental cooperation with regard to information
flow within orgunizations may be less and less necessary as everyone Js plugged into an automated
information systent. 1f all these things transpire, we will come closer and closer to the frightful
day Orwell wrote about when each of us will be “front and center™ at all times.10 Should all these
developments continue to compleiion, the needs and methods of the large bureaucratic organiza-
tion would hecome (riwmphant and the last possibility of administralive compassion would
disappear. Orwell would be seen as a prophet rather than a story-teller, and we would discover

that our freedoms had resulied from administrative inefficiency, not the philosophies of Milton
and Mill.

Although Lhis “new management science™ has been used in some areas where coordina-
tion, control, and speed of decision are crucial, as in the Air Force’s SAGE (Semi-Automatic
Ground Environment) air defense system, ils proponents often complain about resistance from
(illiterate} “humanists”. The New Science has not spread greatly. In many places its promise
has proved to be a false one--e.g., Planning, Programming, Budgeting (PPB) as a device for achiev-
ing greater rationality in government decisions.1! PPB has been alinost a total failure and has
been dropped by State Governments almost as fast as it was adopted after 1965 when President
Johnson ordered it installed throughout the Federal Government. (By the way, who is responsible

for the millions of dollars and man-hours wasted on this gimmick? It all could have been saved
had we more heroic resisters to ““innovation’, )12

The new management science developments have not been widely adopted because the
needs of the cra are for creativity, not more rationality, coordination and contrel. As Business
Colleges blindly develop and turn out more control science and control scientists—-experts in a
mathematically demonstrated rationality--their product gets less and less relevant to business.

9 'he potentialities are quite thoroughly discussed in Allen F. Weston, Frivacy ard Freedom (New
York : Atheneum Publishers, 196 7}, Chapter 7, Sce also Donald G. Malcolm and Alan 1, Rowe, ibid.

10 The metaphor is suggested by Erving Gollman, The Presentation of Self in Everday Life, especially
chapter 3.

11 gor a discussion of PPR see T'remont J. Lyden and Ernest G. Miller, eds., Planning Programming
Budyeting: A Systems Approach to Management! alse Public Administration Review Vol, 26 (Deccmber, 1966),
an Vol. 29 (March/April, 1969). The cntirc issueys ure devoted to PPR.

12 Allen Schick, Budwet Innovation in the States (Washington, D.C. The Brookings Institution, 1971).
The tacitly aceepted model of the innovalion processs projects the heroic, unselfish, innovator fighting the selfish,
narrow-minded, baneficiaries of the status gito. An cqually plausible and useful model would project the sclfish or
neuratic advocate of change for change’s sake successtylly Tesisied by analytical, heroic, unselfish critics of sense-
tess of even damaging changes,
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As Joseph MeGuire says, we now have nonbusiness business schools.18 The product of the
business school increasingly must be trained by business itselt, or by passed.

Administration, as Professor Lowl says, is rattonality applied to social relations.14
Administration invalves rational choice; it 1s the result of decision making. It has ouipuis rather
than ontcomes. Tt takes place under prescriptions, the presceiption of a plan of administration
from higher authority--the “owner” or “his” representative--hopefully influenced by the universal
prescriptions of rationality. The results as they affect individuals, therefore, are to be attributed
to men. (and specific men, if we have cnough insight into the process), not natural laws or lorces.
Administrationis an artificial svstem and 15, therefore, always contentious.

Markets, societies, and other natural systems, on the other hand, have outcomes rather
than outputs. These oulcomes arc stalistical distributions, and if they form repeatable patterns
are natural laws--as opposed to the manmade laws of administration. Natural systems are “‘self-
regulating”. The individual in this process appears to be a random factor relative to the decisions
of any specifiable human being. The results of this process as they allect the individual, thercfore,
are not experienced as arbitrary and oppressive. They are fate. If not fate, the individual “has
no onec to blame but himself”. {To avoid this painful conclusion, it has long been customary to
personify the natural system, and to “blame society”, an essentially meaningless proposition but
undoubtedly valuable psychologically.)

Responding to cues is less painful than responding to orders; it preserves the sense of
{reedom and autonomy.15 However, the use of cues mstead of orders, or vice versa, telis us
absofutely nothing about the amount of social control over the individual. Freedom cannet be
contrasted to povernment or other organization. Control in a natural system, which operates
solely by cues, can be near absolute, as the following old news story illustrates.

Lucknow, India {(U.P.)}--Local doctors are hard pressed to save the Life of a boy who
apparently haslived inthe jungle all his nine years, IHeis so terrified of humans he
tries to bite the hands of those who [eed him.

. The boy was picked up by police January 17. He was so emaciated he alntost
died, doctors said. And his health has nol improved, because he has an intense
dislike of cooked meat, milk, porridge, fruit juice and bread.

13 Jaseph W. McGuire, “The Collegiate Business Schoal Today”, Collegiate News and Views, 25
(Spring, 1972), pp.1-5.

14 The End of Likeralism, pp. 30,

15 See especially Robert A, Dahl and Charles E. Lindblom, Politics, Economics, and Welfare, and
many ¢l the subsequent writings of Lindblom, for example, The Intellicence of Democrgey:. Decision Making
Through Mutual Adjustment (New York: The Free Press, 1905). See also B,F. Skinner, Beyvond Freedom and Dignicy
(New York: Alfred A. Knopf, Inc,, 1971},
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“He only burst into life when we produce some raw meat [or im™, one doctor
said. His body is covered with scars, the doctor said, and his hands are like claws,
with the nails long and talonlike and turned inward, [Note the difference between
the natural system criterion of “survival” and the criterion of “cfficiency”.]

A matural system is studied statistically, and the individual’s behavior is subsumed undes
some probalistic law; it is, in other words, determined--to the extent that any Lthing is determined
by probabilities. Artificial systom, prescriptive, lawe, ont the other hand, the orders of a conscious,
organizational, decision-making process, presume a free mdivideal. Otherwise, their ssuance
would be senscless. The individual is presumed to have the freedom to obey the law, which means,
of course, that he has the freedom to discbey 1t.

Organizations with their orders instead of cues, therclore, including the stale and ifs
laws, are in some way involved in the creation of freedom. The perception of more reedom within
the statistical distributions of a natural system is more psychological (non-cognitive) than real.
The individual has a better chance undcr the rule of law, as Professor Lowi says, even if the law
is not the best. ITe has the besl chance under a regime of prescriptive rationality where the many
rationalities of the individuals and groups have been represented in some meaningful form and

aggregated.




