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Preface

This is the second edition of the Handbook, again addressed to uniting
philosophy and public administration. Few subjects are more influenced
by philosophy than the form of governance a public selects to guide and
administer its public affairs. Yet, the literature continues to be strangely
silent about the relation between the two. It continues to be our hope
that this book will inspire many more efforts to explore this most important
of relationships, especially because the real work has only just begun. In
the 21st century, it is particularly appropriate to build such bridges from
the past to the future and to rediscover our roots while contemplating
our intellectual progress.

Originally, the first edition of this book grew out of a doctoral seminar
conducted by Thomas D. Lynch at Florida Atlantic University. Concerned
by a lack of integrated literature on philosophical and epistemological
foundations of modern organization and political theory, Dr. Lynch enlisted
one of his Ph.D. students, Todd J. Dicker, to jointly develop a work in
which potential authors, who had already made significant contributions
to the literature on their topics and had established reputations as thinkers
and scholars, could contribute to a project that analyzed public adminis-
tration’s intellectual roots.

The first edition of the Handbook, published in 1998, proved to be
extremely popular, and at the dawn of the 21st century, a revision and
expansion was proposed. An important update was the addition of another
one of Dr. Lynch’s Ph.D. students from FAU, Dr. Peter L. Cruise, as coeditor
of the second edition. It is he who gladly assumed the many tasks required
of producing this revised and expanded book.

Thomas D. Lynch
Peter L. Cruise
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Introduction

There are infinite ways to see the realities of the world encompassing a
complex subject like public administration. The second edition of this
Handbook examines the remarkable patterns of ideas that we call philos-
ophy and how those patterns become our lens of understanding on what
we think of as reality. This examination is far from exhaustive, as to achieve
such a goal is not humanly possible. Refocusing our lenses in this second
edition, many of our contributors have revised and expanded their original
contributions. We have added a number of contributions covering indi-
viduals, schools of thought, or movements not covered in the first edition,
encompassing ten new chapters in the second edition. Moreover, we have
added more to the Handbook section covering 21st-century alternatives
to organization theory and management, discussing multicratic and virtual
organization structures and management approaches.

We identify and discuss some of the most important philosophies and
movements that have influenced contemporary public administration. We
start with the classics, travel through the postmoderns, and end with 21st-
century views on public administration. Along the way, we mention many,
but not all, of the greatest, and a few of the less famous, thinkers who
have crafted the lenses we use to define and understand what we call
public administration.

This is a collection of chapters contributed by various scholars. Authors
who wrote about philosophers and thinkers were asked to place the
thought and work of the persons being discussed within the context of
the endemic influences of their time. Specific world events, historical
trends, transitions in power or authority, or changes in thought that have
influenced these people are also discussed in each chapter. Personal
experiences of the subjects that may have had profound effects upon their
thought are important to give the reader insight into the motivation and
psyche of the subjects and in explaining how those experiences shaped
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their work. Authors were also asked to examine the theoretical influences
upon each subject’s work. The educational background, including whom
the subjects may have studied with and where they studied, is linked to
later thought. Specific individuals, schools of thought, and personal rela-
tionships are explored, along with the influences such experiences had
on the subjects’ thinking. The major and minor works of the subjects are
developed and linked to modern public-administration theory. Direct
comparisons are made between differing schools of thought and the
conflicting views of various scholars on the importance and application
of each subject’s work. Finally, the authors’ own assessment of the
importance of each individual’s work is a thread that ties these various
components throughout each chapter.

Chapter authors who focused upon a school of thought or social
movements were asked to describe the development of public-adminis-
tration thought and theory in light of these powerful elements of our
history. Theoretical antecedents of each movement are described, incor-
porated, and linked to other important movements and individuals. Sim-
ilarities and differences between movements are explored, and influences
of one movement upon another are highlighted. Special emphasis is given
to discussing the linkages between movements and modern public-admin-
istration thought, including the most important personalities that contrib-
uted to or opposed each movement.

The organization of the following chapters is fairly simple. In most
cases, thinkers and movements are addressed in chronological order. While
we also might have organized our chapters along other themes, we believe
that a chronological treatment allows the reader to place ideas and
movements in historical perspective. A full integration of the development
of ideas is achieved when one observes those foundations and ideas that
serve as precursors to a concept, and also understand the linkages between
that same concept and subsequent ideas that are built upon it.

This combination of presentations provides a unique and remarkable
“picture” of the various lenses through which we continually view, under-
stand, debate, and argue over the continuous flow of discussions on
proper public management and policy. Once understood, the lens helps
explain our myopic corrections that are sometimes more limiting than our
natural vision, however limited it might be.

Modernism and Public Administration Theory

Contemporary public administration can be thought of in terms of what
is called modernist thinking and, to a much lesser degree, various coun-
terperspectives.
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There are 32 chapters in addition to this introduction, and they are
organized into seven parts. Less directly related but nevertheless significant
are the premoderns, represented in this book by Plato, Aristotle, Jesus,
and the Hebrew Testament. Few would argue whether or not Plato has
influenced Western thought, but with our tradition of secularization, we
rarely speak of Christianity and Judaism except within the walls of
churches. Nevertheless, they radically changed Western thought and par-
ticularly influenced the views of the nonmodernists.

In defining the modernist, René Descartes, Francis Bacon, and many
others could be cited, but the modernist perspective is represented in
chapters concerning Niccolo Machiavelli, Jeremy Bentham, John Locke,
and Adam Smith. These philosophers were secular thinkers who focused
on the good of the people as defined by rigorous rational thought asso-
ciated with the scientific method. Many defined 19th-century liberalism,
with its distrust of government, as a social instrument but had great faith
in the rational-thinking capacity of mankind to discover, articulate, and
apply knowledge. In contemporary language, the term “liberal” has shifted
in meaning — primarily due to progressives, as explained by Professor
Sims-Dudley — to embrace and envision government as a social instrument.
In both the 19th and 20th centuries, the hallmark of modernists is their
faith in human reason and empirical inquiry to discover truth and use it
to improve the human condition. Modern science is a product of that faith.

One could easily stop with the modernists, as their influence on
Western thought is so significant, but there are other views that are gaining
attention and becoming increasingly influential. Two philosophers, David
Hume and Edmund Burke, questioned the capability of human reason to
seek out and find knowledge that should particularly be used to guide
our civilization. Later modernist opponents cited in this book are Marshall
Dimock, Jean-Paul Sartre, John Rawls, and the school of thought known
as phenomenology. Each builds on earlier philosophers and challenges
the fundamental core of modernist thought.

However, returning to the modernists for a moment, how did their
thinking influence the creation and later evolution of American public
administration? This question is answered in the chapters on Woodrow
Wilson, progressivism, the bureau movement, and Herbert Simon. Wilson
played the unusual triple roles of academic, practitioner, and progressive
reformer. These intellectuals and political reformers literally changed the
direction of modernism and made it the dominant agenda for America.
Herbert Simon took the epistemological view of Bentham, which was
developed to its logical rigorous extent by Ludwig Wittgenstein, and
applied it to the new field of public administration.

Possibly because of later modernist opposition, the discontent with
American government policy, the rise of information technology, and
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increasingly hostile reaction to intellectual thought, there was a direct
challenge to modernist thinking. Postmodernism arose first with Friedrich
Nietzsche but gained much of its current direction from Ludwig Wittgen-
stein, who had abandoned his earlier version of modernism called logical
positivism. Three chapters are devoted to explaining this powerful and
influential lens that is just beginning to influence public administration.

Where does that leave us as we try to understand public administration?
Clearly, the modernist lens remains powerful. Students and practitioners
go to school and learn subjects like total quality management, risk man-
agement, cost-benefit analysis, public-choice theory, and many other
approaches grounded in modernism. Nevertheless, there are alternative
lenses that are acceptable to the intellectual community, such as organi-
zation behavior and stressing the importance of writing in plain English.
One emerging contemporary perspective is public entrepreneurialism, and
a chapter is devoted to this lens. The final chapter is an attempt to look
at 21st-century developments by transcending the historically used lens
and refocusing on yet another perspective to view public administration
as it emerges into the new millennium.

Premodern

Plato and the Invention of Political Science

Professor Ralph Clark Chandler begins our discussion by going to the
very roots of political philosophy, Plato. In astounding depth and lucidity,
Chandler shows how Plato moved beyond the endemic semireligious
speculation of the day to a much tougher, more precise form of criticism
and discussion that explored moral philosophy and logical and metaphys-
ical theory. We learn how Plato understood and taught that conceptual
understanding was different from understanding of the natural world and
that Plato concentrated on the form and purpose of a thing rather than
its material constitution or the cause for something’s behavior. Translating
much of the material and commentary from the original Greek, Chandler
provides us with extraordinary insight into the teachings of Plato and their
myriad applications to modern public-administration theory.

Aristotle, Macintyre, and Virtue Ethics

Professors Thomas and Cynthia Lynch note that virtue ethics is properly
associated with Aristotle (284—322 B.c.t.), but in our times it is also properly
associated with Alasdair MacIntyre, who currently is a senior research
professor at the University of Notre Dame. For many centuries, it was the
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primary approach to ethics, but with the influence of modernism and
postmodernism in the 20th century, virtue ethics fell out of favor. As
Aristotle originally proposed, one of the cornerstones of virtue ethics is
the concept of telos (end purpose), which their chapter explores in the
context of the professional practice of public administration. Essentially,
Lynch and Lynch argue that Maclntyre’s philosophic contribution to Aris-
totle’s virtue ethics means that virtue ethics is again quite relevant to
professions such as public administration. This relevance is applicable to
those who not only reject the extremes of modernism and postmodernism,
but also to those who embrace them.

What Jesus Says to Public Administration

Professor Lance deHaven-Smith explains how Jesus transformed the
Roman Empire and Western civilization from a culture centered on valor
into a culture centered on love and mercy. To deHaven-Smith, Jesus was
a theopolitical revolutionary in his teachings that focused on ending
oppression. Jesus sought to undermine Greek and Roman culture by
replacing mercy for justice, forgiveness for judgment, and love for law.
Jesus wanted people to accept personal responsibility and not mindlessly
follow collective condemnation. We are not to merely bow to and accept
status and authority. As administrators, we are to decode the language
and peer pressures. We are to look to the moral context of our situation.
From this perspective, professional martyrdom does have value. deHaven-
Smith calls upon us to face the moral challenges as individuals and as a
profession and not to hide from our consciences by thinking in terms of
the common structure but to be responsible for the moral judgments that
are a part of what we do in life. Ultimately, we must realize there is a
higher purpose to be served.

The Hebrew Bible and Public Administration

Professor Ira Sharkansky points out that, depending on one’s view of public
administration, the linkages with the Hebrew Bible are either inconsequen-
tial or extensive. If we conceive public administration as the arrangement
and administration of government offices, or as the implementation of public
policy, the linkages are weak. There is little in the Hebrew Bible that deals
directly with these issues in ways that help us to understand modern public
administration. If we stretch the conception of public administration to
include issues of how public institutions should function in society, then
the Hebrew Bible has profound relevance. This treatment resembles that
of Professor Lance deHaven-Smith in chapter 3, “What Jesus Says to Public
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Administration.” Insofar as Professor Sharkansky treats Jesus as a late-
biblical-era expression of themes from the Hebrew Bible, the two chapters
parallel one another. In a discussion of the Hebrew Bible and the concerns
of this book, it is appropriate to use general terms like “public administra-
tion,” “governance,” and “politics.” It would stretch the linkages beyond
credibility if we used the more specific and modern terms of “organizational
theory” or “management.” Sharkansky notes that biblical materials are rel-
evant to our concerns with power and authority, plus the legitimacy of
those who criticize public authorities and economic elites in the most severe
terms. He also finds a concern with social justice to be accorded the weak;
the value accorded to pragmatic, limited responses to severe problems; and
the problems of an advisor who sees that his boss’s plan is foolish. The
linkages between the Hebrew Bible and the modern varieties of these issues
in public administration are insightful and impressive.

Modernist Defined
The English Legacy of Public Administration

Professor Pamela T. Brannon begins the modernist section of the Hand-
book noting that the early history of England, through the commingling
of the Anglo-Saxons and the Normans, provides examples of administrative
concepts and traditions that are followed to this day in public adminis-
tration. Examining this part of public administration’s history gives us some
insight as to how real people solved real problems of governance and
administration. Early administrative activity arose from the need of the
kings to perform a variety of duties: provide military leadership, maintain
the territories of conquest, govern the people, and run the royal household.
The tasks required to maintain the royal household provided the basis
for the development of a permanent administrative organization. As the
kings’ duties increased in number and complexity, and they were no
longer able to attend to everything themselves, they began to assign tasks
to their household members. These additional responsibilities were com-
bined with related domestic functions, and eventually they evolved into
governmental functions. Brannon notes that William the Conqueror was
public administration’s ultimate practitioner. She provides an overview on
what has been termed the “administrative kingship” period of English
history, and she also considers the administrative legacies of William
through the reigns of his descendants, from Henry I through King John.
Finally, Brannon’s chapter examines current public-administration institu-
tions and processes in light of the historical developments and innovations
discussed in her chapter. Administrative activities of the distant past are
placed in context with many current practices in public administration.
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Niccolo Machiavelli: Moving through the Future as
We Learn from the Past

Professors Christopher Easley and John W. Swain explain the contributions
of Niccoldo Machiavelli to modern public administration by detailing his
life, times, and writings. They then explain the contributions of Machiavelli
to modern philosophy, modern science, and public administration. The
secularization of public administration began with Machiavelli, who saw
life as a human enterprise with humanity serving its own needs in politics,
science, and other activities rather than humanity serving God or at least
being God-centered. To Machiavelli, human beings are alone in the uni-
verse, exercising their capacities to serve themselves as best they can.
Machiavelli, who is both blamed and praised for his thinking, is neverthe-
less influential, as he created the concept of modern public administration.

In the modern view, public administration is primarily a means with
values led largely for others to decide how to rule the society for the
larger public good. With Machiavelli, effectiveness becomes central and
moral neutrality is essential. With remarkable insight, the authors show
the relationship between the modern executive and Machiavellian con-
cepts by tracing those views through Hobbes, Locke, Montesquieu, the
American founders, and “classical” public administration writers such as
Luther Gulick and Frederick Winslow Taylor. Machiavelli’s Prince has been
constitutionalized in the American political order and can be seen today
as hired guns called lawyers, public-management analysts, pollsters, and
public-policy analysts. Machiavelli taught us to focus on the public as the
primary basis for the political stability. Public needs or wants become the
rationale for the state. Thus, polls and building relations with the public
via proper media relations becomes important in establishing the all-
important “appearances.” The focus on technique and its use of technical
neutrality are directly traceable to Machiavelli.

Mercantilism and the Future: The Future Lives of an
Old Philosophy

The origins of mercantilism lay somewhere around the lifetime of Machi-
avelli, and these are explored with great mastery by Professor Paul Rich.
Rich describes the extraordinary degree of influence mercantilism had on
the structure and form of political governance. Its weaknesses and
strengths were debated by a wide range of thinkers, including Jeremy
Bentham, Edmund Burke, John Stuart Mill, and Adam Smith, among
others. Rich also develops the assumptions and implications of mercan-
tilism to their logical conclusions and applies them to current theories of
public organization.
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Jeremy Bentham: On Organization Theory and
Decision Making, Public Policy Analysis, and
Administrative Management

Professor Lawrence L. Martin explains Jeremy Bentham and his influence
on modern thought. Martin introduces us to Bentham as an activist,
explains his life, summarizes his major works, and explains his influence.
Bentham was the leader of reformers who were called philosophical
radicals, which included John Mill and his more famous son John Stuart
Mill. Bentham was an empiricist who advocated the use of quantitative
methods in social observation and the development of a value-free lan-
guage devoid of emotional and ambiguous terms in the tradition of the
early Ludwig Wittgenstein. This influential modernist founder of utilitari-
anism advocated the “greatest good for the greatest number” and with it
shaped the modern notions of democracy, analytical techniques such as
cost-benefit analysis, and the role of policy analysis in public-policy
making. To Bentham, utilitarianism was the “public interest,” and the
welfare state was a series of rewards and punishments designed to regulate
human behavior. Bentham was a social activist with the interests of the
public central to his values but always mindful of how policies were
implemented, including their procedures.

John Locke’s Continuing Influence on Organization
Theory and Behavior Entering the 21st Century

Professor Mark F. Griffith explains the influence of John Locke on American
government and the version of public administration that evolved in
America. Griffith notes that Locke profoundly influenced powers and the
idea that property was the basis for prosperity. Locke, the modernist, was
the bridge between Thomas Hobbes and Niccolo Machiavelli and Jean-
Jacques Rousseau. John Locke was the ultimate spin doctor of words who
carefully masked his radicalism with great caution and complex arguments
that challenged the then-existing order. Locke embraced constitutionalism,
which was later also embraced by Edmund Burke and Woodrow Wilson.
Locke’s vision of ethics, with its faith, prudence, and self-control combined
with hedonism, greatly influenced the modernist view that stressed the
importance of individual pursuit of happiness. To Locke, government was
meant to protect private property and business. His views are reflected
in such common practices as planning, zoning, and the importance of
creating private and public wealth for society. Griffith notes that the critical
role of government is to maintain order and that the instrument of
accomplishing that end is the political structure of the administrative state.
Nevertheless, Locke must be understood not as a 21st-century liberal who
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supports growth of the administrative state, but in terms of a 19th-century
liberalism that saw government as potentially destructive. He distrusted
government power and explained how it should be curbed.

