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. 1 .. E
., ‘According to -the 1967 ,Honey Report on’"Highep Education for
the Public Service," "[tlhere is a sense among prgctitioners. that
the dntellectual interésts{of academic’public administrators. are
trivial or-iryelevant ‘to real.publie service” problems."l The
“ Report contends that an important underlying ‘cause of’ this "nega- )
tive assessment" of academic resedrch and: training in public ~ :°
administration has been the efforts "within public administra=
tion’l . . ' to make it a scienc®; to .abstract it from the
governmental processes, and .to 8efine,it as the staff services
with.principles of its own."2 The'asgumption behind the efforts
to create a gecience of administrafion ig that there are certain
~techniques of management which' are applicable to -the running of
any organization regardless-of whethér its -ends are public or .
private. Thus, tlie attempts to constiruct A science of adminis- .
tration, according~to the Honey Report, have led to the ‘develop-:
ment of graduate programs which focus primarilﬁ/gn "mgnagement’ on,
staff "functions -- planning, budgeting, personnel administration
and organization. . . ."3, The "Report argues, however, that the
"efforts o make [publie administration] a science have run,
-afoul of reality.. The verities which have been isolated tend - |
' either to be culture-bound or ‘to Be so general as to haVve limited
significance for behavior in the conduct of puBlic business."
Thus, the disparaging view of .the “tudy of public administration
held.by practicing administrators implies that the courses .
© offered to étudents,of)public.aq§inistrati9n provide  inadequate
preparation for the aspects of their wogk which are distinctive
- to Public service employment. Courses in budgeting, personnel,
and organization and management problems, according to the
Report, lead to "excessive specialization and professionalism,-
and to isolag}on from governmental reality."5 '

|

. The notion o6f tPaining public servants in the techniques of
administration whi® are sypposed to be equally applicable to
public and private business as well as to different forms of go-

rvernment owes its origin to Woodrow Wilson's famous essay @n- "The
Studv of Administratisn.y . According .to Wilson, the similarity of
administrative functions’ performed by all modern governments re=
.gardless of their poilitical ends points toward the feed for the
development of a heutral science.of administration, that is, "pne
rule of good administration, for all governments alike."® Wilson's
view is baséd on.his understanding of the distinction between
‘\"politics," that.is, "the formulation of the broad plans of g0~
vernmental ‘action," and, "administration," or "the detailed execu-
tion off édch'plans."7 «According to Frank Goodnow, who followed

/
/
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. own values or experlences, and hence cannot be taught.

7 . : ‘ ’ -2- B . .o
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Wllson s dlstlnc ion between "polltlcs" and "administratdion, él
government's gram ought to be derived from the popular w1ll as
expﬁéssgg\ghrouph ‘the elected’ representatlves of-the people. It

-~ Ps the fundtion of public agmlnlstrators in a democracy sxmply to
implement the -popular willY in the most efficient manner possible
daccordlnp to well-established, mnlformly valid and politicallwv.
neutral .principles of admlnlstratlon.8 - . L

of ! .

N Wilson's and Goodnow's d;chotomy between polltlcs and ad-
ministrgtlon has been seriously questloned by -contemporary writers.
on: mubYic administration. Thefe seems to be widespread agreement
amon; aicademicians and practltloners alike today that-public ad-’
miniscrators in this country.are not and cannot be:merely neutral
instruments implementing. the commands of their political supe- /.
riors. Rather, they play an inevitably political role because of
their actlvecﬁart1c1patlon in the 1n1t1atlon and formulation of :
public policy. 9 Yet the recognition of the political function of
public servants is still not reflectad in the academic training
provided to them. According to a recent analysis of a 1974

survey of member institutions of the National Association of

+ 8chools of Public Affairs and Administra%ion, most graduate pro-
grams of public -administration corntinue to focus on organlzatlon
theory and behavior, public finance and the budgetarv process,
public-policy analysis, personnel administration and planning. 10
Thus, the authors of this analysis argue that most programs are s
still primarily concerned with offering. the staff §¥nct10ns of . 777 .
personnel budgeting, and organizational analy31s Perhaps the
continuing preoco:&atlon of ac¢ademic teachers of public adminis-
tration with .the. sfeutral techniques of'administration,; despite
their recognition of the public servant“s broader polltlcal role,
reflects the belief that the kind of political judgment ﬁecessary
for policy formation can be based only on _the public servant's.

Y

. One fecent movement in pUbllC admlnlstratlon stronglv .
attacks the notion of neutral scientific training and’ empha- o
sizes.the need for comm%tment to "normative goals for administration.
If the approach of the *"new" public administration movement
can equip public servants to .deal competently with substantive
questions of public policy rather than concerning themselves only

"with the technlques of administration, then this approach would
nepresent a valuable addition to, if not replacement for, exist-
ung publi¢ administration curricula. However, an examination of
Some of the fundaméntal precepts of the "new" public administra-
tion, and their 1mp11cit1 ns for the education of public ser-
vants, may suggest that 'its .rapedies for deficien-
cies of the older view of ub?gf administration are open to .
serious objections. ¢ ropose in this paper to suggest certain
defects in the "new” public admlnlstratlon approach, and then to _

‘describe an alternative approach to the teaching ?nd practice of
piblic administration which would take account of ‘the public

\ R
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seryant's @oli ical role but‘gﬁbid‘the problems present in-the = : .
’ "new" public.adwministration. ‘ ' S ;

o _ L - . b
v . : . ’ - :“\ ! 4 ' A - L‘
AL : L. IT The "New" Public Administration

|

. . £ . \
. ; . l
\

v ‘ The essays presented-in the volume entitled Toward a New
; , Public Administration: The 4linnowbrook Perspectivel? were papers '

pPresented at a conference in 1968. AlthHough diverse in their
style and emphases,, these essays seem to reflect the central con-
cerns. 2f what’'has come to be known as the "new" public adminis-
.tration, Accordimng-to Dw}ght Waldo, the originator of the con~-
ference', the,"new" puﬂlia administration arose~in response to the
dissatisfaction of the ybunger generation of teachers of public