Invisible Hand and Visible Management

Professor David John Farmer explains the modernism of Adam Smith,
which reflected neither Hume’s skepticism about the power of human
reasoning nor the later extreme skepticism that emerged with the post-
modernism period. Smith was a 19th-century liberal and a champion of
liberal capitalism. Farmer argues that we commonly misread Adam Smith,
as he did recognize the limitations of his argument. Farmer applies some
postmodern analysis of his own by arguing that economics is rhetoric and
pointing out the limits of Smith’s reasoning for our times. In particular,
Farmer argues against public-choice economics (citing Vincent Ostrom
and others), which he considers to be the spiritual descendant of the
critical referent of efficiency to this school of thought, and decries its
contemporary influence on the field. Farmer asserts that Adam Smith still
deserves our attention in the 21st century. The Enron debacle, news-
making material in 2002, offers windows into many aspects of society.
Not least among these windows are the insights it can bring to our own
lack of understanding of the workings of the “invisible hand.” Reading
Adam Smith provides central insights about public organization and man-
agement, and stimulates insights about the relationship between the econ-
omy and government and between economic and political concerns. Adam
Smith’s legacy provides the conceptual space in which government and
public administration are now viewed and understood. The conceptual
space constitutes part of the basic assumptions, the conceptual foundation,
of public-administration thinking and practice. It is more than a mere set
of limitations for such thinking; it is the conditioning force that helps to
mold contemporary thinking about public administration and government.

Early Loyal Opposition to the Modernist

The Legacy of David Hume for American Public
Administration: Empiricism, Skepticism, and
Constitutionalism

Professor Michael W. Spicer explains David Hume in terms of his life,
times, and contributions to public administration. Hume believed that all
knowledge derives from our experience rather than reason and stressed
the significance of skepticism in questioning the reality of our knowledge.
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Spicer addresses Hume’s empiricism, skepticism, and his political writings
on constitutionalism. Although logical positivism and linguistic analysts
reject Hume’s atomistic approach to knowledge, they nevertheless use
Hume’s empiricism, in which ideas can only be derived from impressions.
Thus Hume influenced such public-administration writers as Herbert
Simon, as explained by Professor Cruise in chapter 17, “Positively No
Proverbs Need Apply: Revisiting the Legacy of Herbert A. Simon.” Hume’s
skepticism ran counter to any obijective claims to knowledge and thus
challenges a core belief of the modernist. Hume’s skepticism appears to
have influenced Edmund Husserl’s phenomenology — discussed by Pro-
fessors William and Wesley Waugh in chapter 22, “Phenomenology and
Public Administration” — and later affirmed the radical subjectivity of
human experience. Meaning is defined by the human mind through its
experience in the world.

For Spicer, Hume’s notion that political power must be constitutionally
checked is particularly important and can be reflected in Madison’s
Federalist Number 10. As defined by Hume, constitutionalism means the
use of different institutional mechanisms to check the government offi-
cials’ abuse of discretionary power. Hume said, “separate interest be not
checked, and be directed to the public, we ought to look for nothing
but faction, disorder, and tyranny from such a government” (1). Thus,
Hume is at the heart of American government and the world of American
public administration.

Moral Conscience in Burkean Thought: Implications of
Diversity and Tolerance in Public Administration

Professor Akhlaque U. Haque explains that Edmund Burke, who was the
voice of dissent of modernism, laid the foundation for a broader role for
public administration in the constitutional order. Burke especially contrib-
uted to legitimacy of administrative discretion because public administra-
tors are representatives that are guided by the laws made by elected
representatives. His views can be seen in John Rawls and public entre-
preneurialism, discussed in chapter 24, “John Rawls and Public Adminis-
tration.” He also contributed to our understanding for the need to be
aware of human fallibility and self-interest. He felt the potential for abuse
of discretionary power must be checked through the formation of a unified
administration and adherence to the laws of the land. In Burke’s view,
we must recruit and retain people of good conduct as a necessary practice
of government. Edmund Burke was a critic of human reason, and his
19th-century conservative solution was the application of a constitutional
order, much like David Hume.
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According to Haque, sparked by the events of September 11, 2001,
ethnic and religious diversity in the American culture have opened a new
dialogue about tolerance for foreign cultures and religions. Using Burke’s
views about morality and religious tolerance, Haque argues how ethical
guidelines of public administrators ought to be guided by a universal
moral law derived from natural principles and constitutional values of the
regime. Furthermore, he argues civil law to be inadequate in situations
where the majority favors a particular opinion against a minority popula-
tion. By acknowledging a universal moral law, public administrators can
play a dual role as individuals building human relations in a diverse
culture, and as public servants upholding constitutional values to preserve
the integrity of public institutions.

As ethics continue to grow in importance in public administration,
Edmund Burke becomes more important to us. According to Edmund
Burke, broader knowledge and constitutional ethics need to be stressed
more than technical knowledge. To Burke, trust built upon administrative
values is critical to preserve the integrity of public institutions. Public
administration must develop systems that allow and encourage ethical
values to be developed through our institutions based on constitutional
principles. Edmund Burke’s contribution to us was his exemplary effort
to establish a just, orderly, free society under constitutional principles and
moral ideals. His efforts provide us with vital insights into the applications
in the art of governance.

American Modernist Influence

Classical Pragmatism, the American Experiment, and Public
Administration

Professors Robert Brom and Patricia Shields begin their chapter by explain-
ing that classical pragmatism is generally considered to be the only truly
original philosophical school and tradition to have emerged in America.
It is also considered to have a recognizably “American” flavor, in that it
incorporates the no-nonsense, practical attitude of the Yankee settler
concerned with survival, along with the optimistic idealism that may have
inspired him into his predicament in the first place: an idealism that this
same frontiersman perhaps drew from the lofty proclamations that accom-
panied the launching of his young nation. Thus the fertile ground for the
rise of classical pragmatism was this fresh, broadly held, melioristic brand
of optimism that life is getting nothing but better, contingent upon the
hard-bitten assumption that folks aren’t going to be standing around just
waiting for it to happen. According to Brom and Shields, classical prag-
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matism offers a way for public administration to overcome the fear of
making an imprint without unleashing an attack of random graffiti. An
environment deconstructed by postmodern forces may provide an invita-
tion to a second courtship of classical pragmatism by public administration.
Nevertheless, pragmatism demands from the relationship a good-faith
effort at reconstruction, with all the premodern tools of experience and
history available for the job. Classical pragmatism offers the administrator
a “method,” sweeping enough to be called a mindset, for navigating these
waters. Since the administrator does not have the luxury to be eternally
distracted, pragmatism offers her a defensible rationale to recognize and
focus on those things that are useful and that work.

“Usefulness” and “workable” are operative concepts in pragmatism.
Since the administrator cannot be paralyzed while waiting for absolute
certainty before deciding and proceeding, pragmatism offers a justifica-
tion for reaching a reasonable belief and acting on it. Thus, pragmatism
as an organizing principle for the public administrator is likely a neces-
sity. Because, according to Brom and Shields, it does operate close
enough to principles of “common sense,” the public administrator does
not have to formally recognize and understand the philosophy in order
to be a pragmatist.

Therefore, classical pragmatism as developed by the American philos-
ophers and practitioners is more than an art of expediency and compro-
mise, as common usage of the term connotes, but is a philosophy
consciously mindful of altruistic consequence. As though to supremely
underline this point, the authors cite the case of Jane Addams (a famous
early-American pragmatist) who submits a novel case for Jesus Christ as
an exemplary practicing pragmatist. The philosophy takes measure of an
idea not only for its usefulness, though that is certainly requisite, but for
its usefulness in the quest to achieve a state of continuous learning and
self-improvement of the human condition.

Making Democracy Safe for the World: Public Administration
in the Political Thought of Woodrow Wilson

Professor Brian J. Cook explains that Woodrow Wilson, a late convert to
modernism, was influenced by Edmund Burke’s stress on societal order
and the controlling force of law. He stressed the critical role and influence
of the views of the mass citizens and the importance of subordinating
administration to public opinion. For Wilson, the people needed to main-
tain control over the president as the nation’s leader and interpreter of
national policy. Unity, institutional cooperation, and presidential leadership
of party and Congress, as opposed to administration, were the centerpiece
of governance.
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Wilson laid important conceptual and practical building blocks for
modernist public administration. He helped establish social science and
political science as important academic disciplines. Within them, public
administration grew. Certainly, his own research contributed to the
academic importance of public administration at its beginning, including
at some point the famous and often misunderstood politics-administra-
tion dichotomy.

Unfortunately, his more subtle and complex understanding of admin-
istration did not have the influence that would be expected from a former
president of the United States who also was one of the first three Americans
that wrote academically on public administration. For example, his own
practical ideas of grants-in-aid and regulatory programs became central
to common practice in American public administration. Cook makes the
case that the writings of Wilson need actually to be studied more and not
less for a proper understanding of public administration.

Enduring Narratives from Progressivism

Professor Larkin Sims Dudley does not address a philosopher but rather
a political reform era that largely defined contemporary America and
significantly influenced the world. From approximately 1880 to 1914, the
progressive reform era changed the political landscape of America and
set the reform direction in the nation that would continue until the 1970s.
One of its accomplishments was the creation of public administration as
a professional field and academic subject. Although remarkably influential,
there was no perfect consensus among the reforms. However, they did
have a buoyant faith in the progress of mankind born out of the modernist
belief in rational thought and scientific protocol to discover and define
truth. They sought reform through science and the scientific management
based on a Baconian idea of science.

Before 1900, American public life was largely shaped by classical 19th-
century liberalism that was wed to laissez faire economics. It was a country
that valued nationalism, was committed to representative and weak gov-
ernment, supported personal freedom, and assumed that natural laws
governed society. Social reformers, including labor unions, sought and
achieved their first reform measure for the whole nation that was a direct
reaction to the worst consequences of industrialism. They sought not to
dismantle the economic and political institutions, but only to reform them
based on their faith in humanity’s ability, through purposeful action, to
improve their society. They embraced secularization, a rationality of instru-
mentalism, separation and specialization in life, bureaucratization, and the
key role of science to advance humanity. Progressives believed the good
society was efficient, organized, and cohesive. Progressive intellectuals
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and reformers transformed the dominant 19th-century liberalism, broad-
ening their allegiance to include the bourgeois and working class, and
embracing ideals of equality along with their older values of individual
freedom. Significantly, they dropped their close association with laissez
faire economics and saw government as the best tool for social change,
especially to control the power of business.

The Bureau Movement: Seedbed of Modern Public
Administration

Professor Camilla Stivers explains the importance of the bureau movement
in shaping “classical” public administration and its importance in the larger
Progressive Era. The bureaus were privately sponsored agencies of munic-
ipal research created by progressives to systematically investigate govern-
ment practices and lessen the hold of the machine bosses on urban politics
and policy making. Stivers traces the history, philosophy, and influence
of the bureau movement on modern public administration. She argues
the impact is worthy of deeper reflection and more equivocal than the
relatively basic and mostly sanguine accounts in the contemporary liter-
ature. She stresses that we can learn from their remarkable efforts and
raise our sights to encompass more fully the substantive dimensions of
public administration for the public good.

Positively No Proverbs Need Apply: Revisiting the Legacy
of Herbert A. Simon

Professor Peter L. Cruise explains how Herbert A. Simon brought logical
positivism to public administration. In the late 1940s and 1950s, as a young
University of Chicago doctoral student, Herbert Simon challenged the
pioneering work of classical public-administration writers like Frank Good-
now, Leonard White, W. E. Willoughby, Luther Gulick, and Lyndall Urwick.
Although he built on the works of Chester I. Barnard, Simon fundamentally
shifted the locus and focus of the study to the point that the new field
of public administration almost disappeared from the academic and pro-
fessional landscape. Simon’s critique of classical public administration was
likened to an “atomic bomb,” the “fallout” of which called into the question
the academic legitimacy of the field and its traditional approaches. Simon
brought logical positivism to public administration, and Cruise explains
the evolution of that important epistemological and philosophical bomb-
shell. Tts antecedents included empiricism, modern science, the scientific
method, and logical atomism. Influences include Alfred North Whitehead,
Bertrand Russell, and especially Ludwig Wittgenstein and the other writers
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of the Vienna Circle. Cruise details the effects of logical positivism on
public administration and places it in perspective by citing counterattacks
on it such as phenomenology and the questions raised about qualitative
research methodology. Simon forced the field into a period of introspection
that eventually led to a countertrend that embraced the importance of
value-based issues for the profession.

Mary Parker Follett: Lost and Found — Again, and Again,
and Again

Professor Mary Ann Feldheim notes that although well-educated and well-
traveled, Mary Parker Follett devoted her life to understanding and building
community. Coming from a long tradition of Quaker beliefs, Parker Follett
advocated for an integrative unity in the organization or state where
members work together, consensus is built, and power is shared. She
applied her process of integration to management practices in both busi-
ness and government. Parker Follett’s communitarian ideas and philosophy
of smaller, more participative government have often run counter to
administration and management’s focus on regulation and centralized
power. According to Feldheim, this has contributed to the benign neglect
of Parker Follett’s work in the administrative and management literature.
Parker Follett’s work has been lost and found repeatedly over the past
half century. Feldheim explains that in the rapidly changing and uncertain
times of the new millennium we need once again to rediscover her holistic
and healing approach to administration and management.

Administrative Statesman, Philosopher, Explorer: The Life,
Landscape, and Legacy of Dwight Waldo

Professor Charles Garofalo explains that Dwight Waldo’s many contribu-
tions to academic public administration have been amply described,
documented, defended, and even disputed by a number of scholars. These
observations by scholars, combined with Waldo’s own articles, essays, and
books, guide us through the thought of the elder statesman among
American public-administration scholars of the mid-to-late 20th century.
These writings illuminate the evolution of Waldo’s thinking and establish
his place in the pantheon of administrative theorists. As Rosemary O’Leary
of the Maxwell School said after his death in 2000: “It’s sort of like Elvis
dying. The King is dead, and there’ll never be anyone else like him” (2).
In this context, Garofalo’s chapter has three goals: (a) to provide a brief
biographical sketch of Waldo’s life; (b) to survey the landscape of Waldo’s
thought and contributions; and (¢) to outline the major contours of Waldo’s
legacy for the future of what he called self-aware public administration.
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Later Modernist Opposition

Modernity, Administrative Evil, and the Contribution of Eric
Voegelin

Professor Gerson Moreno-Riano begins his chapter by asking: Just what
does it mean to be modern? And, for the purposes of this chapter, what
does it mean when we attach the term “modern” to social concepts such
as “administration” or “organization?” According to Moreno-Riafo, the exist-
ence of such concepts as the “modern organization” or “modern adminis-
tration” is not to be doubted. But what does the usage of “modermn” convey
in these instances? Does it denote an historical, sociocultural context? A
differentiation of operational mechanisms? A set of moral characteristics?

In providing an answer to the question of “modernity” as it relates to
administration and organization, Moreno-Riafo advances the claim that
modern organizations have a propensity toward administrative evil of the
sort perpetrated on so many innocent human beings in the 20th century
and decried by scholars in the field of administrative ethics. Thus Moreno-
Riano suggests that administrative evil is not a historical oddity or outlier
that occurs once or twice a century. Rather, he suggests that administrative
evil can be a more common occurrence than we would like to think and
has the possibility to be perpetrated at any given time by any organization,
public or private. Moreno-Riafno offers a poignant overview of the impor-
tant 20th century philosopher Eric Voegelin, whose philosophy of con-
sciousness and unique reading of modernity offer an important
contribution to an understanding of the moral implications and dangers
of modern organizations.

Marshall Dimock’s Deflective Organizational Theory

Professor James A. Stever explains the large and sprawling landscape of
concepts, approaches, and arguments that constitute the contributions of
Marshall Dimock to public administration. Stever argues that Dimock
challenged conventional wisdom with a gradual deflection away from
conventional organization and administrative theories and toward the
embrace of premises that were not shared by the milieu in which he
operated. In the process of explaining Dimock, Stever lays out the evo-
lution of public administration itself in the United States. Dimock linked
public administration back to classical thought, and he was the first to
renounce modernist presuppositions. This can be seen in Dimock’s theory
of organizational leaders and his rejection of the modern idea of progress
and growth/decay explanations for organization development.
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Phenomenology and Public Administration

Professors William L. Waugh, Jr., and Wesley W. Waugh explain phe-
nomenology and its contribution to public administration. One of the
strongest opponents of logical positivism are the phenomenologists,
who argued that the research methods of the physical sciences are ill-
suited to the study of human behavior and the human “world.” For
them, to understand human behavior one must recognize that percep-
tions differ and that how one perceives the world defines how one acts
in the world. Thus, “reality” is merely a social construct. Phenomenology
is a philosophical perspective achieved by eliminating one’s assumptions
and biases concerning everything except the perceived reality. This
philosophical approach underlies the world of existentialists Jean-Paul
Sartre and Albert Camus and psychologist Viktor Frankl. Mostly associ-
ated with Edmund Husserl, phenomenology is essentially an analytical
method or framework for describing and explaining social relationships
and psychological orientations. Phenomenologists attempt to account
for the subjective qualities that either are assumed by logical positivism
and empiricism to be unreal or are treated as objective, observable
phenomena when they are not. Briefly, they focus on meaning and not
reality. Waugh and Waugh note that phenomenology has been absorbed
into the literature and language of the field, especially in terms of how
people do and do not relate to bureaucratic organizations and govern-
ment programs.

The Existentialist Public Administrator

Professor William L. Waugh, Jr. goes on to explain Jean-Paul Sartre and
existentialism. Waugh notes that Sartre tells us that individuals have a
responsibility to exercise their freedom to act to preserve individual and
societal options for the future. By extension, public administrators have
a responsibility to themselves and society to understand the true essence
of the world around them and to initiate action to alleviate conditions
that constrain freedom of action. Interestingly, Sartre borrowed from the
German idealists of the 1920s, and he made existentialism a subject of
literary commentary and social debate. The debate later influenced the
American 1960s and 1970s, fueling the political discussions, and encour-
aging political activism among students and scholars. Today, existential-
ism and transcendentalist phenomenology are alternatives to empirical
social sciences. They find their greatest influence in determining and
applying ethical standards as well as encouraging proactive public
administrators.
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John Rawls and Public Administration

Professor Stephen L. Esquith explains the influence of the contemporary
philosopher John Rawls on contemporary public administration. Although
Rawls’s ideal democratic society says nothing directly about the practice
of governing complex organizations such as government, he does influ-
ence a whole school of public-administration thinking called the “new
public administration.” Like Edmund Burke, Rawls argues that once a just
constitution and related laws have been made, then higher rules can be
applied with full knowledge by judges and administrators. Rawls, like
Edmund Burke, is not a fan of classical utilitarian principles. He rejects
the idea that the institutions that form the basic structure of a well-ordered
society should be designed to manage society’s social resources as effi-
ciently as possible. Rawls does not favor efficient administration for its
own sake. Rawls’s views constitute an attack on the first 50 years of public-
administration theory, which was modernist and stressed the central value
of efficiency. Rawls’s theory of justice was influential in the public admin-
istration of the 1960s and the 1970s, but only implicitly, as his works do
not address the field directly. His key influence was the notion of social
equity that was embraced by new public administration of the 1970s. Like
the premodernist Jesus, he argues that social equity should supersede
efficiency and economy as the rationale or justification for policy positions.
Thus, to him, ethics, honesty, and responsibility in government become
central to the field. New public administration argues that public admin-
istrators are not mere implementers of fixed policy decisions of elected
leaders, but that those public administrators also have a public trust. They
have to provide the best possible public service with the costs and benefits
being fairly distributed among the people. With new public administration,
effective public administration is redefined into the context of active and
participative citizenry. Through supporters like H. George Frederickson,
Rawls introduced distributive justice, administrative ethics, and participa-
tion back into the field. For example, Frederickson argues that adminis-
trators must rise above the rules and routines of organizations to always
assert first the self-respect and dignity of the individual citizen.

Rise of Postmodernism

From Positivism to Postpositivism: An Unfinished Journey

The contemporary world of philosophy is called postpositivism. Professor
Laurent Dobuzinskis defines this nebulous concept as all societal trends
that pose a challenge to the set of institutions and cultural patterns we
have inherited from industrial society as it existed prior to the emergence
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of the information revolution in the 1960s. He explains to us the segment
of modernism called positivism and its impact on public administration
at the beginning of the 20th century. He traces the origins of public
administration to the time when its political and cultural climate was
receptive to the idea that science could provide answers to society’s
problems. This later-debunked view held that public-administration orga-
nizations were like machines that could be designed and controlled by
experts. Dobuzinskis continues his chapter by raising the more contem-
porary question that public-choice theory is a return to the debunked
influence of positivism on the field. His chapter notes the postmodernistic
character of new public administration and finishes by saying that public
administration can develop a “more adequate science” by using a post-
positivist perspective.

On the Language of Bureaucracy: Postmodernism, Plain
English, and Wittgenstein

Professor Robert P. Watson explains the contribution of Wittgenstein to
contemporary public administration. Ludwig Wittgenstein is unique in
philosophy in that his contributions were twofold in two significantly
different ways. In chapter 17, Professor Cruise explains the influence of
Wittgenstein on logical positivism and subsequently on public adminis-
tration. Watson explains the later influence of Wittgenstein, when he
completely disagreed with his earlier work and focused our minds on the
profound influence of language on the nature of understanding itself. His
later work refocused the very course of modern philosophic thought away
from a theory of knowledge based on logic and shifted it to linguistic
analysis. Wittgenstein’s influence can be seen in postmodernism, which
is discussed in chapter 27 (“Postmodern Philosophy, Postmodernity, and
Public Organizational Theory”) by Professors Fox and Miller. Watson
presents a potentially practical and positive contribution of Wittgenstein
in his discussion of “bureaucratese.”

Postmodern Philosophy, Postmodernity, and Public
Organizational Theory

The late Professor Charles J. Fox and Professor Hugh T. Miller explain
not one philosopher but a set of philosophers called the postmodernists.
If one had to cite the leading postmodern thinkers, clearly Friedrich
Nietzsche must be mentioned as the first postmodern philosopher, and
Ludwig Wittgenstein must be mentioned as the most influential in the
group. If one had to cite an area that developed the philosophy the most,
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clearly France is where this philosophy has found the most fertile ground
to grow. Fox and Miller define the major themes of postmodern philos-
ophy, sketch the contributions of the major postmodern thinkers, define
the postmodern condition, and speculate about the effects of postmod-
ernism on governance.

Fox and Miller introduce us to the vocabulary and concepts of post-
modern thought. For example, postmodern thought is defined as the
rejection of universalism, essentialism, ontological realism, and metanar-
ratives. In other words, postmodern thought rejects any absolute historical
and universal truths such as God or a universal knowledge based on
science. They even reject the quest for such truths. Postmodernism’s lens
sees multiple paradigms in which one paradigm believer cannot logically
dispute the correctness of another paradigm believer. However, within a
paradigm or localized logic, we can use language games to at least rule
out some nonsensical reasoning. For postmoderns, the self is not subjec-
tively determined, but is largely influenced, by the inherited language
games of the time and culture. There is no centered unified self, but rather
we are split between our conscious and unconscious. Knowledge is merely
institutional rules that guide us and our discourse. Truth is merely vocab-
ulary that arbitrarily defines itself as definition, especially to fundamental
concepts such as “being.” Words are only replacements for things and
nothing more.

Fox and Miller pose the question, “What does thought do to help
us in public administration?” It teaches us the foolishness of most so-
called policy decisions. We also learn that the organization structure is
in itself a system of power. Lastly, we learn that reality is not important,
but rather what is important is the measure that is used to indicate the
condition of reality. Fox and Miller end with a call for a common
ground among competing paradigms in public administration to
improve public conversation.

Twenty-First-Century Alternatives

Neoliberal Economics, Public Domains, and Organizations:
Is There Any Organizational Design after Privatization?

Professors Alexander Kouzmin and John Dixon note that at a time when
the Bretton Woods institutions are increasingly concerned about “rein-
venting” governance and building institutional capacities, the new mil-
lennium is an appropriate moment to refocus public discourse and policy-
making debates about the complexities of market-state dependencies and
emerging public-private partnerships. The emerging willingness to reas-
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sess the instruments and practices of economic liberalism in different
political milieus also raises many significant questions about the limits
and enhanced capabilities of the state, let alone the business corporation,
to be an effective manager of the public interest. According to Kouzmin
and Dixon, the main thrust of major research undertaken in 21st-century
public administration will be to build on the cornerstone concept of
public domains in order to audit putatively shrinking public domains
and policy capacities in an age of globalization and strategically down-
sized governments.

Kouzmin and Dixon assert that the state’s role in the 21st century will
not only be strategically redefined as its budget-funded public-provision
role is cut back in the face of burgeoning budget deficits, but it will also
become more complex as its regulatory and reregulatory role increases
to ensure that the accommodation of off-budget provision by the private,
NGO, and state corporate sectors achieve desired public-policy goals. This
important repositioning can only occur if, at the political level, policy
decision-making institutions and, at the administrative level, budget-funded
public agencies are both required and able to design, implement, and
evaluate long-term and strategic changes compatible with the way they
manage the achievement of public-policy goals. Kouzmin and Dixon assert
that governance capacities in globalizing contexts raise significant concerns
about the vulnerability of national governments, the appropriateness of
free-market rhetoric, and the role of self-interest in new, global economic
orders. Economic change and the strategic competence of government
have not been widely discussed, nor has the proposition that public sectors
can be, and are, strategically deskilled in a putative process of adminis-
trative reform, a process that can also be seen as a hostile restructuring
for privatization of public domains and their explicit assets.

In the extremities of public-choice theory, claims made on behalf of
efficient, privatized managerial action and the new public management’s
(NPM) complicity in the socioeconomic costs of downsizing and reengi-
neering need to be confronted urgently. In the 21st century, as corporations
and privatized agencies begin to recognize and count the long-term
damage inflicted by rampant managerialism, the chapter authors raise the
question: Has the cost-benefit analysis been carried far enough in an age
when managerial elites participating in the “slash and burn” (or, more
politely, the “increasing shareholder value”) regimes might be asked to
justify individual complicity in the economic exclusion experienced by
many under neoliberal political and neoclassical economic dogma?
Kouzmin and Dixon advocate an epistemological audit of economic ratio-
nalism that can help to precipitate and accelerate such an appropriate
reckoning. They also recommend that a search for more-sophisticated
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managerial voices, ones more prone to reflexivity about economic dogma,
may also help.

Public Entrepreneurism: A New Paradigm for
Public Administration?

Professor Alan C. Melchior addresses the contemporary and emerging
public entrepreneurism that is alerting public administration to the most
recent technological and social paradigm shift influencing society. He
argues that public entrepreneurial advocates like David Osborne and Ted
Gaebler are inadequate, but that they do highlight the importance of
competitiveness as a value for public administration that can supplement
or replace the concept of efficiency. However, neutral competence and
“justice as fairness” remain a moral imperative. Although entrepreneurial
theory does not provide a basis to understand the administrative state, it
is significantly challenging the older lens of understanding. Propelled by
the rapid advances in information technology, technical revolutions permit
managerial and even political and social revolution rather than marginal
modifications. The ability of society to cope with popular demands for
both moderate taxes and high-quality public service may well depend
upon the ability to utilize fully the possibilities made available by advanc-
ing information technology. Certainly, public entrepreneurism is one of
the new possibilities that is emerging as American society moves into the
21st century.

The Multicratic Organization: A Model for Management
of Functional Interdependence

Professor Richard Narad begins his chapter by offering an answer to the
question posed by Professors Kouzmin and Dixon in chapter 28, “Neolib-
eral Economics, Public Domains, and Organizations: Is There Any Orga-
nizational Design after Privatization?” Narad proposes and describes a new
organization form, the multicratic organization, as both a possible answer
to Kouzmin and Dixon’s question and as an organization design adaptable
for public-sector activities in the 21st century. Narad notes that public-
policy objectives requiring the participation of multiple organizations can
be harmed by self-optimizing efforts by autonomous organizations. Poten-
tial responses range from a laissez faire approach to bureaucratization.
According to Narad, the “multicratic organization” is a model that coordi-
nates autonomous organizations with high degrees of functional interde-
pendence. It provides for public accountability while maintaining the
sovereignty of individual entities. In this chapter, Narad describes an ideal
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type of multicratic organization, develops it, and applies the ideal type to
the emergency medical-services system.

Virtual Program Evaluation: A 21st-Century Approach

Professors Peter L. Cruise and Thomas D. Lynch note that program
evaluation in the public sector is confronted with many new challenges,
most notably new public management (NPM) techniques and virtual-
networked organizations spanning across agencies, jurisdictions, and even
countries. They ask: How can the practice of program evaluation adapt
to the new organizational realities of the 21st century? Their chapter
examines the rich history of program evaluation in the public sector by
exploring its continuing acceptance of many alternative perspectives as
evaluators were presented with new problems and the changing needs
and values of society. In particular, the use of various evaluation criteria
is highlighted as key to the past success of public-sector program evalu-
ation. Cruise and Lynch then examine aspects of NPM, the growing insular
nature of public-sector networked organizations, and the potential ethical
dilemmas presented by such networked configurations. In such organiza-
tions, the public manager will need to rely even more on tools (such as
program evaluation) that can provide useful information developed from
a variety of data sources in both actual and virtual configurations, as well
as strong steering mechanisms under which to act responsibly and be
responsive. Next, at a time when current and future public managers
should look to academics for the tools, information, and skills necessary
to cope with the challenges ahead, the field of public administration is
trapped in an intellectual “box” created by the proponents of postmodern
logic. Cruise and Lynch explore aspects of postmodernism and its potential
for mischief if it is viewed either as a tool to provide useful evaluation
information for the public manager or as a steering mechanism helpful
for the public manager to act responsibly or be responsive in 21st-century
networked organizations. Finally, Cruise and Lynch discuss several key
issues that must be addressed if effective program evaluation is to be
conducted in virtual-networked organizations in the 21st century.

Twenty-First-Century Philosophy and Public Administration:
Refocusing the Lens

In our final chapter, Professors Thomas D. Lynch and Cynthia E. Lynch
bring together many of the ideas and perspectives contributed to the
discussion and address the question of where we go from here. In this
chapter, they provide a critique of both modernist and postmodernist
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philosophy in an attempt to rethink the role of philosophy in understand-
ing public-administration theory. The chapter authors suggest that a pri-
mary goal of an epistemologist examining public-administration thought
is to have the ability to “think outside the box” created by traditional
forms of understanding. By doing this, one identifies those ideas that
transcend traditional borders of our limited knowledge and, in the process,
expand our boundaries.

According to Lynch and Lynch, the approach to ethics in the public
sector used during the latter years of the 20th century is inadequate. They
propose an alternative approach for the 21st century. By using a virtues-
based approach to ethics combined with the common spiritual wisdom
found in the world’s major religious traditions (Hindu, Jewish, Buddhist,
Christian, and Islam), Lynch and Lynch suggest that public-administration
practitioners and scholars can begin to establish a superior approach to
ethics in the 21st century.

Conclusion

Although there are infinite ways that lenses can be used to examine a
complex subject like public administration, there does appear to be a
pattern to the lenses examined in this book. The pattern is predicated
upon the value perspective taken on by the philosopher as they assumed
the answer to three questions:

B In making judgments for society, are most of us essentially either
altruistic or materialistic and driven by our egos?

B In making decisions and defining knowledge, is it possible for
mankind to be successful using rational analysis based on empirical
inquiry?

B Js government potentially an appropriate instrument in shaping
society?

By applying these assumptions to the authors examined, we can learn
a great deal about philosophy and its influence on public administration.
Let us scale each question from high to low. Thus for the first question,
which addresses the altruistic/materialistic dimension, a rating of “high”
means that the philosopher strongly agrees that people use essentially an
altruistic decision of how individuals make judgments for society. For
example, Jean Rousseau and Thomas Jefferson would rank a “high.” In
contrast, Hobbes would rank as a “low.”

For the second question, which addresses the rational dimension, a
rating of “high” means a strong behavior in the capability of rational or
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Table 1.1 Assumptions and Philosophy Matrix

Altruistic/

Materialistic Rational Government-Capability Contemporary

Dimension  Dimension Dimension Ideologies School
High High High 20th-century liberal
High High Low 19th-century liberal
High Low High
High Low Low
Low High High
Low High Low
Low Low High 19th-century

conservative

Low Low Low 20th-century

conservative

scientific thought as the proper tool to address and resolve important
decisions. For example, modernists like Locke and Bentham would rank
as “high.” In contrast, Edmund Burke and Rawls would rank “low.” For
the third question, which addresses the government-capability dimension,
a rating of “high” means a strong believer that government is a positive
instrument to address and resolve society’s problems. For example, Woo-
drow Wilson would rank as “high.” In contrast, modern 20th-century
conservatives would rank as “low.”

This comparative scheme is a three-dimensional box with the length,
width, and breadth reflecting a low-to-high scale. Thus, one can catalog
each philosopher or school of thought that creates the lens that we use
to view public administration. Table 1.1 presents a simple matrix that
summarizes the three dimensions in terms of contemporary ideology. Of
note is that 20th-century liberals and conservatives are at polar opposites
in this table. This helps explain how various groups in political contests
can look at the same facts and reach totally different answers. Their
respective lenses are sufficiently different that they come to different
conclusions. Although the answers to all three questions are presented in
a codeterminant manner, that need not be necessary. Philosophers or
reformers can say the answers are really a mix of high and low, depending
on the circumstances of the time and place. A good example in American
history of a person who answered the questions as a “mix” is James
Madison, the father of the U.S. Constitution. Philosophers or reformers
could also refuse to answer and say the question is really not that
significant as they understand the larger questions of mankind. A good
example of the latter is Jesus. He argued that each person should give to
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Caesar what is Caesar’s but render unto God what is God’s; the question
of government efficacy per se was not central to Jesus' perspective. In
other words, we also can think outside the box used to describe the three
dimensions.