: - radministratf%n.with the” Federal government!s- inability to fulfill .
A its promises to pesolve the war in Vietnam, to provide équal
< treatmegt of minorities, and to eliminateqbovertyr 3 ThHe evident'

- fdilure of particular goternmental policied., which stimplated_a .
"wave of sentiment against, government .splutions," apparently
crystallized the emerging view that public administratons cannot
and should not conduct themselves according to, the principles’of-
a valuerfree scienc¢e of adminjstration. "According to- Orion-
White, one of the‘participantg in thq'MinnowbrooR Conference, |,
"[il¢~ has always been gssuimed that administrators Qperate 4n'an

envirpnment where basic issues of values or objectives-have heen
Settled in the legislative process."l However, White argues, -
such ‘issues are in fact simply- transferred to the administrative - ‘-
arena, by the_ legislative process.}?® The recognition %ha&,the'~
publiec administrator's vdtues and objectives inevitably influénte
-~his deécisions may be responsible for what Waldo'calls the "new"
public. administration's Mconcern with finding and realizing the.
proper values."l6 This interest in valués represents a promising ¢
- attempt to move ‘beyond the view 'thdt public servants menelv im-
. *plement policy on the basﬁs of value-free principles and te pro-’

.+ . -vide a new foundation tqQ¢guide public administrators in. the

' making of 'policy. However, many of ‘those who.advocate a "new" *

public administration share the view of the exponents.of the .
older science of administration that questions of value ‘cannot be;

' " @ealt with objectively. Michaél Harmon, "another of:the confe- - -

. rende partieipants, -drgues in his essay en administrative respon-
sibility that "there can_bée no proof for the ultimate correctness
of normative positions.17 Thus, in Harmon's view, the "respon- -
sible" administrator is simply one whose .decisions 'are truly
guided by thé administrator's own values; the objective dorrect-

-

ness of those values cannot be appraised.
e > + Y, ‘ ) /
) Other participants in the Mipnowbrook Conference comtend
y _ that there is an objective standard which.the administrator
. should follow in making decisions, but they seem to make little
' attempt to demonstrate the reasoning behind it. Todd La ?orte§
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for example, arPues “that "oun prlmary normatlve premlse should be
that the purpose .of public erganizatioens is-the reductin of
economic, social and: psychlc sufferlng and the enhancement af
life opgortunltles for those 1nalde and out81de the. organiza— _
tion. The,-difficulties’ of "operatlonallzlng" such a standard
and of resblv1ng probable caonflicts_betiWeen enhanhcing the admin-
1strator s "life. opportunltles" and these of the people outside
the Orgahluathon are p01nted out by Edward. Frledland in *his, com-
ment on® La Porte's.paper: - erhaps, equally 1mportant however,_

is understandlng that - the foundatloﬁ of La Porte's standard does N

hot appear to rest on any serious dellberatlon Yof alternatlves,‘
but eather on his sentiments. 20 o ) o /’”,e .

Gecrge Frederlckson, among other part1c1panys,‘shares La. ' -

Porte s sentlments.z} Frederitkson uses the phraseo"soc1al .
'equ1ty" to summarize similar' "value pnemlses " In his vlew, .

N plurallstlc government syStematically discriminates in favor of
established stable bureauncracies and:their 5pe01allze& mlnorlty
clientele ., . . ard against thoée’mlnorltleS%Who lack polltlcal

agnd” economlo\resources.ﬁ Therefore, ‘public admanlstrators .must
Motk ° ggr changes which try to reduce the\deprlvatlon of minQri-
ties. " "Sacial equity," according to Frederlckson, "1ncludes

‘ actlylties designed to enhance the .po itical prer and economlc
~well-being of these mlnorlties n23 <%

. - 3
.- . . '7.

L]

’ st

4
Oﬁe‘magor problem to be raised regardlné he ﬁtandgrd of . v
the '"new' '"public administrationists is not the fact that they 4&d-

L

vocate social equity but rather the meaning-they attach to.it. L.

Frederickson 1mp11e§'that the role of the public servant is ta*
redress ‘the depnivation of those minorities @ho he thinks have
suffered d:sorlmlnatlon. In_other_words, he' mus¥ attempt ‘to -
equalize polltlcal and economlc resourcés among all rbups Doesy
abstract equallty, however, necessarlly constitute justige? Yor
example, it may be argued’ that crimingls are a. dlsadvantaged )
mlnorlty because they are deprlved'of certain pr1v1leges when
convicted of-breaking the law. If the Qublic admlnlstrator is
to enhance the well- -being of the crimindl then he must tax the
‘law-abiding”citizen to support this dlsadvantaged minority.
sWould the citizen who obeys the law con31der it just-that the
. - cxpiminal share the same.economic beneflts or living conditions as
°. himself? It appears that the "socidl equity" standard ‘proposed.
by the advocates.of 'a "new" public admlnlstratlon does not provide-
an& objective criteria fgr d;stlngulshlng among the various claims
' of drsadvantaged minoritieg. TPhose who propose this standard
pgarently believe that in all 1nstances the underpr;v1leged

.

shpuld be favored. They, seem’ to assume that simple equallty is

- -identical with justice. « s tg,

y

»

o There are at least two problems which appear to arlse from

‘the "new" publlc administration's advocapy of one particuiar set
of "value premises. ". Urglng publlc servants to commit: themselves
- ]

s

o

~
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- to redressing the deprivation of minorities méy°lead'them to _ .
reject automatic&lly any' opinions of'those who disagree with AN