Notes

1. D. Hume, Essays, Moral, Political, and Literary, Indianapolis, Ind.: Liberty
Press, 1987, 42.

2. R. O’Leary, cited in Putting the Purpose in P.A. Maxwell Perspective, The
Magazine of the Maxwell School of Syracuse University, 2001; available on-
line at http://www.maxwell.syr.edu/perspective/Spr01_waldo_main.htm
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PREMODERN

Chapter 1: Plato and the Invention of Political
Science

Until philosophers are kings, or the kings and princes of this
world have the spirit and power of philosophy, and political
greatness and wisdom meet in one, and those commoner
natures who pursue either to the exclusion of the other are
compelled to stand aside, cities will never rest from their evils
— no, not the human race, as I believe — and then only will
this our state have a possibility of life and behold the light of day.

Plato, Laws, Book V, section 493

Chapter 2: Aristotle, Maclntyre, and Virtue Ethics

Every practice has an aim, and end purpose, or what we call
a telos. When people engage in a practice, then rationality can
inform them of what is good and bad behavior. Thus, by its
very nature, a practice has an end purpose, and those so
engaged in it have a telos.

Maclntyre, After Virtue: A Study in Moral Theory, 1984, 150

Chapter 3: What Jesus Says to Public Administration

Blessed are the eyes that see the things which ye see; For I tell
you, that many prophets and kings have desired to see those



2 m Handbook of Organization Theory and Management

things which ye see, and have not seen them; and to hear those
things which ye hear; and have not heard them.

Luke 10:23

Chapter 4: The Hebrew Bible and Public Administration

This will be the manner of the king that shall reign over you:
He will take your sons.... And he will take your daughters....
And he will take your fields, and your vineyards, and your olive
yards, even the best of them.... And he will take your menser-
vants, and your maidservants, and your goodliest young men,
and your asses, and put them to his work.... And ye shall cry
out in that day because of your king which ye shall have chosen
you; and the Lord will not hear you in that day.

1 Sam. 8:11-18
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Plato and the Invention of

Political Science

Ralph Clark Chandler

CONTENTS

INErOAUCHON ..o
The Life Of PIAtO............ccoooiiiiiiii
The Societal Circumstances of Plato’s Thought ..............cccocciiiiiiiniiiicinnn,
Contemporary Government in the Greek World ............c..cocoiiiiiiiiinnn..
Plato’s Great Works on Organization Theory and Administrative Practice ..........

The REPUDIIC .....eeiiiiiiiiiiiiiciiec e e

THE LAWS. ..ottt

The safest general characterization of the European philosoph-
ical tradition is that it consists of a series of footnotes to Plato.
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And this which you deem of no moment is the very highest of
all: that is whether you have a right idea of the gods, whereby
you may live your life well or ill.

Plato (348 B.c.E.), Laws, 888

Introduction

The resurgence of interest in Plato among contemporary scholars may be
attributed to at least three factors: the decline in civility, leading one to
reflect on Plato’s solution to incivility in one of the most uncivil ages of
all, his own; the increasing interest in soul (psyche)! as a category in
understanding human behavior, including behavior in organizations;? and
the renewed attention to things historical in the theory and practice of
public administration.?

The deeper reason behind the Plato revival is man’s abiding interest
in what Plato called “forms.” In our day, we tend to call forms “principles,”
and they include such things as justice, beauty, honesty, goodness, and
courage. Many people feel that these principles are more real than anything
we can see, hear, or touch. Despite the flux, change, impermanence, and
chaos* astride the world, there are certain principles that are fixed and
do not change. A modern Platonist might say, for example, that justice
continues to exist no matter how muddleheaded we may be about its
precise nature and no matter how baffled we are in complex situations
where equally just principles seem to be in conflict. To support his view
of the nature of reality, Plato brought to bear impressive quantities of
reasonable and emotional evidence, so that even those who disagree with
him are forced to take him seriously. His chapter in the history of human
thought is well footnoted indeed.

Plato has not been universally admired. Following Thomas Jefferson’s
denunciation of Plato in the early 19th century (see note 64), scholars in
the mid-20th century also found reason to renounce Plato. In 1940, for
example, Carl J. Friedrich called on the world to stop idolizing Greek
political experience. “So deeply rooted in the state-polis was Greek
culture,” he wrote, “that any glorification of this particular culture-pattern
carries with it an exaltation of the state.” Friedrich warned that the effective
secular organization of the community is not the highest value of human-
kind, closing his analysis with the words: “Let us beware of the heritage
of the Greek polis: it is a veritable Trojan horse, smuggled into our Christian
civilization” (Friedrich 1940, 218-25).

The most seething critique of Plato’s political philosophy in modern
times was delivered by Karl L. Popper in 1950. Popper viewed Plato’s
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proposal to reconstruct the natural harmony of society with grave suspicion
(Popper 1950, 195):

The more we try to return to the heroic age of tribalism, the
more surely do we arrive at the Inquisition, at the Secret Police,
and at a romanticized gangsterism. Beginning with the suppres-
sion of reason and truth, we must end with the most brutal
and violent destruction of all that is human. There is no return
to a harmonious state of nature. If we turn back, then we must
go the whole way — we must return to the beasts.

The charge that Plato’s social conservatism amounted to totalitarianism
stands alongside the claim by others that, because Plato was the first
champion of the division of sovereign power, he was the first Whig. Only
one thing is certain: Plato’s description of life in a democratic society
remains to this day the most incisive critique of democracy. The buoyant
diversity and creative pluralism of the democratic society are its glory, but
they are often the path to dissolution and disintegration when its members
forget that they are not merely individuals with rights and liberties but
also social beings with duties and obligations.

The Life of Plato

Let us try to fix Plato’s place in the development of Greek culture. He
was born in Athens in 427 B.c.e.’> and given the name Aristocles, which
he later changed. Plato’s father was Ariston, a direct descendant of Codrus,
the last king of Athens. His mother was Perictione, a direct descendant
of Solon, the lawgiver who laid the foundations for the stable society of
classical Athens. Ariston died in Plato’s childhood, and his mother then
married her uncle, Pyrilampes, an intimate of Pericles as well as a prom-
inent supporter of Periclean policies. Besides Plato, Ariston and Perictione
had at least three other children. There were two older sons, Adimantus
and Glaucon, who appear as young men in Plato’s Republic, and a
daughter, Potone, about whom we know nothing. Pyrilampes and Peric-
tione also had a son, Antiphon, who appears in Plato’s Parmenides. Plato
tells us regretfully that Antiphon gave up philosophy for horses.®

Plato was born four years after the beginning of the Peloponnesian
War, which ended in the crushing defeat of Athens at the hands of Sparta.
Around him was a brilliant cultural environment. In letters, the arts,
religion, and philosophy, the age is unparalleled in the history of the
world. The tradition included the liad and the Odyssey, the first literary
monuments of the life and spirit of the Greeks. Then came the lyric poets,
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followed toward the end of the sixth century and throughout the fifth by
the emergence of both tragedy and comedy.

Contemporary with these literary phenomena, philosophy appeared.
A number of speculative thinkers were preoccupied with the problem of
the constitution of the external universe. What is its underlying first
principle, and what is the nature of being? Their orientation was toward
the without, the outer, the outside. Chief among them was Parmenides,
who insisted that only being is, and that the world of our senses and the
phenomena of motion are illusory. Heracleitus held that the characteristic
factors of the external world are flux and change. Nothing is fixed.

Next to the work of the poets and philosophers, we find the sculpture
of Pheidias and his associates, and the brilliant architecture illustrated in
the buildings on the Acropolis. We see the beginnings of history with
Herodotus. A standing mystery is why all of this should have happened
in the same 50 years. Heracleitus, Pheidias, Herodotus, Aeschylus, Sopho-
cles, Euripides, and Aristophanes were all contemporaries.”

And then there was Socrates. His dates, 470-399, are not without
significance. He was born ten years after the conclusion of the Persian
Wars. He lived through the years of Athens’s breathtaking rise to the peak
of its intellectual and artistic supremacy. He witnessed the operation of
Athenian democracy at its best and saw it slowly succumb to the blan-
dishments of imperialism. Finally, he lived through the last horrible days
of the Athenian defeat by Sparta and then suffered execution at the hands
of a corrupt and decadent caricature of the great Athenian democracy of
his youth.

Plato met Socrates in the year 407 when Plato was 20 years old. It
was the decisive event in Plato’s life. He spent considerable time with the
master until Socrates’ death in 399. What Plato found was a philosopher
who cut radically across the conventional mode of philosophizing and
turned its orientation from without to within. Socrates added to the
enterprise of philosophy the whole domain heretofore preempted by the
epic and lyric poets and dramatists. Since Socrates, philosophy in the West
has been concerned not only with the constitution of the external world
and the nature of being, but also with ethics, the nature of knowledge,
and the relation of the inner man to the outer world. This shift in the
orientation of philosophy constitutes one of the most significant events
in the development of Western civilization and culture.®

As late as 403, four years before Socrates’ death, Plato was still looking
forward to a political career. It was the standing conviction of his family,
rich in the tradition of Solon, that it was the imperative duty of the
philosopher to devote the best of his manhood to the service of his fellow
citizens as a statesman and legislator. It was the age of Pericles, and the
close association of Plato’s stepfather with Pericles — elected general
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every year from 443 until his death in 429 — meant that affairs of state
were commonly discussed in Plato’s hearing. Plato’s subsequent dislike
of democracy was not the dislike of ignorance but that of a man who
knew too much.

It was in September 403 that democracy was restored in Athens after
a 17-month rule by a group of oligarchs called the Thirty Tyrants. Upon
Athens’s defeat in the Peloponnesian War in April 404, the Spartan leader,
Lysander, chose 30 men to run the Athenian government and write new
laws following the “ancestral constitution” (patrios politeria) of Athens.
Plato’s mother was the niece of the leader of the Thirty, Critias. In a
systematic purge of their democratic opponents, the Thirty executed some
1,500 prominent Athenians and alienated the people by stationing a
Spartan garrison on the Acropolis. When democrats finally overcame the
garrison and killed Critias, amnesty was extended to all who had coop-
erated with Lysander except the Thirty.?

Plato was horrified to see that the amnesty excluded the now elderly
Socrates, whose circle included not only Critias but Plato’s uncle (Peric-
tione’s brother), Charmides, who had fallen with Critias in battle. As one
of the presidents of the assembly (ekklesia), Socrates was understood by
the democrats to be an accomplice in the illegal arrest and execution of
a fellow citizen whose property the oligarchs had wanted to confiscate.
The fact was that Socrates openly ignored an order by the Thirty to arrest
the citizen. He was nevertheless charged with impiety, specifically with
introducing new gods and corrupting young men. His subsequent con-
demnation and execution put an end to Plato’s political aspirations. In
politics nothing could be achieved without a party, said Plato, and the
treatment of Socrates by both oligarchs and democrats proved that there
was no party in Athens with whom an honorable man could associate.
Socrates was 71 and Plato 28.1°

The friends of Socrates felt themselves in danger after his death, and
a number of them, including Plato, withdrew for a while to the neighboring
city of Megara. They lived there under the protection of Euclides, a
philosopher who was among the foreign friends of Socrates present at
his death. Plato then visited Italy and Sicily, where he was repelled by
the sensual luxury of the life lived there by the well-to-do. He finally
returned to Athens, watching the public conduct of the city and drawing
the conclusion that good government can only be expected when “either
true and genuine philosophers find their way to political authority or
powerful politicians by the favor of providence take to true philosophy.”
At about the age of 40 Plato founded the Academy, at last discovering
his true work in life. For another 40 years he would be the first president
of a permanent institution designed to pursue a science that would later
be called political science.
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Plato’s contemporary, Isocrates, presided over a similar and older
institution, but Isocrates agreed with the man in the street about the
uselessness of science. He boasted that the education he had to offer
produced expertise in opinions that would provide the ambitious aspirant
to public office with points of view that could be expressed with a
maximum of polish and persuasiveness. So far was Plato’s Academy from
such an interest in rhetoric that the backbone of his curriculum was pure
mathematics. The two types of men who would be successfully turned
out at the Academy over the next three centuries were original mathema-
ticians on the one hand and skilled legislators and administrators on the
other. The Academy was the direct progenitor of the state university in its
classical manifestation. It was an institution that aimed to supply the state
with legislators and administrators whose intellects had been developed
in the first instance by the disinterested pursuit of truth for its own sake.
The immediate and perceptible outward sign of the new order of learning
in the Greek world was that, whereas in the age of Plato’s birth aspiring
young Athenians had to depend on the lectures of peripatetic foreign
sophists for their higher education, they could now learn from Plato and
his faculty at a university with a fixed domicile and a constitution.!!

During the 20-year period from 387 to 367, Plato was mainly occupied
with the work of organizing and maintaining his school. Lecturing was
part of his work, and we know from his pupil Aristotle that he lectured
without a manuscript. Plato’s firmest pedagogical conviction was that
nothing really worth knowing could be learned by merely listening to
instruction. Learning happened in dialogue as mind interacted with mind,
as words spontaneously forced other words, and as the partners in learning
discovered things they did not know until they spoke. As long as reason
guided their discourse, they would discuss what they had always known
but did not know that they knew until they rescued it from their minds
and the common store of the race.

The best minds of the Mediterranean world joined Plato. The first
mathematician of the time, Eudoxus of Cnidus, moved from Cyzicus to
Athens to make common cause with Plato. The academic movement went
outward as well. As new Greek settlements were established all over the
Mediterranean Basin, representatives of the Academy were called upon
to help establish constitutions in the colonies. Aristotle was such a con-
sultant and gathered a collection of 158 of these constitutions.!?

Most of Plato’s dialogues had been composed by his 40th year. Between
the ages of 40 and 60 he labored to stabilize the curriculum of the Academy
and establish there a comprehensive inquiry about the nature of political
things. Then, in his 60th year, Plato went off on an adventure. In his
earlier travels in Sicily he had won the wholehearted devotion of a young
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man of ability and promise, Dion, son-in-law of the reigning tyrant of
Syracuse, Dionysius I.

Dionysius I died in 367, leaving as his successor Dionysius II, a young
man of 30 whose education had been neglected, leaving him totally unfit
to take up his father’s task of checking the eastward expansion of the
Carthaginians. This trading empire was threatening the very existence of
Greek civilization in Sicily. The strong man of Syracuse at the moment
was Dion, brother-in-law of the new tyrant, the same man who had been
so powerfully attached to Plato 20 years before. Dion thoroughly believed
in Plato’s views about the union of political power with science and
conceived the idea of bringing Plato to Syracuse to educate his brother-
in-law. Plato did not feel the chances of success were promising, but the
Carthaginian danger was very real if the new ruler of Syracuse should
prove unequal to his task. It would be dishonorable to the Academy if
no attempt were made to put its theory into practice at this critical juncture
in Greek history. Accordingly, Plato agreed to accept Dion’s invitation.!?

Upon arrival, Plato at once offered Dionysius a serious course on
geometry. For a while things went well. Dionysius liked Plato, and
geometry became the fashion at his court. But the educational scheme
wrecked on a double obstacle. Dionysius had limited intellectual capacity
on the one hand, and he developed strong personal jealousies of Dion
on the other. Dion was therefore banished, and Plato was told to return
to Athens. Dionysius kept up a personal correspondence with Plato,
however, and Plato did everything in his power to reconcile Dionysius
and Dion. His efforts failed. Not only did Dionysius confiscate Dion’s
property, but he also forced his wife, Dionysius’s sister, to marry another
man. Stubbornly, Plato made another voyage to Syracuse and spent nearly
a year there (361-360) trying to remedy the situation. Still a diplomatic
failure, Plato eventually went back to Athens to spend the rest of his long
life lecturing to his associates in the Academy and composing his longest
and most practical contribution to the literature of moral and political
philosophy, the Laws.'

The Societal Circumstances of Plato’s Thought

It is important to understand the context of Plato’s personal life. It is
equally important to understand the societal circumstances in which Plato
invented political science. His ideas about organization theory and man-
agement will follow in Part V, with the reader hopefully bearing in mind
that Plato’s ideas about these subjects were often contrary to actual
Athenian practices. By understanding the practices in the first place, we
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will be able to appreciate more fully Plato’s objections to them and why
the debate he instigated continues in our own day.

In the pre-Greek world, advanced peoples had learned to live with
nature by wresting secrets from her through patient observation and then
applying them to gainful purposes. But such practical knowledge never
lost its close association with demons and myths, fears and hopes, and
punishments and rewards. The pre-Greek conception of nature viewed
physical phenomena as essentially individual, unique, and incalculable
rather than general, universal, and predictable. The Greeks were not the
first to think about the recurrent regularities in the natural world, but they
were the first to develop — going beyond observation and knowledge
— the scientific attitude, a new approach to the world that constitutes to
this day one of the distinctive elements of Western life. Classical Greek
thought tried to tame man and nature through reason.

Greek inventiveness and originality lay not in this or that political
theory but in the invention of the scientific study of politics. Pre-Greek
political thought had been a mixture of legend, myth, theology, and
allegory.’> If there were an element of independent reasoning, it served
as a means to a higher end, usually to be found in the tenets of a
supernatural religious system. The contribution of Jewish thought to the
political heritage of the world has been the idea of the brotherhood of
man, a concept deeply rooted in monotheism. By contrast, polytheism
made it difficult for the Greeks to see the basic oneness of mankind, and
their religious pluralism reflected their inability to transcend, intellectually
and institutionally, the confines of the city-state.

From a social point of view, the Judeo-Christian tradition was opposed
to slavery on principle, a unique position in antiquity. It established a
weekly day of rest, still unknown in many parts of the world, and it
contained a host of protective rules in favor of workers, debtors, women,
children, and the poor. The concept of covenant, first appearing in the
agreement between God and Abraham, is a frequent theme in the Bible
whenever momentous decisions were to be made. The concept was
revived centuries later in the Puritan attempt to build a new religious and
civil society; when President Woodrow Wilson, a devout Presbyterian,
named the constitution of the League of Nations a covenant; and when
President Bill Clinton baptized his legislative program in 1992 “a new
covenant” between his administration and the American people.

However significant Judaic contributions to Western civilization may
be, they never were, nor were they meant to be, political science. They
were political and social ethics rather than science, and as such constitute
one of the three chief tributaries to the mainstream of Western civilization,
the other two being the Christian principle of love and the Greek principle
of rationalism.
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The first work that deserves to be called political science, in that it
applies systematic reasoning to political ideas and institutions, is Plato’s
Republic. After almost 2400 years, it is still matchless as an introduction
to the basic issues that confront human beings as citizens. To understand
fully the concerns of the Republic, however, it is first necessary to recount
the immediate constitutional history of at least two Greek city-states, Sparta
and Athens. The city-state, the polis, was a territory and a set of institutions
of great variety in size, shape, and social and political organization. It was
a community of citizens (adult males), citizens without political rights
(women and children), and noncitizens (resident foreigners and slaves).
The community lived under a written constitution, and it was independent
of any outside authority. It occupied a defined area, often much larger
than the city itself. Athens, for example, controlled the entire peninsula
of Attica. Although the land at large may have been virtually empty of
residents or occupied only intermittently by farmhouses, villages, or small
towns, there was a single focal point around which religious, political,
and administrative authority gathered. That was the city, the polis proper.
It was usually fortified, and it always offered a market (an agora), a place
of assembly, and a seat of justice and government, both executive and
deliberative. The early city-state government tended to be either monarchic
or aristocratic; the latter was usually oligarchic or democratic.

The sense of community was everything. By the classical period of
the fifth and fourth centuries, there were hundreds of federations of Greeks
living around the shores of the Mediterranean “like frogs around a pond,”
as Plato put it. From the central sea of the Aegean with its island
communities, and the coastal towns of Turkey and eastern and southern
Greece, the colonies had spread to northern Greece, the Black Sea coast
and southern Russia, to Sicily and southern Italy, and as far west as
Provence, Spain, and North Africa.l” The Greeks said that living in a polis
was the only form of civilized life.

Aspects of the social and economic life of the cities varied greatly from
region to region. Some had large agricultural territories and serf popula-
tions. Others were heavily engaged in trade in raw materials such as corn,
olive oil, dried fish, wine, metals, timber, slaves, or manufactured goods,
either made on the spot or imported from other cultures. There was a
huge outflow of Greek goods from such cities as Corinth and Thebes,
and of skilled labor such as doctors, stonemasons, and professional
mercenaries from Athens and Sparta. The functions of the cities varied
greatly as well. Some were essentially fortresses. Others were founded on
a religious shrine. Most had ports, and all had interior land and an
administrative center. Plato in the Laws and Aristotle in the last two books
of the Politics insisted that it was possible to discover an ideal city behind
the multifariousness of the real Greek cities.
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In his dialogues Plato portrays Athens in vivid detail as a world of
young and godlike intellectuals meeting in private houses for conversation
and social drinking, strolling in suburban parks, or walking down to the
Piraeus for a festival, listening to famous visitors skilled in rhetoric or
philosophy.!® But when Plato was writing, Athens was fighting a long and
bloody war in which at least half her population died, many of them from
a particularly horrible plague that scarred even those who survived it. The
plague was partly the consequence of the unsanitary conditions in which
vast numbers of Athenian citizens were camped on every available yard
of open land within the city walls. The way down to the Piracus must
have been as filthy, stinking, and crowded as the slums of Calcutta.

The polis was essentially a male association. Male citizens joined
together in making and carrying out all decisions affecting the community.
The origin of this phenomenon lay in military campaigns and the right
of warriors to approve or reject the decisions of their leaders. The
development of the polis was the extension of this practice of approval
to all aspects of social life, with the partial exception of religion.? Direct
participation in making rational choices after discussion was the central
political commitment of all Greek cities.

The organization theory behind the polis was related to natural and
earlier forms of association. Anthropologists often call these associations
kinship groups. Most Greek cities divided their citizens into hereditary
tribes. Dorian cities traditionally possessed three tribes and Ionian cities
four.?® The divisions were for military and political purposes, sanctioned
by tradition and reinforced by specially organized state religious cults. A
closer look at organization theory in Athens will illustrate.

In about 507, Cleisthenes, head of the great noble house that had
supported Solon, the Alcmeonidae, took advantage of recently successful
Spartan arms and political intrigue to offer a new sociopolitical structure
to Attica that would serve it well for 200 years. Cleisthenes changed the
number of tribes from four to ten. The essence of the new system was
the recognition that small local units, i.e., country villages, towns, and
territorial wards of the city, should control their own affairs independent
of local aristocrats such as himself. For state purposes, these demes, as
they were called, were grouped into larger coherent geographical blocks
(with some gerrymandering), and it was from these blocks that the ten
new tribes were constructed. Each tribe would have one block from the
geographical regions called the Plain, the Coast, and the City. The army
and all other parts of the administrative system, above all the Solonian
council, were based on the tribes. The Solonian council, the primary
governing conclave, was composed of 50 representatives from each tribe,
each tribal contingent serving as a standing committee of the whole council
for one-tenth of the year.
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Thus an Athenian in his village could make good use of whatever self-
confidence he may have had. He could simultaneously develop a sense
of nationality as the citizen of a city-state. Did Cleisthenes promote a
change of attitude with his reforms, or did he merely reorganize a change
that had already occurred? Whatever the answer, he was wise enough not
to tamper with existing social groups and their cherished cults. Instead,
he created a new organizational structure. The village or deme became
an administrative unit,?! and the principle of isnornia was established.
Isnornia was the condition in which final political authority was vested
in the citizenry, and the city’s fate was determined by majority vote.

Even more important to the ordinary Athenian citizen than local or
central governmental organization was the phratry (phratria). This is the
sole context in Greek of the important linguistic root common to most
Indo-European languages found, for example, in the Celtic brathir, Ger-
man Bruder, English “brother,” Latin frater, and French frere. In Greek it
designates the nonfamilial type of brotherhood that originally was an
aristocratic warrior band but became the larger social organization that
dominated a citizen’s life. The community, the polis, was a brotherhood.
Each phratry worshipped a male and a female god. In Athens it was Zeus
Phratrios and Athena Phratria. Annual festivals were held in honor of these
gods, and various rites of passage were observed in what the Greeks
called the seasons of the soul. At an early age, for example, the young
male Athenian was presented to the phratry by his father and relatives at
the altar of Zeus Phratrios. Later, the acceptance of his first sacrifice
signified his acceptance into the community. In adolescence he was again
presented and dedicated his shorn hair to the god. The phratry then voted
to admit him as a member and inscribed his name on the list of the
brotherhood. It was also the phratry that witnessed the solemn betrothal
ceremony that was the central public act of an Athenian marriage, and
who celebrated the final consummation of the marriage with a feast paid
for by the bridegroom. Thus the phratry was involved in all the main
stages of a man’s life and was the focal point of his daily activity. When
in difficulty, when a man needed witnesses at law, for example, he turned
first to his phratry.

Sparta had a similar theory of brotherhood but worked it out quite
differently. The male citizen body was divided into syssitia, or mess groups,
on which the entire social and military organization of the state rested.
From the age of seven, boys were given a state-organized upbringing and
brigaded into age groups. They lived communally from the age of 12 and
were taught multiple skills useful to self-reliance and survival. The boys
were provided with inadequate food and clothing to toughen them. At
age 20 they were officially inducted into their syssitia, where they had to
live until the age of 30. Even thereafter, they were required to eat daily
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common meals in their mess groups, to which they contributed food from
the land allotted to them and farmed under their supervision by state-
owned slaves. The slaves were descendants of the original inhabitants of
the Spartan territory, and they required constant suppression. The theo-
retical elegance of the Spartan social system and the way it built on
traditional Greek customs much impressed ancient political thinkers and
offered a counterideal to Athenian democracy.??

Unlike Sparta, who froze her institutions, the other Greek cities were
networks of associations in transition. There were aristocratic religious
groups called gennetai who claimed descent from a common ancestor
and monopolized the priesthoods of the more important city cults. There
were drinking groups occasionally mobilized for political ends. There
were groups associated with the various sporting complexes or gymnasia
of the city. There were benefit clubs, burial clubs, and clubs associated
with individual trades and activities. There were mystical sects and intel-
lectual organizations such as Plato’s Academy. The range of such associ-
ations is shown by the Athenian law relating to them: “If a deme or
phrateres or worshippers of heroes or gennetai or drinking groups or
funerary clubs or religious guilds or pirates or traders make rules amongst
themselves, these shall be valid unless they are in conflict with public law.”

The associations helped to create the sense of community and belong-
ing that was the essential feature of the polis. The ties of kinship by blood
were matched by multiple forms of political, religious, and social group-
ings, and of companionship for a purpose, whether it was voyaging,
drinking, or burial. This conception of citizenship made civil war an even
more poignant experience. When the democrats and oligarchs of Athens
battled in 404, friend fought friend to the death.

In such a world it might be argued that multiple ties limited the freedom
of the individual, and there is certainly a sense in which the conception
of the autonomy of the individual apart from the community is absent
from Greek thought. The freedom of the Greeks was public freedom,
externalized in speech and action. It derived from the fact that the same
man belonged to a deme, a phratry, a family, a group of relatives, and a
religious association. Living in this complex world of conflicting groups
and social duties, he nevertheless had the freedom to choose between
their demands and so to escape any particular dominant form of social
patterning. This explains the coexistence of the group mentality with the
amazing creativity and freedom of thought in classical Athens. The freedom
that results from belonging in many places is no less a freedom than that
which results from belonging nowhere.?

In many ways the Greek family is the key to Greek organization theory.
It was monogamous and nuclear, being composed of a husband and wife
with their children. But Greek writers tend to define the household as an
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economic unit and to regard other dependent relatives and slaves as part
of it. The family fulfilled a number of social functions apart from economic
ones. It was the source of new citizens. In the classical period, the state
established increasingly stringent rules for citizenship and thus for legiti-
macy. In Athens, a citizen had to be the offspring of a legally recognized
marriage between two Athenian citizens whose parents were also citizens.
It became impossible for an Athenian to marry a foreigner and very difficult
to obtain recognition for the children of any foreign liaison. This was a
democratic ideal, the imposition of the social norms of the peasant majority
on an aristocracy that had previously behaved very differently. The aris-
tocracy had frequently married outside the community and determined
its own criteria for legitimacy. Even the great Pericles, the author of the
first citizenship laws, was forced to seek permission from the assembly
to legitimate his son by his Milesian mistress, Aspasia. Pericles had divorced
his Athenian wife in 445, and his two sons by her had died of the plague
during the Peloponnesian War. The Athenians granted legitimacy to Aspa-
sia’s son, but not without considerable debate.

Intimately connected with citizenship was the inheritance of property.
Greek society in general did not practice primogeniture, the right of the
eldest son to inherit. Rather, the property was divided equally by lot
between all surviving sons, so that the traditional word for an inheritance
was a man’s kleros or lot. The Athenian family tended to be unstable for
this reason, because each family survived only as long as its head. Athenian
government was unstable for the same reason. Leaders were replaced
virtually every year as new ones were selected by lot. The ideal was to
keep government in the hands of amateurs and out of the hands of
professional administrators. Government agencies would thus be more
responsive to citizen demands. The lot could fall on any citizen, who,
having served as commissioner of grains for one year, for example, was
not subject to reelection to the same position.

Marriage was endogamous, within a close circle of relatives, in order
to preserve family property from fragmentation. The Athenian family
clearly served as a means of protecting and enclosing women.* Women
were citizens, with certain cults reserved to them and not available to
foreign women, but women were citizens only for the purpose of
marriage and procreation. Otherwise they lacked all independent status.
They could not enter into any transaction worth more than one medimnos
(54 liters) of barley, and they could not own any property with the
exception of their clothes, jewelry, and personal slaves. At all times they
had to be under the protection of a kyrios, or guardian. If they were
unmarried, the kyrios was their father or closest male relative; if married
it was the bhusband,; if widowed it was a son or other male relative by
marriage or birth.
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The two types of occasion when a woman could be involved in
property transactions illustrate the nature of her protection. The first
concerns the dowry. It was the duty of the kyrios to provide a dowry for
all women in his family. The lack of a dowry demonstrated extreme
poverty and might lead people to expect that no legal marriage had taken
place. The formula in the betrothal ceremony was:

I give this woman for the procreation of legitimate children.
I accept.

And (for example) three talents dowry.
I am content.

Marriage was deemed to have taken place upon receipt of the dowry.
Although the dowry accompanied the woman, it did not belong to her.
It was in the complete control of her husband. In the case of divorce
or the death of the husband, however, it could be reclaimed by the
family, along with the woman.

A woman could also be the carrier of property in the absence of a
will and of male heirs. In this case, the woman became an epikleros, or
heiress. Her name was publicly proclaimed in the assembly, and she and
the property were adjudged to the closest male relative of the deceased
who was prepared to marry her. It was often her paternal uncle.

A system of law and private property reflects the prejudices of the
society that creates it. The Athenian attitude toward women was an effect
of democracy.? Aristocratic women had been freer in earlier times, but
the coming of democracy meant the imposition of the social norms of
the majority. Many peasant societies combine a high value placed on
women with mistrust of them. Sernonides of Amorgos in the sixth century
described the appalling varieties of women that the gods had made to be
a burden on men. Only one type is any good, and she is like the bee
(Boardman, Griffin, and Murray 1986, 213—4):

She causes his property to grow and increase, and she grows
old with a husband whom she loves and who loves her, the
mother of a handsome and reputable family. She stands out
among all women, and a godlike beauty plays around her. She
takes no pleasure in sitting among women in places where they
tell stories about love.

Such attitudes compound fear of the irrational and passionate nature
of women with an exaggerated belief in their value and the importance
of protecting them from the public eye. In agrarian societies, these attitudes
are held in check by the need for women’s labor in the fields. With the
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advent of urban life, women were confined to the house, and increased
wealth brought with it aspirations to liberate them even from domestic
duties. In a dialogue of Xenophon, Socrates confronts the problem of a
friend who finds himself with 14 female relatives living in his house. All
of them were well brought up and therefore unused to any form of work.
Socrates persuades his friend that he should nevertheless provide them
with suitable work such as spinning; their tempers will be much improved,
says Socrates, although they will now complain of the idleness of their
protector. But, concludes Socrates, his duty is to protect “as a sheepdog
cares for the sheep” (Xenophon 1977, 2.7).

With the honorable exception of Plato, as we shall see, classical Greek
philosophers agreed that women were less endowed with reason than
men. Even Plato’s celebrated student, Aristotle, could say, “the deliberative
faculty is not present at all in the slaves, in the female it is inoperative,
in the child undeveloped.” The family is a natural relationship involving
ruler and ruled and “as regards male and female this relationship of
superior and inferior is permanent.” It was left to the tragedians, however,
to portray truly the predicament of women in Athenian society, as they
repeatedly made them the most powerful figures in Greek tragedy. Sopho-
cles wrote for everywoman in classical Greece (Sophocles 1981, 583):

But now outside my father’s house I am nothing; yes, often I
have looked on the nature of women thus, that we are nothing.
Young girls, in my opinion, have the sweetest existence known
to mortals in their fathers’ homes, for innocence keeps children
safe and happy always. But when we reach puberty and under-
standing, we are thrust out and sold away from our ancestral
gods and from our parents. Some go to strangers’ homes, others
to foreigners’, some to joyless houses, some to hostile. And all
this, once the first night has yoked us to our husband, we are
forced to praise and say that all is well.

It is not easy to come to terms with such attitudes toward women in
Athenian society, if only because we idealize the Greeks as the originators
of Western civilization. We might remember, however, that the position
of Athenian women was in most important respects similar to that of the
200 million women living today under Islam. The systematic mutilation
of millions of young women in Africa through so-called female circumci-
sion is another standing reminder of male fear of the feminine.

The consequences of these attitudes in Athens, combined with the
importance placed on male social groupings, was to establish public life
as the center of the polis. The balance in ancient Athens was shifted away
from the family and toward the community, hence the magnificent festivals
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and displays and the great public buildings constructed both for religious
and political purposes. The Athenian male spent his time in the agora
surrounded by these buildings.?® In contrast, his home was mean and
unimpressive. It was not safe in a democracy to exhibit a lifestyle different
from that of other citizens. A man’s life was lived in public, not in private.
Here lies the fundamental reason for the achievement of Athens in
exemplifying the ideal type of the ancient city. The erosion of the family
was the price paid for her success in escaping from the ties of tribalism
and Kkinship to create a new type of social and political organization.