them and’ any compromisés with their beliefs. Instead of making - .
judgments based on .the facts and circumstances of eagh partigular
case, puinc.admimistrato;s may become the sponsors of one sgt
of 'values to the exclusion of all other’s. 1In this regard, the
"new" public administration movement appears to be incompatible .
with the views of those political- scientists who 'argue that what ,
"gives the bureaucraey a legitimate claim to share in polidy
formation is that it represents a broad speetrum of values and
opinions, all of which are heard before a decision'is made. »
Norton Long, for example,; argues that a majbr task of .publiec.
administration® is to organize itself for thinking so that it may .
"perform rat onaIlyuahd~responsiBly'the task of formu&ating policy sy
altennatives%for politically responsible superiors.™? Th%pgbtﬁul T
~ policy, in Long's view, is the result of having a wide cross-
. section of value nepresented 'in the bureaucracy and of establish- -
"..ing procedures which insure that all .points of view are heard 7
befare -a decision is made.325 | , Ty
S - The "new" public administratiorn movement, on the dfher'hand,
*  argues that policy should be based on a commitment to the "social - \ .
equitv" value premises.. The result of such a commitment, according:
*-+ to Orion White, may be a groting teridency among- public adminis-
- trators to belieVe that "there exists,a set of fundamental values
which are unambiguoys and which’.comprehensively define proper ’ .
‘relationships betweenAindividual§~and hence beétween institutions
-and individuals.' 6 "Thé possibility 'of administrators-adopting a~ ‘
) "comprehehsﬁve<yalhe framéwork" suggests to Whit& that public :
Sgrvants-may demand that in.organizational procedure "conﬁronﬂiﬁion e
e substituted for the traditional\concepts of decision by co »
'promise “regsonableness tolerance and balance of interest."?27
2 v} b
In other words, public adfiinistrators, if they follow.unques- / §
tioningithhé-formula,laid-down by the advocates of a "new" pub- (!
Adic- administration will come to reject precisely«those“prindiplés
" . ..and procedures which seem to make “the bureaucéracy a democratic- -, N \
. institution egtitled to contrilbute.to the .formulation of public .
"policy. Fdward Friedland is even skeptical that rejection of
> democratic procedures in favor of_confrontation within the 6Pg;pi4 AR

»

~R

_zation will bring about ®social equilty." He suggesfs that pubfic g ¢
* servants may have to resort to "resistance, sabotage and rebellion"

to insure the adoﬁtipn of their concéption_of an’ equal distribu-

tion of economic and political reséurces.?2’ "

v _
B R . . - - . A . /

A second problem created,byhthose who'advocate_commltmenttgdi ‘/
a particular set of values is that-they encourage the public ser-

. ~vant to think;tﬁat his primqry respog§ibility is to deteymine\’ -
policy simply on the basis of his understanding of how to redress
the deprivation of minorities. 'As,D%fght Waldo points out, Phere

isylittle discussion.by the Ynew" public administrationists of “the
publ¥ic servantls responsibility to forffulate policy which co¥forms
to the principles of the Coﬁstitution\andﬁthe laws enacte Wthe -
elected reprisentatives of the People.?8 ‘' How does the-~adminy{stra-
- tor resolvé a conflict between his view of "social equity" and%;

: . S,

o L 2 .
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\é‘ - legal statute? Would *he advocates of a "new" public administra-
Ve .~ tion encourage public servants to operate outside the Constitu- o
° =~ tional-legal framework? Surely, ip the .light of the Watergate, -
affair, there ought to be serious objections to the notion of the
L public servant as a policymaker free to opgrate _beyond the pale
: | 2 of the law. . B L . ' R
TS If a commitment to "social equity" is, nevertheless, to be
o '/) " the primary purpose of public administration, then it appear's .to
. - the "new" publi¢ administrationists that the government's bureau-
v ﬂcracv must be reformed. But the diregtion of the orgamizational
e v refo,mation advocated by, the "new" public administration is some-
what vague. Fog example, there seems to be almost universal agree-
ment among the participants’ at the Minnowbrook Conference that a
commitment’ to "social ‘equity" invdlves public administrators in
. the pupsuit of change.? ‘But if the administrator is taught that
. . "social équity" “the normative premise on which he is to base
= “~ his deeisions, then presumably not all changeis beneficial.’ How
i " "does he distinguish:between ‘beneficial and harmful change?-’ As ‘we
L have seen in the case -of the criminal,“applyihg ‘the ™sbcial equity"
.standard may Be beneficial for the convict but, its effects on the
- best of sociéty are by no means so'clear. How does -the adminis-
trator detide his cdurse of action? Implementing the "social
: equity" formula as interpreted by the "new" public administration
4@2 movement does not seem to provide the civil gervant with adequate
guidance for distinguyishing go6d from bad .ch e. . o
v o ~ * . . ' - ! :
In'spi%e of the difficulty in re%chilfh an openness to
. ‘cha with the+"social equity’. standard, thefadvocates of a "new"
pubdjc administration recommend .changes' in the bureaucratic struc-
. turé?which they-think will enhance the possibilities for "social
- equity" both within the organization and in its policies. Several
of” the participantsfurge 'considerable modification. of the hierar-
chical arrangement of bureahcracies-becagse, they argue, relations
N .Y ~of dependence, .control, and subdrdination deny men freedom, secu- (
‘rity, and "space  for growth."30 According to the advdécates of a
T "new" ublic administration,-Peplacing~the "centralized ‘structure
" pf authowmity" with greater employee participation in decisions will
) : /promote "gocial eqqéty".by providing everyone with greater access -
/\\. N O the decision~making prqcess, and thereby ephancing everyone's
o "life opportundties” to be creative within tha organizatioen..

o Dwight Waldo raises the Question of whether’thé "new" public
| : « administration's concern for the well-being of the individual bu- -
reaucrat and for seeking solutions at the individual and small-

td what extent can greater consultation and participation be a-
é - chieved without jeopardizing am organization's ability to arrive at
decisions within a reasonable time period .and to act decisively?