Contemporary Government in the Greek World

We have seen something of Plato’s personal history and something of the
societal norms in the midst of which he invented political science. Now
we must pay closer attention to contemporary government in the Greek
world. From the liad and the Odyssey, an outline of governmental practice
in early Greek city-states can be derived.?” There was a king and a series
of subkings or nobles and a system of classes. The king consulted his
leading subjects in council, and decisions were announced to the people
assembled in the agora. Administration at the summit was still largely
household administration carried out by a group of domestic servants with
specific functions. These were supplemented by therapontes, a class of
higher servants recruited from the noble families and arranged in ranks.
Those at the top assisted the king in his religious duties, or as heralds
representing him at public functions, carrying his scepter or insignia of
power. The therapontes served at the royal feasts, acted as messengers
endowed with royal power, convoked the council, made proclamations
to the people, carried the royal orders in battle, and bore the royal authority
on missions abroad. Junior therapontes were assigned lesser responsibil-
ities such as control of the stables or armory. Thus the Homeric king had
a group of ministers, not quite an administrative class, in his household
based upon the tribe to which the individual minister belonged. Recruit-
ment of the army and the provision of ships and supplies to meet public
needs were all allocated according to tribe. Each tribe made its contribution
as commanded by the king through tribal leaders who held their hereditary
titles from the king.

By the beginning of the sixth century the Homeric kingship had
declined in power. It survived only in Sparta, where a curious system of
two kings was devised, the kings representing the two royal houses out
of which the state had emerged. The Spartan kings acted jointly and
exercised a check upon each other. They wielded simultaneously the
authority of high priest and army commander, though they lost most of
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their judicial power to the gerousia. An interesting exception was the
kings’ plenary judgment on all matters concerning public roads.?

The gerousia was a council of elders consisting of the two kings and
28 members of noble families over 60 years of age. Their selection was
acclaimed in the apella (assembly) as the “prize of virtue.” Every Spartan
citizen over 30 years of age sat in the apella as a duty rather than a right.
Day-to-day public administration was carried out by ephors.?

The ephorate consisted of five citizens chosen by lot, a process Aristotle
called “excessively childish.” The senior ephor gave his name to the
Spartan year. As an administrative class, ephors began as special assistants
to relieve the kings of troublesome responsibilities beyond their personal
control. Over the years they became guardians of the rights of the people,
watching jealously over the conduct of the kings. They accompanied the
kings on all official occasions and had the power to call them to account.
Each month the ephors exchanged oaths with the kings, the king swearing
to rule according to the city’s established laws, the ephors swearing on
behalf of the city to keep the king’s position unshaken as long as he
abided by his oath. The balance of obligation was clear. The ephors had
general control over the kings’ conduct, could prosecute the kings before
the Spartan supreme court, and settled disputes between them. The ephors
could enforce the kings’ appearance before their board at their third
summons. Two of them accompanied the kings on all military campaigns.3!

It would be wrong to interpret Spartan organization theory as a
straightforward contest between kings on the one hand and ephors on
the other. Though the latter combined executive, judicial, and disciplinary
powers and, unconstrained by written laws, dominated the everyday
administration of affairs, every Spartan citizen knew that their office was
held for one year only and that it was not renewable. The eligibility of
all Spartans for the office meant a wide range of possible support for the
monarch despite the popular, antiaristocratic nature of the position. Finally,
much of the time of the ephorate was spent on dealing with the indigenous
and often rebellious helot serf population, over whom the ephorate
exercised the arbitrary power of life and death.3?

The development of public administration in Athens took a different
form. The important names in Athens on this subject are Draco, Solon,
and Pisistratus. By about 630 the kings of the city-state of Attica were
being replaced by tyrants, fringe members of the aristocracy who usurped
power with the support of discontented members of the community,
often democrats. Their popularity depended upon their ability to curb
the power of other aristocrats and to build public works. Tyranny was
not a special form of constitution, nor was it necessarily a reign of terror.
The tyrant might rule directly, or he might retain existing political insti-
tutions but exercise a preponderant influence over how they worked.
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His rule could be benevolent or malevolent. Tyranny was given a bad
name by Plato and especially by Aristotle, for whom it was the worst
possible form of government.®

Doing well by arbitrary methods never satisfied the Greeks. As early
as 620 Draco put Athenian laws into writing. He established a constitution
based on the franchise of hoplites, the citizens who made up the Greek
heavy infantry in times of war. Draco’s laws are known for the severity
of their penalties. When asked why he specified death as the penalty for
most offenses, he replied that small offenses deserved death and he knew
of no severer penalty for great ones. The fourth-century orator Demades
said that Draco wrote his laws in blood instead of ink.

After just 25 years, Draco’s law code was drastically revised by Solon,
elected chief magistrate of Athens in 594. Solon was a poet as well as a
politician, and he did not like killing people. He could have made himself
a tyrant, but, as he wrote, “Tyranny is a very pretty position. The trouble
is that there’s no way out of it.” Solon served as archon, the highest of
three magisterial positions that had replaced the Athenian king, while
simultaneously he kept the idea of tyrant at bay. The other two positions
were basileus, who served as a religious leader and judge in religious
cases, and pole march, who served as a judge in all cases involving
noncitizens and as commander-in-chief of the army. The archon was
supreme judge in all civil cases and defender of the property rights of
citizens.?* All three magistrates were elected annually. The selections were
controlled by the Council of the Areopagus, or elders, in whose hands
all governing power ultimately rested.

Solon laid the foundations of Athenian democracy. Under his reforms,
citizens were to meet in the ekklesia, or general assembly, and henceforth
participate in the election of the magistrates. All citizens were eligible to
sit in a new popular court, the beliaea, which gradually took over all the
judicial functions of the city. The Council of the Areopagus was deprived
of its deliberative function and ceased to participate directly in both
administration and legislation. It assumed the new role of protector of the
constitution, with supervisory powers over the magistrates and censorial
authority over citizens.

In the middle of the sixth century Attica was divided between those
who lived along the coast, land that might be generating new wealth in
the form of olive oil, for example, and the great outback. The interior
was rich enough, but it was geographically and culturally far from the
center of commerce. Its leader was Pisistratus, a blue blood who under-
stood economic development and who parlayed produce from the plain
of Marathon and silver deposits from Attica’s southeast corner into what
can only be called a golden age of tyranny. From his consolidation of
power in 546 until his death in 527 Pisistratus did more to encourage
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Athenians toward national unity, local pride, and individual dignity than
any previous leader. He directed attention to the city of Athens as the
population center of Attica, and there he built public works, temples,
fountain houses, and drains. Most important of all, he fostered the cult
of the goddess Athena, patroness of Athens and of Pisistratus himself. He
created national festivals and games, the Panathenaea, at which prizes
were jars of Attic olive oil, and the Dionysia, where began one of Athens’s
greatest creations, the drama.®

Pisistratus lent money to poor farmers and established a panel of
itinerant judges to settle local disputes, previously in the hands of the
local aristocrat. It is a paradox that an autocrat, a tyrant, could in fact
promote individual freedom and dignity as much as Pisistratus did. Solon
had opened government to new men but had done nothing to diminish
the power of the aristocrat at the local level beyond robbing him of
legalized mastery over the poor around him. Now the aristocrat had either
died in the last battle against Pisistratus, or thought it prudent to go into
exile. Even if the aristocrat stayed, he knew he had to acknowledge the
existence of someone more powerful than himself. The average citizen
either lost his master or realized that the masters who were left did not
matter as much as before. Such a realization was the first step toward
being one’s own master and toward citizenship in Plato’s Republic as well
as St. Augustine’s City of God.

Following the defeat of the Persians at the great sea battle of Salamis
in 480, the Greeks for a time achieved a high degree of unity.3® The unity
was based on two factors directly related to organization theory:

1. The Greeks learned that what they called barbarians, i.e., those
who spoke a language other than Greek, were militarily inferior
to Greek hoplites. The hoplite phalanx, later to be fully exploited
by Alexander the Great, proved at Marathon that it could win
against cavalry, archery, and any infantry formation thrown against
it, however armed or brigaded. Hoplites formed a line eight men
deep — helmeted, corsleted, and greaved — presenting a solid
front of round shields. The shields were damped on to the left
arm of the hoplites by two grips while each hoplite thrust his spear
forward. The phalanx won by cooperative weight and cohesion,
victory lying with men who kept their order, did not break, and
advanced in practiced unison.

2. Revised Athenian political institutions had created a population
that fought willingly as free men, “fearing the laws more than
Xerxes,” as Demartus, king of Sparta, put it. A new political
confidence inspired the Athenians as the old aristocratic control
waned in an increasingly powerful assembly. Aristotle illustrates
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the matter in his discussion of the curious institution of ostracism,
first used by the Athenians in the decade after Marathon.?” Ostra-
cism was Cleisthenes’ idea. The assembly could decide every year
to send one of the city’s political figures into temporary ten-year
exile without loss of property. The explicit reason for the first three
ostracisms was suspicion of treachery in connection with the Per-
sian invasion. Aristotle shrewdly observed that the courage to
exercise such power is as significant as the occasion to exercise
it. Appeasement was understood to be treason in unified Athens.

Mainland unity led to the Confederacy of Delos and hence to the
Athenian Empire. The victory at Salamis taught the Athenians that suprem-
acy at sea was the key to Greek security. Over 200 cities thereafter joined
a sea-defense league. Some contributed ships, others money to build
ships. The money was collected by ten hellenotamiae or “treasurers of
the Greeks,” who were all citizens of Athens. The money was paid into
the treasury at Delos, where the council of the confederacy met to decide
general policy. Each member state had one representative on the council,
regardless of size, but Athens, by virtue of her wealth, influenced the
votes of the smaller cities and dominated the confederacy. What began
as a naval union developed into an empire. Gradually the other city-
states were absorbed, leaving only the ship-contributing cities of Lesbos,
Chios, and Samos with any real autonomy In 454 the treasury of the
confederacy was transferred to Athens, and Athenian overlordship
became an accepted fact. The very idea of empire was anathema to the
spirit of the Greeks, however, and within 50 years the Athenian Empire
had ceased to be.

It was in the rejection of empire that Athens achieved her greatest
glory. The period corresponded roughly with the life span of a single
politician, the great orator Pericles (495-429). Plato lived in the generation
immediately following Pericles and spent much of his intellectual energy
contesting the influence of this charismatic figure and the administrative
forms democracy took under his leadership of the assembly in the years
443—429. Pericles was elected general every year during this 15-year period,
and Plutarch described him as “Athens’ unchallenged leader” (Aristotle
1946, Book VI). We must rely on Aristotle (384-322) for a description of
Greek public administration during the Periclean age.®®

The constitution of Athens divided the most important public offices
into two levels. In the top level were:

The magistrates, who were concerned with general control of the
whole range of public life and responsible for convening and
introducing matters to the assembly
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The generals, who were charged with the defense of the city,
including superintendence of the city gates and walls and the
inspection and drill of citizens®

The financial officers, known variously as auditors, accountants,
examiners, and advocates of the fisc, who received and
audited the accounts of other officers

At the second level of public office, described by Aristotle as “absolutely
indispensable,” were:

The agoranomos, who was charged with the care of the market
place as well as the supervision of contracts and the mainte-
nance of public order

The astynomos, or city manager, who was responsible for oversight
of both public and private property in the center of the city
plus the maintenance and care of buildings and roads

The agronornoi, who were to protect the forests, superintend the
city-state’s boundaries, and prevent boundary disputes

The receivers of accounts, or treasurers, who received and held
public revenues and disbursed moneys to the several depart-
ments of government

The public recorders, who were concerned with the registration
of private contracts and court decisions and the issuance of
indictments

The executors of sentences, the officials who served court decisions
on citizens, took custody of prisoners, and recovered debts

These magistrates constituted the executive management department
of the city-state.*! At issue throughout the last half of the fifth century was
whether these and other officers of the state should be elected or chosen
by lot. Selection was usually by lot on the theory that the gods were more
likely to make a wise selection than citizens. Great store was placed in
the fact that the Greek magistrate was not a specialist, and that rotation
in office every year ensured responsiveness to citizen concerns. It gradually
became customary, however, for certain offices with responsibilities of a
high order to be elected. These were treasurer of the military chest,
disburser of the theatrical dole, curator of fountains, and the strategoi, or
military commanders. Citizens chosen for diplomatic missions were also
elected for the obvious reason that personality was an important factor
in the mission’s success.

There was a special class of officers who served the cult of civic deities.
They went by various titles in different city-states, e.g., priest, superinten-
dent of sacrifice, guardian of the shrine, and steward of religious property.
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Where it was the custom to conduct public sacrifice on the city’s common
hearth, the duty was assigned to an archon or, where a king remained,
to the king as his chief remaining function under a mixed constitution.

As Plato was to lament, the system had serious flaws.#> One was that
the magistrate’s activities were subject to microscopic review at all times.
It began with inquiry about his character and reputation at the time of
his selection. At the examination, the clokimasia, he had to produce
witnesses to attest to his character as well as present documents proving
his adequate military service, payment of taxes, family conduct, and
fulfillment of religious obligations. Any citizen could show cause before
the court why the magistrate-elect should not be confirmed in his office.
Upon relinquishing office, the magistrate’s conduct while in office and
his accounts were subject to careful scrutiny by a special board whose
report had to go to the courts either for specific charges to be laid or for
discharge to be approved. Even if the magistrate were given a clean bill
by the board, it was still possible for a citizen to bring charges in the
assembly and show why the discharge should not be granted. Given this
continuous system of public inquest, it is hardly surprising that Plato
characterized Greek public administration as unenterprizing.*

Plato had other criticisms such as the payment of magistrates, who he
thought should serve gratis as an act of civic obligation, and especially
the payment of citizen-judges in the beliaea. He reserved his most stinging
commentary on Athenian democracy for the expert speechwriters and
orators — sophists he called them — who were able to sway untutored
judges and make justice a sometime thing. Plato was scandalized by the
fact that slaves could be forced to give evidence before Athenian courts
under torture. Such assessments drove him to write his two masterworks
on political science, the Republic and the Laws.

Plato’s Great Works on Organization Theory and
Administrative Practice

Not only Plato, but also other writers such as Aristotle, Thucydides, and
Xenophon, advanced a science of politics based on Greek organization
theory and administrative practice. Plato alone set out to do nothing less
than design an ideal society that would assure the good life for all its
citizens. The Republic and the Laws are successive versions of his utopia.

The Republic was composed when Plato was about 40, the Laws in
the last 13 years of his life. He had not finished revising and editing the
Laws when he died at age 81. So we have his views on statecraft at two
very different stages of his life. The Republic was much influenced by the
Spartan system. Leadership was to rest in the hands of philosopher-kings,
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citizenship was to be divided into classes resting securely on the inherent
abilities of the individual, and children were to be educated, perhaps
indoctrinated is a better word, so as to develop effectively within the
sphere to which they had been called. In the Laws, the realities of life
overtook Plato, and his ideal state was then closer to earth. His philoso-
pher-kings, originally conceived in the plural, were changed into a phi-
losopher-king in the singular. Plato was deeply affected by the failure of
his personal missions to Syracuse to persuade the tyrant Dionysius to
adopt the principles of the Republic. His new scheme attempted to
combine the virtues of monarchy and democracy in a mixed polity.#

The Republic

The Republic comes down to us with a double title: “The State” or, in
Latin, republica, whence the name by which it is generally known, and
“Or Concerning Justice.” While it is obviously a treatise on political science
and jurisprudence, it is considerably more than that. It is an attempt at a
complete philosophy of man. It is concerned with man in action, and it
is therefore occupied with the problems of moral and political life. But
man as a whole cannot be understood apart from his thinking, says Plato,
so the Republic is also a philosophy of man in thought and of the laws
of his thinking. The Republic forms a single and organic whole.*> The
question, which Plato set himself to answer, was simply this: what is a
good man, and how is a good man made? Such a question might belong
only to moral philosophy, but to the Greek, a good man must be the
citizen of a state. Upon the first question, therefore, a second naturally
followed: what is a good state, and how is a good state made? Moral
philosophy thus ascended into political science. The quest does not end
there, however. To a follower of Socrates, it was plain that a good man
must be possessed of knowledge. A third question therefore arose: what
is the ultimate knowledge of which a good man must be possessed in
order to be good? That is for metaphysics to answer. When metaphysics
has given its answer, yet a fourth question emerges: by what methods
will the good state lead its citizens toward the ultimate knowledge, which
is the condition of virtue? To answer this question, a theory of education
is necessary. Plato thought that if his scheme of education were to work
satisfactorily, a reconstruction of social life must also be attempted, and
a new economics must reinforce the pedagogy.

The Republic is written in the imperative mood, not to analyze but to
warn and counsel. It is in many respects a polemic directed against current
teachers and the practices of contemporary politics. The teachers against
whom it is directed are the younger generation of sophists, of the type
Plato had already portrayed in the Gorgias. They and not Socrates, in
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Plato’s view, were the true corrupters of the youth of Athens by the
lectures they gave and the training in politics they professed to give. They
had preached a new ethics, or “justice,” of self-satisfaction. They had
revolutionized politics by making the authority of the state a means to
the self-satisfaction of its rulers.

Plato made a strong case against democracy in the Republic. Interest-
ingly enough, the origins of Plato’s disenchantment with democracy went
back to the funeral orations of Pericles, who died the same year Plato
was born in 429. By the time of Athens’ prolonged war against Sparta in
the middle of the fifth century (the Peloponnesian War), democratic
institutions had been nearly perfected. An assembly of the people delib-
erated, with all Athenians who were citizens participating. The selected
leader who ruled over and governed the assembly was first among equals.
His position was not a permanent leasehold but a temporary obligation
and honor. All citizens could speak freely in the assembly as part of the
law-making process.?’

Pericles used the occasion of the burial of Athenian war dead to offer
paeans to Athenian democracy. Later democrats embraced his efforts as
the most splendid examples of epideictic oratory on record.® In ancient
democracy, words reigned supreme, particularly those spoken before one’s
fellow citizens. Classics scholar Nicole Loraux goes so far as to say that
Athenian democracy was “invented” through rhetoric, particularly the
funeral oration, a practice peculiar to Athens. “In and through the funeral
oration,” she writes, “democracy becomes a name to describe a model
city” (Loraux 1986, 202).

Pericles used the solemn ritual of burying the war dead in the struggle
against Sparta to do more than honor those who “shall not have died in
vain,” in the words of Abraham Lincoln’s Gettysburg Address. He used
his orations to define and refine Athenian democracy and to explain why
sacrifice in her name was a noble and worthy thing. Pericles emphasized
the uniqueness of Athens, not just its constitution and laws, but also the
qualities of mind and the habits of thought that defined what it meant to
be an Athenian. Unlike the Spartans, the Athenians were not forced by
painful discipline to conform. Rather, they were self-conscious citizens
and patriots who chose the city over their own lives. One can imagine
mothers and fathers gathered to bury their beloved sons hearing Pericles
proclaim (Thucydides 1980, 143):

Our constitution is called a democracy because power is in the
hands not of a minority but of the whole people. When it is a
question of settling private disputes, everyone is equal before
the law; when it is a question of putting one person before
another in positions of public responsibility, what counts is not
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membership of a particular class, but the actual ability which
the man possesses.

These democratic sentiments ran counter to the traditional Greek
outlook, which from Homer onward had divided men into high and low,
good and bad, worthy and unworthy. Tradition held that it is through the
acceptance of such distinctions, the recognition that all men are not equal,
that peace and harmony in the community are to be maintained. The
conventions had weakened during the last decades of the fifth century,
and Plato wanted to restore them. To this extent, his political thinking
can be called reactionary, but in a more profound sense it was revolu-
tionary. Although of high birth and of a wealthy family himself, Plato
rejected birth or property as grounds for discrimination. He followed
Socrates in seeking a new basis for political power in the inner character
and mentality of men themselves. Socrates had held that true wisdom,
the right use of reason, was the hallmark of quality among human beings,
not possessions or noble blood or the pretended knowledge of those
usually regarded as wise. Plato carried this view further by molding it into
a coherent picture of human society based not on tradition or convention,
but on nature and reality as a whole.

Several strands of thought were interwoven in the formation of the
patterns of human society as Plato saw it. One was the idea of differences
in natural aptitude, easily recognizable because many skills were obviously
handed down from father to son. In the Republic, natural aptitude is the
foundation for the division of labor and the creation of a professional
army from those innately fit for soldiering. The distinction between phi-
losophers, men of true wisdom, and the rest of the community is justified
by their inborn aptitude for reason and thought.

A second feature of Plato’s approach to social patterns and organization
theory is his view of individual psychology. He says the psyche is made
up of three elements: appetite, spirit, and reason. Men fall into natural
divisions according to the predominance of one or the other of these
elements in their makeup.®

The most important feature of all, however, is the relation that Plato
sees between human groupings and their metaphysical thought. Just as
there is a great gulf between the forms known to the mind and the
appearances perceived by the senses, between the dark cave of illusion
where we live and the bright realm of knowledge to which a few may
escape, there is a deep division between “those who can appreciate the
eternally immutable and those who lose their way amidst multiplicity and
change” (Plato 1958, 484b).

With an innate fitness for the task of knowing, guided by the reasoning
element within him, and lifted above ordinary humanity by his vision of
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the highest truth, Plato’s wise man is thus by nature distinct from all
others. He is made of gold. Lesser men are made of silver, and still lesser
ones of iron and brass. Thus the ideal state is divided into three classes:
the ruler, the fighters, and the working population, e.g., farmers, mer-
chants, craftsmen, and laborers. Each of these has its appointed function,
and each concentrates entirely upon the discharge of its functions. Gov-
ernment, defense, and sustenance — the three necessary functions of the
state — are made into professions and assigned to professional classes.
It is only with the governing and fighting classes that Plato is really
concerned. He shares the biases against labor and business that seems to
be characteristic of aristocrats in all ages. The regulation of the economic
order in the Republic illustrates the contempt of the nobleman for the
prosaic existence of those who must work for a living. They are only
interested in appetite, the desire to fulfill material wants.

The rulers (called guardians) and fighters (called auxiliaries) must be
trained for their work by every means available to the state.>® The social
system surrounding these privileged classes must also include material as
well as spiritual things. Plato suggests a system of communism so ordered
that it will set the time and the minds of the guardians and auxiliaries
free from material cares. He deprives both the administration and the
army of private property, thus consecrating them to their public duties.

One of the two points at which the Republic is most suggestive for
modern public administration is in the threefold class division that distin-
guishes the functions of ruling and administering the state from all other
crafts. The main difference between the philosopher-rulers and the pro-
ducers in the Republic is that between political wisdom and technical
knowledge. Only the philosophers have insight into human problems,
and that insight is more than specialized learning. The craftsman, by
contrast, including perhaps the quantitative analyst, the statistician, the
computer information specialist, and the media relations expert in our
own day, may have no comprehensive understanding of the purpose of
the state or its administrative agencies. He has limited knowledge of a
technical nature. Technical, procedural, and instrumental knowledge is
advisory knowledge, says Plato, and not policy-making knowledge (Eben-
stein 1969, 7-9).

The other point of direct applicability to modern public administration,
indeed to all political life in the United States, is Plato’s excoriation of
rhetoricians. His political argument against democracy is stark and simple.
It deteriorates into license as people do whatever they want whenever
something much lower in Plato’s ranking of human possibilities than “the
spirit” moves them. All sorts of unchecked dispositions are given free rein,
and they are encouraged by those who manipulate through rhetorical
speech. They take over the souls of the young, at whatever chronological
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age the young reside. Ideologues confuse the simple-minded and call
forth the basest motives and fears of their fellow citizens. Of the rhetori-
cians — he would have included the political advertising consultants and
campaign managers of our day — Plato said (Plato 1958, Book VI, 493):

Once they have emptied and purged [the good] from the soul
of the man whom they are seizing,... they proceed to return
insolence, anarchy, wastefulness, and shamelessness from exile,
in a blaze of light, crowned and accompanied by a numerous
chorus, extolling and flattering them by calling insolence good
education; anarchy, freedom; wastefulness, magnificence; and
shamelessness, courage.

Plato sharply divides rhetoric from dialectic and opinion from knowl-
edge. The high-minded search for truth looks nothing like the forensic
feats of Thrasymachus in the Athenian assembly.’! Plato’s dialectic of
knowledge is set up in opposition to a democratic rhetoric of persuasion.
He calls sophists, who plied rhetoric professionally, panderers. In the
Platonic dialogue that bears the name of the rhetorician Gorgias, Socrates
maneuvers Gorgias into declaiming that speech making is not concerned
with helping the “sick” — the vast multitude to whom Plato’s physician
would bring philosophic and political health — learn how to live in order
to be well. Rather, it involves only freedom for oneself, the power of
ruling by convincing others to concur in one’s argument. Gorgias is trapped
by Socrates into admitting that oratory is not about right or wrong but
mere persuasion, a “spurious counterfeit of a branch of the art of gov-
ernment” — the branch known as democracy (Plato 1971, 44).

In Plato’s scheme of things, democracy contains no authentic or mean-
ingful speech, only the babble of the ignorant. The ignorant are stuck in
mere opinion and frequently give in to base instinct. Hope lies with what
Plato called “the more decent few” who can master desire. The more
decent few — the guardians — must forbid speeches about the gods and
expunge all tall tales of ancient heroes, for poetry inflames the many.
Plato found Homer, Hesiod, and other masters of Greek literature oppro-
brious and corrupting. Toward the end of the Republic he presents the
conclusion that “all poetry, from Homer onwards, consists in representing
a semblance of its subject, whatever it may be, including any kind of
human excellence, with no grasp of reality.” In fact, the artist is assigned
a place below the shoemaker or smith, because these craftsmen have at
least a limited direct knowledge of reality, whereas the artist “knows
nothing worth mentioning about the subjects he represents.” Art, therefore,
“is a form of play, not to be taken seriously.” Because the poet, by
appealing to sentiment rather than reason, “sets up a vicious form of
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government” in the individual soul, “we shall be justified in not admitting
him into a well-ordered commonwealth” (Plato 1958, 602).52

The ruler must occasionally lie for the benefit of the city. Plato often
compares rulers to doctors, and the ruled to patients, and he says that
“for a private person to mislead the rulers we shall declare to be a worse
offense than for a patient to mislead his doctor.” He attacks such crimes
as “fatal” and “subversive” in a state. Though the ruled are under no
circumstances permitted to deviate from the truth, particularly in their
relations with the rulers, the latter may lie “in the way of a medicine.”
Just as a medicine may be handled only by a doctor, “if anyone, then, is
to practice deception, whether on the country’s enemies or on its citizens,
it must be the Rulers of the commonwealth, acting for its benefit; no one
else may meddle with this privilege” (Plato 1958, Book III, 408).53

The achievement of a just state, a perfect antidemocracy, requires
the creation of such a powerful, all-encompassing bond between indi-
viduals and the state that all social and political conflict disappears,
discord melts away, and the state comes to resemble a single person, a
fused, organic entity.

Private marriage, family life, and child rearing, at least for the guardian
class, must be put away. The guardians must have no competing loyalties
other than their wise devotion to, and rule over, the city. A systematic
meritocracy must prevail in which children are organized and characterized
as raw material to be turned to the good of the unified city. A child from
the lower orders of society, those stuck in the mire of ignorance, may
perchance show discernible sparks of future wisdom. If so, that child must
be removed from his or her parents, “without the smallest pity,” and
trained to be one of the brightest and best. Plato’s explicit purpose with
this social engineering is to prevent the emergence of hereditary oligarchies
and to ensure the continuation of rule by a natural elite. A system of
eugenics is devised among his guardians to match up males and females
with the most likely mates to produce vigorous, healthy offspring. Imme-
diately after birth, a baby is removed from the biological mother and sent
to a central nursery, where its rearing is entrusted to experts.>*

In the Republic we find the prototypical antidemocratic fear, that things
will easily fall apart if a city is anything but organically united. Scattered
throughout the treatise are words that evoke a sense of chaos and
disintegration: “asunder,” “destroy,” “dissolves,” “overwhelms,” “splits,”
“evil.” Other terms are designed to prevent the anarchy that democracy
leads to: “dominate,” “censor,” “expunge,” “conform,” “bind,” “make one.”
For Plato every conflict is a potential cataclysm. Every discussion in which
differences are stated is a threat portending disintegration. Every sally is
an embryonic struggle unto death. Every distinction is a possible blemish
on the canvas of harmonious and unsullied order.>
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Plato seeks “a rest from trouble.” In perhaps the most famous passage
of the Republic, he says that unless either philosophers become kings or
kings become philosophers, trouble will continue (Plato 1958, Book V,
sec. 493):

Until philosophers are kings, or the kings and princes of this
world have the spirit and power of philosophy, and political
greatness and wisdom meet in one, and those commoner
natures who pursue either to the exclusion of the other are
compelled to stand aside, cities will never have rest from their

evils, — no, nor the human race, as I believe, and then only
will this our state have a possibility of life and behold the light
of day.

The harmony that results from joining politics with philosophy pro-
duces a unique kind of pleasure for him or her who does the joining.
The knowledge of the real that wisdom embraces is finally an aesthetic
experience that is infinitely more rewarding than power. Beauty is stronger
than power, and they who attain it will never make trouble again.>

The Laws

The Laws is not only the longest of Plato’s writings, but it also contains
his latest and most mature thought on the subjects that he held most dear
to his heart all his life — ethics, education, and jurisprudence. The purpose
of the Laws is severely practical and does not appeal to readers who care
more for metaphysics and science than for morals and politics. More than
any other work of Plato, the Laws stands in direct relationship to the
political life of the age in which it was composed. It is meant to satisfy
a pressing felt need.

In the last 20 years of Plato’s life it was becoming increasingly obvious
that the old city-states that had been the centers of Hellenic spiritual life
had had their day. Athens herself had become a second-rate power. Sparta
had been crushed by the brilliant successes of Epaminondas, who estab-
lished Thebes as the predominant power in Greece for a generation.>’
Meanwhile the very existence of Hellenic civilization continued to be
threatened by the encroachment of Persia in the east and Carthage in the
west. We know now that the historical solution to the problem was to be
provided by the rise of the Macedonian monarchy and the achievements
of kings Philip and Alexander. But the work of Philip was only beginning
in Plato’s last years.

The occasion of the Laws was the founding of new Greek cities in the
Mediterranean basin and the refounding of old ones. Epaminondas, for
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example, built Megalopolis as the new center for Arcadia and restored
Messene. According to Greek tradition, the first thing to be done in such
a situation was to provide the new or revised community with a complete
constitution and fundamental law. The accepted practice was to summon
experts in politics as advisers in the task. In the fifth century, Pericles had
employed Protagoras in this way, to give advice on the laws to be made
for Thurii, for example. In the fourth century, Plato’s Academy was
constantly being asked for consultants to do the same sort of work.>® The
Academy was recognized as the society of experts in jurisprudence. Hence
it was desirable that men anticipating being called upon to legislate should
be provided with an example of the way in which the work should be
done. The Laws is Plato’s example.

The marks of old age are written obvious throughout the Zaws. Like
Prospero in The Tempest, the last of Shakespeare’s plays, Plato has come
to feel that the men who play their part in the “unsubstantial pageant” of
life are such stuff as dreams are made of. Plato says that “man in his
fashion is a sort of plaything of God, and this, in truth, is the best of him”
(Plato 1960, 803¢) He has come to feel that God is everything and that
man is very little. There is forgetfulness in the Laws, and there is less
artistic power than in the rest of Plato’s work. He virtually abandons the
dialogue and makes the Laws a monologue by an Athenian stranger in
the presence of two patient and generally polite listeners: a Cretan and
a Spartan. In reading the Laws, one has to remember that Plato believed
discourse should wander with the argument.®

The first two books of the Laws deal with song and dance and wine
and their place in education. Plato writes with great psychological insight
about the moral influence of music on character and the victory over self
that is involved in the proper use of wine. He rejects the Spartan view
that wine should be avoided. The seductions of pleasure must be faced
in the convivial use of wine, says Plato, just as the Spartans taught valor
by exposing the young to pain and peril. The better half of valor is mastery
over one’s desires, and the true way to master temptation is to stand up
to it, not to make its occurrence artificially impossible.

The third book treats the historical development of states. Plato recon-
structs prehistory, having man move from the nomad to the agricultural
state, and from the life of the family group to that of the city. He has a
vivid sense of the enormous lapses of time and the numerous changes
that must have gone to the making of society before historical records
began. Alone among the Greeks, he has a genuine sense of how recent
the historical period of human life is. For the theory of politics, Book III
enunciates the principle of the division of sovereign power. Sovereignty
must combine the “popular” element with “something of personal author-
ity,” and it must unite “monarchy” and “freedom.” There must be a seat
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of authority somewhere, wrote Plato, but authority must not degenerate
into regimentation. The individual must be free, but his or her freedom
must not be anarchical (Plato 1960, 694a—701d)).

Book IV is the prolegomena of politics. The first lesson in practical
constitution making is to be well informed about the topography, climate,
and economic resources of the state for which we are to legislate, as well
as the character of its inhabitants. Plato wants his territory to be varied,
containing arable land, pastures, and woodland, but the land should not
be extremely fertile. If it is too fertile, production for the foreign market
would be encouraged. The city should be some miles from the sea, though
there should be a place in its territory that would make a good harbor.
The city-state must be self-supporting and independent of imports. It
should not have easy access to the sea, the great highway of commerce.
The spirit of the community must not be commercialized. This is the first
principle of a good constitution.®

The next four books are concerned with the construction of a consti-
tution, including a system of education and social relations to be based
on law and to come next in order of excellence to that outlined in the
Republic. Book V establishes the first rule of the constitution, that of self-
reverence. The soul is more than the body, and the body is more that its
possessions. A man must prize his soul more than his body and his body
more than his goods. The second rule is that we cannot expect men
regularly to choose the noble life unless they are persuaded that it is also
the most pleasant. Plato contends that even by the rules of hedonic
calculus, if one only states the rules correctly and works the sum right,
the morally best life will be found to be also the most pleasant (Plato
1960, 732e-734e).

Book V argues that the size of the community, the number of house-
holds, must be kept permanent. If the population grows beyond the
number the territory can support, it will begin to expand at the cost of
wrong to its neighbors. If the population falls below a certain number, it
will not be adequate for its own defense. The actual number of households
will depend on the size of the territory, but Plato imagines it fixed at
5,040, a number divisible by all integers up to 10. The number is practical,
says Plato, because it facilitates the division of inhabitants into adminis-
trative groups.®!