» B . N P K P

2 : N ’ . . *
\S\S“ . Anpther means of promoting "social éequity," according to the
: : "néw""public administratiqnists, is for governmental agencies to
° - KR - ) ,( ” .
- s B [1? v
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{ +. group level might -imperil the "power to govern."3l ~In other words, '
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.encourage "client 1nvolvement n32 Otl’Terw1se° pollcy formatlon °.
. .- réally amounts to elitist rule" 31hce the: "cllent" has no-
effective power: over thg represéntatives. "3 g The use of -the “term
n

"client" seems to imply that the public serv t's responsibility

is to - senve- the interests of a partlculdr group to the exclusion

of afi others. The wiew 'of the " new" public administrationists -
further implies that «if public servants are to serve faithfully

the interests of their "clientele," then they must ait: least share f\

- equal ‘power with them." These assumptions have been questloned by

Theodore Lowi, among other pdlitical scientists. " .The notion of
the publlc agency’as respon31b1e\§ole1y ¥Yor serving the wishes of
a particular group and for providing ‘its "clientele" with an or-
ganizction and & mechanism for part1c1patlon ‘amount’s to what Lowi
calls "interest-group liberalism. "3 Towi® argues, ‘that -an.agency
which entourages strong orgaﬁlzatlﬁh and’ broad part1c1patlon ‘by
1ts "client" tends to become the captive of ‘that ¥clien't."35

wi contends. that "interest- group. liberalism" is harmful’ o

emocratic governthent- because it regards all- 1nterests as legltl-
mate and worthy of accommodation w1thout regard to their effect

. on the gﬁ%iwc interest. 3§ The Tenth Federalist, on the contrary, !

treats rest groups as necessary‘evils whoge claims ar8 nét

to " be %E%ésfled when confllct with the public good. ‘A "factlon"'
accordlng o Madison, is "a number of citizens, whether amountlng 4
to a majority or mlnorlty of. the whole, who are ‘united and ac- Y
tuated by some common 1mpulse of passion, or of interest ," adverse

to the right of other citizens, or_to the permanent and aggre-

gate ‘interests of the community." 7 Thus, it would seem that the
partigular intémests of factions- should mot merely becaccommodated:
.rather they should be regulated 80 _as not to be harmful tP the 1nte—
rests of the community as a whole.

The, "new" puhilc admlnlstratlonlsts, however, aﬁyoeate'ﬁore
than a general increase in "client jpnvolvement." They are spe-
c1f1cally interested in "a con31derably higher client involvement

«v. on the part of those minorities" who they think have been
depn}ved of political and economig power 39 According to George

Frederlckson, . j ; _ )
N A . - n . .
A -

A preferred form of deprived- mlnorlty client 1ngolvement
would be routinized patterns of communication with de-
centralized organizations capable of making dlstrlbutlve
decisions that support the interests of deprived minori-
tles, even'if these degisions are difficult to justify
in-.terms of either eff1c1ency or économy. 40

- . ~

a

L4

* Thug, it is the 1ntentlon of the "new" public admlnlstratlonlsts
not simply to promote "social equity" by prov1d1ng deﬁrlved mi-
norltles with equalxéccess to the d&€ision- maklng process.. Rather
.1t is their goal to redistribute goods and services so that the &
groups they think are underprivileged have an equal“share- reg -
less of the cost td or the effect on the rest of society.- Tha§¥
ordlnary citizen may question why he_should obey and pay taxes

«
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a government that.decides arbitrarily which.groups should be fa-
vored and- ignores the 1nterests og.other groups@ .

»
\ -
'

The objectlons ra1sed tg the "social equ1ty" standard sug-

~ gests that thene are serious defects in its use as-a guide for

the development of pUbllC policy. Since, however, the publlc
administrator is recognlzed to be - necessarlly ‘involved in the
formulatlon f public policy, it seems' equally 1mppss1 le to re-
turn to’ Wllson s and Goodnow's understandlng of the civil servant
as the- efflclent implementer of "the will of %he people. There-
for-. it is necessary. to cgnsider whether the public administrator
can make a dlstlnctlve contribution to the formation of publlc
pollc"'vhlch recognlzes “hy polltlcal role but av01ds thewdiffi-
culties that arise frem\folkow1ng the preceptSlof the "new" publlc
adm1n1stratlon

P

5 N . . . A

P
IIT An Older View of Public Administration

’

7/

Slr .Henry Taykor, a nlneheenth century nlor c1v1l servant
in the GQlonial Qffice of the British governﬁi .wrote a treat.
tise entitled The Statesman,; in whlch he suggested a different
view of thegproper role of the bureaucracy. within a,ﬁemocratlc
regime.  Taylor's guide to statesmanshlp consis}ts of ‘a treatment
“of Adm1n1strat1ye government as it ?ught to be‘ exercised 1n\a ’

\g;?ree state."*1" Taylor's view of the'role of administration is

basad on hig understandlng of the problemati¢ character bf demo-
cratic government: it must take account of the people's wants but
it must not be: subservient to those wants/when “they may prove to

"be detrimental to “the long- range interests of ‘the communlty

Thus/ Taylor would dlsagr e with Wilson and later writers who cong

.tend théx the role of the ddministratdr donsists simply of the ef-.‘~g

ficient rmplementatlon of the will of“the people. In/Taylor s .
view, the administrdtor must also contemplate the long-range con-
sequences of the W1shes of t people. He would also<d1sagres w1th

- the. advocates of a "new" public administration who argue that the

publlc servant's polleles should be guided by his partlai\vlew of
which minorities require his sponsorship tg enhance their politi-
cal dnd economic well-bBeing. According to Taylot, administration
at its |pest should have " egard to the larger pubI}¢ interests,

- and th deep individual cohgernments with which theymdeal nh3 ..

4

In Taylor's judgment, understandlng the role of- the admlnls-
trator in a dbmocracy depends on a ecognition of the dlsjunction
between the. requ1rements for r1s1n\7
for leaﬁers of wisdom and foreslght Under popular government, the
man who woéuld advance in office must ¥all-*forth "the arts o ri-
sing,"*4 and "the tricks of stategmanship which it may Bbe quite as
well to desplse as to practlce n45 n Tayler's view, the require-

'ments for rlslng in office 1n a democracy include stich thlngs as

& . : v
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n offlce«and a democr¥acy's need
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popularlty, humbleness, subserv;ency, pliancy, and the aﬂlllty to\A

use flgttery. 46 Taylor argues, hoWwever, that _thegse: charaéterrs—,%

tics, incapaci It ‘the ‘statesman fort command."7 The man- who would oy T
'lead a,nation.éfféctively .cannot be weak and subm1351ve - Yaylor.

contends tHat a statesman must sometimes make . dec¢isiong whlch dl—Vﬁ ‘ :

‘verge from popular oglnlon and for which he'may lose.or bé forced d

to quit his office. According to Taylor, however, most statesmen :
are so intent on llstenlng to every shift in public opinion in order -
to be elected that they rarely contemplqte thewieng range conse=

quences of. the. people's desires., The exigencies and 1mmed1ate de- °
marn-s’of becoming and remaining a statesman allow him neither the -

time nor the opportunity to "meditate the good of mankind. nk9 Thus, .
in Taylor's judgment, ‘once a man as acqulred the characteristics. Q‘”
necessary for rising in' office, Yit' is not in nature" that he : s

, should -have .the qualltles to be a wise - admﬁnlstrator as well.

Taylor 's remedy for this deflclency is ‘the. development of. a . /
permanent civil sérvice whlch would constitute the “locus of states=-
manship under pdpular governmen%, "a wise and constamt instrument= .
ality at work upon administrative measures. (dlstlngulshed as they -
might be from measures of polltical parties)." Whereas pollt1c1ans :
constitute a "numerous body of 'efficient statesmen" who are to’ be v .

« 'more ‘externally active and ansyer tHe demands o©f -the day," civil

servants should constltute,a body of "closet statesmen" who are "to <
be somewhat more ret1red and medit;tlve ik order that they may take' © - /
thought for the morrowd. Thus aylor advocates a‘ partnership <

role between the bureaucraty and the politician, the former to- con-
template more the "permanent and aggregate interests'" of the country

'

., and the latter' to respond more t3 the immediate wants of the people.

Taylor's formulation of the relatlonshlp between eleeted officials
and -career®civil servants takes cognizance of the.political role of "
administrators but it avoids the problem,created by the. "new" public »

: admlnlstratlon ‘of having administrators 1mpose policy, by confron- .

tation if necessary, .on the basis of their own view of "social
equity." Taylor's proposal suggests that civil servants help to
formulate policy by thlnklng through the long-term consequences of
measures and the various alternatives available. By performing
these functions falthfully, and offering prudent counsel, civil
sefgzants become, the trusted advisors td their political supervisors
who, under gopular government, must bear’ ultlmate respon31b;llty for .-
_decisions& i

4 . 7

’

-

-

Taylor dlscusses several examples of how such "indoor | —
statesmen" can influence the governing of the country. First, d
the man who writes a sumhary qf a report "estimates the relevancy
and 31gn1f1cance of the respectlyg facts of a case]' thereby’ ren-

sdering a judgment upen it. His prec1s influences the dlsp031t10n ’ }
of the document becguse the superior functionary will seliﬂm take i

" the dec131on away from ‘the man who has made an elaborate d ju— >
dicious 1nvest1gat10n into the facts.  In addition, the civil .
servant aids in the formulation, 6f new législation by filtering : N

v
L
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upward “to the Parllament the dlg@sted and generallzed knowledpe,
acdumuldted through the execytion of law. urthermore ‘"offlolal
criticism" tactfully exerceised by an 1nfer1d€ functlonar§ ,may
influence and 1mprove,the superlor s work. _

. - N v . A ’ % a

In Taylor S. v1ew, howeVer, the Engllsh civil service of his

"time was 1112 equlpped to ,assume the role he outlimed for it. =

Perhaps the most 1mportant reason is that the conditigns which
are necessary to "breed" statesmen are not readily avaLlable
“-under® democratic government. . In Taylor s judgment, %the two .-
moct+ able statesmen of-his own time wene *a naval officer-and.
a soldier of the Indian Army, both of whom’ developed their,
state,manllke faculties under.conditions of "solitude and se-
clus1on" separated "from pemnsons of thelr own race or glass! ,
while exerc1s1n§ "absolute authority" ove® those with whom they
Living under these conditiéns, they did not
develog,the character&\tlcs of subservience ‘and humbleness which |

" would incapacditate them for statesmanshlp Officehplding under

democratlc government however, is not compatible with living
"aloof from the exelﬁ%ments of soc1ety and of dally lltlcal
. contention.," -The statesman in 4 demoeratic regime ca ot afford

- . ,-._.

.@ Hav1ng toda tcalways with others, through others,
t

and upon her&,.and those others for the most part
- vulgus homlnum, his presumpthms should be in favor

v of sug? oplnions as are llkely to be shared by others.
e, . . . — - . w&
ﬂ\‘,, B _—

Slnce the conditions for breedlng statesmen are ‘not- avallable
in a-democratic government, Taylor urges thea tateSman who
loses office: to use.his time wisely in serrou and soIitary
study 56 s RN Q .

aylor s argument p01nts toward a tension between the need
for“%tatesmanshap and the requirements of popular rule. Taylgr
contends, nevertheless, that the perpetuation of a democratic
regime 1s,cont1ngent on there being statesmen who understand and
minister to the people's "greatest want[s}g though, the least
felt.' 5Zw~In other words, the statasm#&n's most important func- _
tion is to recognize the permanent and aggregate 1nteresis" of

. the people and to serve those interests. Taylor gsuggests the

means by whlch the statesman can devise measures approprlate to
- his function: x .

. . .
He would flnd [the measures] not eertalnly by shuttlng
“himself up in his closet and’ inventing what had not 0
been thought of. before -- but by holding himself on the
alert, by listening with all" h1s ears . . . for the ~

s
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"ine¢lude assigning rank, salary and. status to an individual civil
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suggestions of .circumstance; by catching the finst
moment of public complaint against real evil, encour-
aging it and turning it to account i

Thus, the measures proposed by the statesman would nmot be’the
product of a "spontaneous invention" but would be flrmly -grounded
in the' view thaf the end of democratic government is to senve the
people. In Taylor's, judgment, however, the best means of a-
chieving that end is not through constitutional changes which
only "postpone the substance of popular power to the form" but ‘
rather through administrative measures introduced by the kind of © 4
civil service he proposed.®? The civil service, in Taylor's . S e
.v1ew, must be staffed by great men who can be got to sgrve the L
°people by "a common bond of reverence for whdt is greater than®

either," namely -"a zeal for pub11c objects fthat] predomlnates

over self-importance."

-

An understandlng similar”to Taylor s of the role of the
civil service within a democratic regime seems to be embodied in
several contemporary works on public administration, including
the 1955 Hoover Commission Report which proposed a "Senior Civil
Service" and the writings of Herbert Storing and Fritz Morstein
Marx. Accordlng to the- Hoover Commission's report, the function
of the civil service is not a merely instrumental oﬁe, regponding
automatically to political instructions. Rather the civil ser-
~vice is to share political functions with elected and app01nted
‘politicians and to provide its distinctive perspective which,
according to the Commission report, is.complementary to’ that of
politicians. Thus, gOVernlng éﬁbuld be the result of the com-

. bined corttribution of both civil servants and polltlclans.61 The
purpose of the "Senior Civil Service" which the Hoover Commission
proposed was to provide within the civil service system an exem-
plary group of administrators who could bolster: the partnershlg
rélationship between civil servants an% political executives.

‘The prlnclple features of the¢£enlor Civil Service proposal

servant as opposed to attachlng rank and salary to the jobj; and
shifts in assignment without the danger of suffering loss of pay
or status. The proposal also requ1ped1juabureaucrat to serve
where needed most and to maintain. strict political neutrality. 63
By this last recommendation, the Commission intended for career
administrators to maintain strict neutrality with regard to par-
ticular policies. It did not mean that they should be neutral,
in the sense of indifference to the consequences of a policy, but
rather in the sense of being able to point out the weaknesses in

*any proposal no matter how ‘great its appeal, and in being pre-

pared to 1mp1ement whichever proposal is flnally adopted by their-
political superiors.

‘"The development. of a Senior Civil Service has meortant
advantages for the operations of government. A rotetlng corps* of

a
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general administrators_would be more concerned with a broad concep- ¢
tion of the public interest and the coordination of programs than
.with serving as spokesman for particular interests. Theodore Lowi
, argues that a Senior Civil Service "would tend to develop a profes-
sion of public ‘administration as distinct from a profession 2%*& .
particular’ technology and a caréer within a specific agency .04 Al-
* » though the members of a Senior Civil Service would not be loyal to a-
particular agency, they would not be insgnsitive ta the special claims
‘of an, ageney's "clientele." They would, however, in Lowi's view,
fogxce interests to compete more openly so that ¢their claims on the
o putlic would be debated rather than simply accommodated. B
. . . V4 .
: . The specific contribution which the civil service can make
2 in the formulation of public policy to complement that of -elected.
officials is elaborated by Storing and Marx.5% First; the civil N
servant's relative permanence in office compared with the short o
. tenure of elected and appointed officials means,.according ‘to -
'~ these authorsyefhat the civil service is likelly to have a greater,
familiarity with the in‘terpal operations of departments asg well .
as external relations with Congress and ‘interest groups. Second,
the civil servant is likely-to have more experience.than his pos . )
litical superiors.in developing proposals for legislation. On . -
the basis of that ‘experience, the civil servant can judge the
" probable success and consequences of particular proposals. He is
mote likely to be sensitive to the long-range effect of decisions,
v since the consequences will be ‘felt long after his political su- .
.perior has departed from'office.' Mar# and Storihg argue that the
politician’s impatience to get things done in order to enhance
his popularity with the electorate is beneficially moderated and
countered by the restraining influence of the bureaucrat. This
influence is based on the bureaucrat's knowledge of pertinent _
facts as well as on his relative insulation from shifting politi- :
‘cal breezes. This insulation provides the civil servant with - =
more of an opportunity than his political counterpart. to consider .
the long-rdnge interests of the community. He does this by fol-
lowing procedures which may prolong debate, suggest alternative
courses -of action, and even delay final implementation of a po-
licy. Under popular government, however, the civil servant may
guide and advise, but his decisions can always be overruled by
the elected leaderships which hds ultimate authority for governing. 0
Finally, ‘Storing notes that the civil servant's emphasis on rules
RN and procedures leads to' a concern with following precedents, and .
hence, trqating men reasonably and fairly. In other words, bu-
reaucratic procedures embody the priheciple of justicerof tréating
similar cases similarly. In gum, the bureaucracy contributes
competence in the art of government, knowledge and foresight of
the problems of government®, and continuity in the operations of
government/. ‘Both Storing -and Marx contend that these qualities
of the: bureducracy merge into a' distinctive view of the .common
good which supplements that of the political leadership.66
Viewed in, this light, administration in a democratic regime can
add something to democracys As Marx observes:

"
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i gsource of. strength for demoeracy. T give strength, it .
must havd strength to give. It docsd ot give strength o

if its vpice is that @ngh@ echg,*if its attitude io )
that of the errand boy Who imistakes,public whims for :
manifestatdons of the general intdrest. . . . [It must]
thinklof itsclf as.the color guard of the common good.

To this end- it must have an identity of«i%ts own, bui%;

FDﬂemocﬁatfé~adminiotrati©m9 &ove ié& is to be a

-

upen the gconsciousness of its publde function.
. T 1 ) . )

Thus, in Marx's view, the function of administration in a demo-
cratic regime is to be more than atmerc reflection of the people's
wants and more than a‘mirrcr:o?pthe burcaucrat's partidular view ;
of "social equity.," Its qualities-may lead”te a unique concep-
tion of the,public imterest. o o -

n
™

=

& IV A "New" Education for Civil Servants B
o o : : A .
What are the implications of the foregoing ﬁied-offdemocna«_
tic administration for tha education of prospective public ser-s
vants? First, it points to "the need for civil servants tb have a -
- »;thorough understanding of thé institutions of & constitutional
¥ democracy and .the role of the administrator in relation to, them.
The basis of a university curriculum covering thege  areas, emerged
from 4 series of conferences held &t the Brookings Institution, in
which high-ranking career and political executives discussed the

- "job of the federal exe,cutiv‘ge."68 The discussions focused on the
distinctly public character of their positions; the nature of
their responsibilities, the relationship between.career and non-
career executives, and the political environment within which the
bureaucrat must operate, that is, his.relationship to the Presi- o
dent, the Congress, political parties, interest groups and other
agencies.. .These discussions-implied that public ‘servants should

‘receive a political education which coricentrates on the distinc-
tive character of.Amipican;institutions. A political education )
should. consider the Tevels of government and their interrelation-
ships so that the bureaucrat recognizes, for example, that Con-
gressional investigation :is not an unwarranted invasion of his

area of expértise. ) ' '

¢

e

l‘; Ld

A political education should,also take cognizance of the .
facét that civil servants #re intimately involved in the formula- -
tion of policy, and thus, that their own values inevitably enter a
"the public realm. Therefore, the kinds of values held by public
servants and the manner by which they arrive at them 'should be of .
central concern in educating men for the public service. Rufus
Miles, who for many years held important posts in government and
academia including Assistant Secretary of the Depantment.of
‘Health, Education and Welfare and director of a program for

¥
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government offieials “at the Woodrow W11 on School of Public and
International Affairs, argues that ‘an educational program chould’
cneourage public servants to develop a eohercnt set of values.b6Y
The danger Miles fears from this suggestion is that ceducational
prbgrams might become vehieles of indoctrination. In order te
avefﬁ this anper; Miles recommends that courses incorporate
"discussions\o¥ isscuces of social ethicoxahd the values, faith,, -
and prejudl@eo wnlch underlic each ‘person's judgment on such
issues."70 tMll@@ g proposal 1nplxeu; unlike that of the advo-<

)

- cates of a "new"™ publle administration, that values may bhe clari-

fie ¥ and improved by being based on ques ilenlng, rational debate,
Qnd '»wious reflection. It is possible to d1$tlngulsh among sets
of "volues" by the degree to which they reot on such refrectlon,

“rather than on mere whim or uentlment

.-
-

R John R@hé, who recently initiated a program at Governors
State University in Illinois for the training,of future public
servants, agrees with Miles's contention that an education for -,
civil servants ought to tedch them to reflect on values rather
than.to provide them with a "set of values™ to apply to contempo-
rary issues.’l Since publ;c administrators nust formulate policy:
that is conpatlble with the principles” and institutions of the
Amerlcan regiime, then they . ought to dellbé?ate abput American
values. In Rohr s-judgment, the best ‘means of encouraging sugh

‘deliberation is "to.relaté a contémporary issue to the fundamen-

that the emphasis on contefpporary isgues prov1des "the concrete,
spec1f1c, decision-making orientation'™ that is essential for the
formation of public policy. A consideration of the principles

tal values of the Amer1can§pollt1cal tradition."’2" He argues

underlying the regime encqurages publlc administrators to reflect

more deeply by relating the spe01f1c issue to the broader foun-
dations on which American society is built... For example, “the
student might study the contemporary problem of strikes by*
public servants as a means of approaching the perennlal issue of
civil dlsobedlence in Amerlcan society. ) - :

The proposal to connect the study of current issues with
American political thought and tradition has several advantages.
First, this approach avoids the danger of obsolescence that
arises from an education which deals only with current, "relevant"

'problems A second reason for uniting the- study of contemporary

issues with American polltlcal thought is that it encourages pub-
lic servants to read and consider the wrltlngs of men like Hamil-
ton, Lincoln and Jefferson who, because of their wide- ranglng

" discussions of the advantages and problems of this regime, were -

the most thoughtful exponents of American principles. A third
reason for studying a specific issue in relation‘'to American po—

‘litical principles is that such an exercise would show the work-

ing out of ‘American values and the ‘tensions which arise from
them, i.e., the tension between .individual r1gh€s and majority
} fﬁIhlS approach brings out t%%fproblehs dn democratlc

»
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+ top rung of the British admln;stratlve ladder and served as Sec-
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;government;»unlike the approach of the "new" public administra-

tion which ignores such problems and encourages the absolutizatiom
of a partial sect of, "values " . © e

.. s

" Rohr SquGStS that the most fruitful approach "for uniting
contemporary issues with Aner%can values nay ‘be through the
study of Cons®itutional law." Every case provides an oppor-
funity to study American values within the context of a practical

concrete situation. However, Sir James Grigg, ‘who’rose to the

retary of State for War in Churchill's cabinets, argues that the
studv »f daw-has a narrowing influence on the administrator when
compéﬁed to the classical liberal education formerly required of
-the British civil servant. Grigg contends that afiministration
requlres a man with "a wide general outlook and culture . . . who
is concerned much more with arriving at sensible worklng arrange-
ments than at the narrow and exact legal truth." The study of”
Constitutional law, however, frequently involves broad phlloso-
phical questiong inherent in. the meanlng of such' guarantees as @
freedom of speech and due process. Thus, it may provide .the *
‘prospectlve administrator with the opportunlxy to reflect ser- Quy, |
iously ‘on the broad meaning of the political” pr1nc1ples under— :
lying the regime. N . %

1

&

According to Rohr, an additional reason for studying Consti- \ L
tutional law is that the various opinions, of a particular case
prov1de the publlc sérvant with the opportunity to evaluate the
merits of the decision. The student-administrator can follow the
Justice's attempt to solve a practical groblem in the light of
the principles of the American regime If the prospective ad=
ministrator studies a series of decisions over a perlod of years,
all of which rélate to a particular question, such as private
property or equal protection of the laws, then he is able to
trace the evolution and development of important principles of
the American regime. This kind of study provides the future ad-.
ministrator with a-foundation from which to'think,about rélated
contemporary issues -in publi¢ policy. Thus, the étudy of Consti-
tutiondl law enables the public servant to see problems, to weigh
the points on both sides, to look for long-range implications,
and to relate particulars to general principles. ‘
' ‘While this kind of education trains men in American values
and in the impOrtance of serious.reflection on them, it may be
argued that this {s not sufficient since public servants are es-
sentially men of action..’6 According to Edward Banfield, the .
most essential function of the administrator is to make- judgments
and to act on the basis of those judgment% 77  Paul Van Riper has
argued therefore, that civil servants should not be trained "in
the image of college professors. . . . The predominant: emphasis
[of their educatlon] must be ‘toward effective action. "78 " One may
reply, however, that the adminidtrator, as a man:engaged in a
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Elurry of activity, will be only too imp&tient'to act. .Thus, -
Taylor's suggestion that the admipfistrator be periodically’ ex-
posed-to ‘scholarly activity to ggve him time for reflection may
have considerable merit.7_f Van /Riper contends that the adminis-
trator would learn to act effectively PrimariI& from studying the
social sciences. Edward Banfield and Sir James Grigg have *©
pointed to problems in this assumption, however. Accoérding to
Banfield, there -is no science which tells the administrator how _
to make a value judgment or a moral judgment: . A

In matterd that are subject to statistical treatment --
l1.e., that involve m@gny “instances of the same thing -- S
science has @ great deal to6 say. « . . But, alas, the
matters the executive is cajllled upon to decide are almogt

. ngver-of this kind, He must make probability jwdgments
about unique events, and in this science has no help to

"offer.80 o . .

. < . ) )
Banfield and Grigg argue that reliance on so-called -scientific .
analysis can mislead the administrator, as well as undermining
his confidence in his judgment. The result may be to forestall
his taking any action. Grigg illustrates these points by noting
the %di ficulties 'which result from an intensive stddy of econom- °
"ics. . Grigg argues that economics "pretends far too often’'to be
an ekact science" ‘which "offers a very imperfect guide to those
.who have to ast and not to deliberate." He.contends that "it is .
often forgotten that economics:must be conditioned by politics,"

‘that is, By the ends, and that "no conclusion at which men may

arrive by purely economic reasoning can’ ever be integrally car-

ried into effect" without considerationNof what #s possible in a
democratic political gystem. An additional objection to the

study of economics by-an agfministrator is %hat it encourages, o
according to Grigg,, "a passion for collecting facts -- all the

facts which may conceivably be relevant to a particular-problem." .
When carried to an extreme, the passion "is very liable to inter-

fere with the capacity . . . of the administrator to . . . arrive -

&t a common sense workable 'solution of the problem quickly."Bl

If these are the results of the administrator's taking. a narrowly
"economic" point of view, it may for similar reasons be doubted
whether the social sciences generally can be relied on, as Van

Riper proposed, to prepare the administrator to take the kind of
"effective action" his job requires. , ) o

7

-

"Banfield and Grigg argue that'sound judgment may be be
learned by putting the neophyte administrator in a ‘posit§on where
he has to make judgments and bear the&Fésponsibility'for them.

In this regard, Banfield suggests that the prospective civil ser-
vapt serve as an apprentice "in intimate agsociation with a . .
master craftsman in the art of judgment." A supplement to
serving an apprenticeship isr the detailed study of history and
biography in arder ¢for the ?gministrator to become immersed in
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the lives and ways of thinking of good judges.83

. An additional guide, té sharpening the administrator's judg-’
ment and_encouraging more thoughtful decisions. on his part is- the
use of case studies which depict the intimate and informal as-
pects of organization, and detail the position of the writer who
had tp make a decision in a particular situation. The problems
with the case study method, however, are first, that the case
summarizes -only the facts 'selected by the writer; and second,
that the reader does not bear actual responsibility for the de- .
cicion which hé can make on the basis of hindsight. In other
worus,, the administrator generally has to make decisions on the
basis of incomplete information, whereas the‘reéﬁer‘i§ privy to
all the facts that become known after the decision was* made.

The Executive :-Development Program which is comducted at the Ad-
ministrative Staff College in England‘would seem to be-an im-
provement on the. written case study method in one respect:: ,the
College tries to reproduce the actual .environment in which de€ci-

-sions.are generally made by having the participants arrange them-
selves in, teams composed of a‘variety of professions: Each, team .
. considers current questions of publid policy and makes decisiohs

within a limited period of.time on therBasis of whatever informa-
tion it can o?tainxa oL o . )
; , ) »
- : S

As the culmination of a fopm@l educational program for pro-
spective publit servants, ‘one might considdr a research project -
which would combine thought and action. by requirirng the future -
administrator-to develop policy on a particular question. 1In
this regard, the proposal offered by Taylér in The Statesman is
an appropriate guide: - - T

-~

Let a question be selected which has been inquired into -
by a committee of either House of Parliament; let ‘the .
minutes of evidence taken before the committee . be laid
before the pupil without. their' répért; and let him be ' }
required to report ypon that evidence himself, éxhibit-"
ing 1st. The material facts 'of the case as drawn from

the evidence; 2nd. The vdrious views and opinions which
have been or might be adopted upon this’ matter; 3rd. The
conclusdions of his own judgment, with his reasons; 4th.

If he concludes for legislation,.g draft of the law by .
which he would execute ’'his purposes; Sth. A draft of :
the speech with which he would introduce his proposed '

‘law to the notice of the legislature’.g5 @

-

"‘A comprehensive project (for example:_Whét should be the goverh;

ment's policy with respect to  strikes by civil

servaRts?) would give the student the opportunity to do extensive
reseaysh with public documepts, gain familiarity with all phases
of polic evelopment, formulate the possible alternatives, rea-
son out thesbest solution, and develop the materials for epactment

® T

3

-

00019

"17—' ’ 20 . f -




-tion which emphasizes the distinctive contribution

. ” * .. ’ .
—lcs— 4 R

of -that %olicy. Included in sddb a project would be a considera-
tion of its-constitutionality through an analysis of the relevant
court decisions and a consideration of its effect on various .in- ..
stitutions and interests. Such a project would amply illustrate
the kind of understanding: necessary for the development of™=pood
epublic policy. . T e

The final justificdtion for a political education for public ?
servants is that ‘it may help. the civil service to perform what
Storing. and Stephen Bailey suggest may be its most important po-
litical function. According to these authors’, civil senvants
ought not merdly reflect their society; since they formulate

- policy, they might help to ‘shape and guide it. 'Civil servants
perform this functian not simply by what they do, but by what
they are as men Bailey argues that the "nobility of society,
is especially'eﬂcapsulated and made manifest in’ the warld of per-
songl example of its leaders and-public servants."87 An educa-

of .the bureau-
cracy to the governing? of the nation conveys the idea that civil
servants are and ought to be engaged in the serious deliberatilon
of important sabstantive issues of public policy.” Thus, a peli-
tical education may help to earn for the public_EFrvant a measure
of popular respect that will, in turn, encburage®a more general
appreciation’ of Americdn institutions and the values implicit in

<wthem. Co .- R . - , N
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