Once the idea of administration is thus introduced in Book V, Plato
then devotes Book VI to the appointment of various magistrates and
administrative boards. The most important magistracy is that of the guard-
ians of the constitution, a body of 37 men of approved character and
intelligence who must be at least 50 years old at the time of appointment
and who must retire at the age of 70. Their functions are to watch over
the interests of the laws in general and in particular to take charge of the
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register of properties and penalize any citizen guilty of fraudulent con-
cealment of income. They also preside at the trial of grave offenses. They
are elected by votes given in writing and signed with the voter’s name.
The election has several stages by which 300 names are first selected and
finally reduced to 37, three for each tribe, with an odd man to prevent
an equal division of income.

The most important administrative board is the board of education,
followed closely in prestige by the board of family life. The latter assures
that marriage is regarded as a solemn duty to society. It is the duty of
married couples, for example, to present the city with worthy offspring.
There is a third board, the board of ladies, charged with supervising the
behavior of married couples and advising them about conception. The
board will have general control over married people for ten years after
marriage, and it will treat its responsibilities from both a eugenic and
moral point of view. If a marriage remains childless after ten years, the
board of ladies will arrange for dissolution on equitable terms. It will also
act as conciliator in conjugal disputes.®?

The seventh book of the Laws contains Plato’s most important and
detailed scheme for universal education. The level of educational demands
has risen from the Republic. The task of education must begin before a
child is born. An expectant mother must take whatever exercise is required
in the interest of her unborn child (Plato 1960, 789d). A baby should be
sung to in order to keep it from being frightened. It is a bad moral
beginning for the child to be allowed to become fitful or passionate.
Children should be left to invent their own games, but from the age of
three they should be brought together daily in the various temples to play
under the supervision of women appointed by the board of ladies. These
women will have the opportunity to see if the nurses are bringing up
their charges in the way the state expects (Plato 1960, 793d-794¢). At the
age of six, lessons will begin in earnest, and with them the segregation
of girls from boys. Both genders, however, are to be taught to ride and
use the bow, sling, and dart. Care should be taken to train the children
to be ambidextrous. It is of great practical importance, says Plato, to have
two right hands.

Then Plato launches into a long discussion of the importance of music
in one’s education. It produces both mood and character, he says, and
each type of musical form permitted in the state must be consecrated “as
to the culture of a god.” It is one of the most important functions of the
board of education to see that “wailing” is not permitted and that blas-
phemy in music is punished. Musicians must feel that their work is prayer.

For the first time in Western education, Plato conceives of secondary
schools with proper buildings and grounds. The teachers in these schools
will have to receive salaries, and therefore they must be foreigners. The
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minister of education must be especially careful to select sound prose
works for reading on morals and law The main curriculum was to be
made up of what Plato termed “the three branches of knowledge,” i.e.,
arithmetic, geometry, and astronomy. We must remember that until Plato’s
dialogues and Aristotle’s treatises were written, most of the prose literature
in the fourth century consisted of scientific discourses by the Ionians,
particularly technical writing on medicine.

Book VIII provides for the culture of the state. Every month of the
year and every day of the month is given its appropriate worship. The
object of Book VIII is to place the whole of daily life in the community
under a religious sanction. There will be gymnastic and musical contests
as part of the state’s regular worship. Plato lays down regulations for
monthly exercises of the citizen militia as well as for special festivals. The
militia training will include strength and endurance contests with “real
military value.” Mimic warfare must reflect actual warfare as closely as
possible, with the spice of real danger about it. Girls and women must
share in the drills, “so far as their physique permits” (Plato 1960, 829-835d).

Books IX through XII are the heart of the Laws and represent the finest
writing in the Platonic corpus. The ninth book contains the criminal code
of the ideal constitution; the tenth is “the book of the law of religion,” in
which Plato discusses the principles of true religious belief and fixes the
penalties for the crime of heresy; the eleventh deals with legislation for
the security of private property and trade; and the twelfth returns to public
and civil law in ways reminiscent of the idealism of the Republic.

The crimes in the criminal code of Book IX, in descending order of
their gravity, are sacrilege, treason, and patricide. Plato says that perpe-
trators of these capital crimes must die. The laying down of a capital
sentence must not penalize the criminal’s innocent family by the confis-
cation of its property, however, and the family’s honor must not be tainted
by the criminal’s offense. The code distinguishes violation of rights from
the causation of damage, and in the case of the former, it distinguishes
between violence and craft. Plato lists regulations and penalties for the
cases of homicide, suicide, maiming, wounding with intent to kill, and
minor assaults. The penalties depend both on the main distinctions laid
down for each case and the status of the parties, whether citizen, alien,
or slave.%

In Book X we see the theology of Platonism. Without it, the theology
of the early Christian church would be unintelligible, the neo-Platonist
creedal statements of early Christianity would be the curious professions
of a mystery religion, and the administrative practices of the medieval
papacy might be understood only as the baptized procedures of the Roman
imperium.® Plato was at once the creator of natural theology and the first
thinker to propose that false theological belief should be treated as a crime
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against the state and repressed by the civil magistrate.® Plato was convinced
that there are certain truths about God that can be strictly demonstrated,
and that the denial of these truths leads to bad living. The three heresies
Plato regards as morally pernicious are, in ascending order of their moral
turpitude: (a) atheism, the belief that there are no gods at all, (b) Epicu-
reanism, the doctrine that God is indifferent to human conduct, and (¢)
worst of all, the doctrine that an impenitent offender can escape God’s
judgment by gifts and offerings. It is morally less harmful to believe that
there is no God than to believe in a careless God, and it is better to believe
in a careless God than a venal one. Against these three heresies, Plato
holds that he can prove the existence of God, the reality of the providential
and moral government of the world and man, and the impossibility of
bribing the divine justice. In pursuing his proofs, Plato attains a height of
argument not far removed from the greatest of the Hebrew prophets.®

Book XI establishes regulations to prevent dishonesty in buying and
selling, as well as procedures for writing and executing wills, caring for
orphans, disinheriting a son, and enforcing the proper supervision of the
insane and mentally deficient. Rules are laid down about the admission
of evidence in courts of law and the penalties for perjury. Litigiousness,
a common Athenian failing, should be checked by penalizing the vexatious
prosecutor. If his motive was gain, the penalty should be death.” What
the Romans called the commercial law of the first part of Book XI had a
considerable influence on the development of Roman commercial law.

With the 12th and final book of the Laws, we return to the sphere of
public law and the law of the constitution. Embezzlement of public funds,
an offense regularly charged against every Attic politician by his enemies,
is unpardonable in Book XII, and a citizen guilty of this crime must be
punished by death, regardless of the magnitude of defalcation (Plato 1960,
942a). To ensure that magistrates do their duty, Plato adopts the ancient
Attic practice of requiring every public administrator at the end of his
term of office to submit to an audit, giving special care to the appointment
of the board charged with conducting the audit.

Plato concludes that it is not enough to have made a good constitution
for the virtuous society. There is a need for constant vigilance to preserve
governmental institutions from degeneration. This vigilance will be exer-
cised by the “nocturnal council,” so called from the stipulation that its
daily sessions are to be held before daybreak. Officially called the com-
mittee of public safety, these 20 to 30 men are the brain of the constitu-
tional system.® To discharge its functions, the council must have a
thorough understanding of the end to which all social life is directed. Its
members will require much more in the way of education than anyone
else in the community. To understand what goodness really is, they must
be able to see “the one in the many” and to appreciate and realize the
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great truth of the unity of all virtues.” They must have genuine knowledge
of God and the ways of God.

Finally, the men who are the intellect of the state must thoroughly
understand the natural theology laid down in Book X. Scientific astronomy,
with its doctrine of the regularity and order of celestial motions, is the
chief foundation of the whole Platonic apologia for ethical theism. A
complete knowledge of astronomy is indispensable for any member of
the nocturnal council. When astronomical knowledge is combined with
insight into the true nature of the soul as the one source of movement,
it leads directly to piety, and then the guardian grasps the principle of
the causal priority of soul in the scheme of things. This mention of the
guardian brings us back full circle to the Republic.”

As a younger man, Plato had believed in the free rule of a personal
intelligence duly trained for its work. He had hoped to train such intelli-
gence himself along the lines propounded in the Republic and pursued
in the practical curriculum of the Academy. At Syracuse he had seemed
to find his opportunity. He could show the value of philosophy by turning
a young tyrant into a philosopher-king and pointing the way for the
salvation of Greece. He failed. Casting about for another way, he con-
cluded that if he could not train a philosophic ruler who could rule without
law, then he would make law itself philosophic. He would still be turning
philosophy to practical account, which was always the thought dearest
to his heart. Thus the law/state, combined with a mixed constitution, came
to be the dominant political idea of Plato’s later years. In the end, he
returned to the traditional Greek idea of the rule of law, an idea against
which he had forcefully rebelled most of his life. In the most splendid
irony of classical antiquity, its most brilliant mind finally had to give up
the project of substituting mind itself for the laws it makes. Man is indeed
the plaything of the gods.

The Soul in Greek Political Theory

Greek political theory is distinctive in its focus on the soul. All the major
Greek thinkers, led by Plato, held that one cannot reflect well upon
political institutions without first reflecting about human flourishing and
the psychological structures that facilitate or impede it.”! Their ideas about
virtue, education, and passion are integral to their political theory, since
they hold that a just city can only be achieved by emotionally balanced
and virtuous individuals. Institutions in turn also shape the souls of
individuals and their possibilities for flourishing.

Ideas about the soul and political theory have reentered modern
literature in a powerful way.”? Many organization theorists are fascinated
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by the fact that the Greek word for soul, psyche, also means butterfly.
The soul can take flight. In the Odyssey, Homer speaks of the soul “flitting
out like a dream and flying away.” Depth psychologists such as Sigmund
Freud (1995) and Carl Jung (1953) tell us, however, that the individual
soul can only flourish, and organizations can only flourish, when the soul
occasionally flies to the underworld to see where the deeper part of the
self resides. We do not like to do that. Jung writes: “The dread and
resistance which every natural human being experiences, when it comes
to delving too deeply into himself, is, at bottom, the fear of the journey
to Hades” (Jung 1953, 3306).

Yet Hades is where our collective past and our multiple selves still
live during much of the year until, with Persephone, we rise to the spring.
We are obliged to confront the shadows there and perhaps suffer the kind
of defeat that Plato suffered at Syracuse. The cost of refusing to go to
Hades or Syracuse can be severe. The idea of utopia may have to suffer
disillusionment before we can construct the laws that give us comfort in
the natural rhythms of life. Plato himself endured such disillusionment,
but then his butterfly flew to Olympus.

Notes

1. Greek words, as commonly translated in English, will occasionally be
referenced so that the reader might associate the other contexts in which
the same Greek idea has entered modern discourse. In Jungian psychology,
for example, “psyche” has its own particular meaning, i.e., the totality of
all psychological processes, both conscious and unconscious. Likewise the
Latin translation of soul or psyche, i.e., anima, has itself become a
metaphor in analytic psychology, meaning the inner feminine side of a
man or, with its masculine ending, animus, the inner masculine side of a
woman. Together, anima and animus become what Jung calls the soul-
image, or the representation in dreams and other products of the uncon-
scious, of the inner personality, usually contrasexual. The Hebrew version
of soul, psyche, and anima is nephesh, literally translated as “hot blood
coursing through one’s veins,” with the suggestion that understanding
historical activity, both by God and man, is the key to the meaning of life.

2. In current leadership writing, one finds such book titles as Leading with
Soul (Bolman and Deal 1995), Gods of Management (Handy 1995), and
Synchronicity: The Inner Path of Leadership (Jaworski and Flowers 1996).

3. One of the results of the Waldo Symposium held at the Maxwell School
of Citizenship and Public Affairs at Syracuse University, June 27-30, 1996,
was the observation by several of the 82 scholars present that history
should be taken more seriously by American public administrationists. This
chapter is one effort in that direction.
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10.

Platonists have found allies they did not expect among modern chaos
theorists, who insist that order always underlies chaos. There are “strange
attractors,” argues Margaret Wheatley, for example, that draw random
movements into unseen regularities. The computer modeling of assembled
strange attractors, first demonstrated in weather systems, can create images
of great beauty, thus illustrating Plato’s identification of the rational and
the beautiful. See (Wheatley 1992, Gleick 1987).

All subsequent dates in this chapter, unless otherwise noted, will be B.c.E.
(“before the common era”).

Plato never married. He remained devoted to his mother as long as she
lived. She was still alive as late as 366 when Plato was 62 and returning
to Athens from his latest adventure in Syracuse. Because Socrates became
the leading character in Plato’s philosophical dramas, the dialogues, and
given the fact that Socrates never wrote anything, there has been a good
deal of debate about how much in Plato’s writings is his own and how
much is a record of the actual thought of the historical Socrates. The
argument is futile. There can be no doubt that Plato’s insight was pro-
foundly conditioned by Socrates, but, given the creative genius and imag-
ination of Plato, it is likely that Plato himself would not be able to say
where Socrates left off and Plato began. The Socrates of Plato and the
Socrates of history are a double star that I believe not even the spectrum
analysis of the latest philology can ever resolve.

For these and other observations about Plato and his thought, the author
is indebted to the work of F. M. Comford, Benjamin Jowett, Whitney J.
Oates, A. E. Taylor, and especially his teacher at Columbia University, John
Herman Randall.

. Despite the cultural genius of the age, there was an incredible amount of

political contentiousness that mirrors our own time. Pheidias, for example,
was prosecuted and ostracized in 438, charged with impiety. He fled to
Olympia, where the Eleans killed him after he made the Zeus, often called
the most outstanding statuary of the ancient world. It was made of gold
and ivory over a wooden core, with embellishments in jewels, silver,
copper, enamel, glass, and paint. Despite his ignominious end, Pheidias’s
pupils, particularly Agoracritus, Alcamenes, and Paeonius, dominated Athe-
nian sculpture for a generation. Roman neoclassical sculpture looked
chiefly to Pheidias for its inspiration and techniques.

Most of the 30 escaped to Eleusis but were tracked down and killed within
two years. The idea of rule by “the best people” died with them. The idea
of rule by “the best person,” i.e., the chief or king, would now compete
historically with the democratic ideal.

Of the 23 dialogues Plato would later write, four dealt directly with the
trial and death of Socrates. In the first, the Euthyphro, Socrates stands
outside the courthouse in which he himself will soon be put on trial for
his life and engages in a discussion on the nature of piety. The dialogue
has its roots in the fact that Euthyphro is about to prosecute his own father
on a charge of murder. Socrates says that a man who would bring such
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a charge based only on ritual observance must either know the true
meaning of religion or have a touch of madness in his makeup.

In the second, the Apology, Socrates presents his own case to the jury.
He reminded the jury that he had served the state as a foot soldier in the
battles of Potidaea, Amphipolis, and Delium, where he acquired a repu-
tation for courage. He had served with distinction as an officer of the
assembly. But he said unequivocally that disaster awaited his country if
the prevailing policies were not modified and if the quality of thought that
Athens was now applying to her problems was not improved.

In the third, the Crito, Socrates is in prison awaiting execution. A
wealthy friend, after whom the dialogue is named, visits him and attempts
to persuade him to escape. Socrates explains why he cannot. It would be
false to everything he had thought or done in his 70 years if, in this
personal crisis, he ran away to save his life. He must follow the course
that reason dictates. He is not concerned with what the many think, nor
is he fearful of their power. He is concerned only with the man who has
understanding. As for the power of the many to destroy him, he does not
think the purpose of life is merely to remain alive, but to live the good
life. This requires him to affirm that the good man will not do wrong
because others have done wrong. He has been a lifelong citizen of Athens;
he has accepted her laws; and he has been so devoted to her that he has
never had any inclination to travel. He cannot now live abroad as an
object of ridicule and a sycophant. If he subverts the laws of Athens,
although they may have dealt unjustly with him personally, he will be
held in suspicion wherever he flees as a corrupter of law and order.

In the fourth dialogue, the Phaedo, Socrates’ friend, Phaedo, relates to
another friend, Echecrates, the story of Socrates’ final hours. He is kind,
humorous, detached, and not apprehensive, explaining with animation
why he believes the soul persists after death. Socrates then drinks the cup
of hemlock as prescribed by law and addresses Crito: “Crito, I owe a cock
to Asclepius; will you remember to pay the debt?” Asclepius, son of Apollo,
was the Greek and later Roman god of healing, so there is bitter irony in
this pledge of a sacrificial offering by a patient who is past healing. “Such
was the end, Echecrates, of our friend; concerning whom I may truly say,
that of all the men of his time whom I have known, he was the wisest
and justest and best.”

Plato’s house was situated just to the northwest of the Dipylon gate in
Athens. The gymnasium was nearby, sacred to the hero Academus, who
eventually gave his name to the Academy. The gymnasium was originally
a place of exercise for citizens serving as hoplites, or heavy infantry, in
the Athenian army. It was no more than an open space with a water
supply and a shrine. Shade and shelter were provided by groves of trees.
In the fourth century, the gymnasium at Athens was frequented more and
more by citizens interested in philosophy and became the intellectual
center for all of Greece. More-specialized architecture was then required,
and the gymnasium became an enclosed area, its buildings arranged on
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the courtyard principle. Plato was buried somewhere on the grounds of
the Academy, but the exact location is unknown.
More than 200 fragments from this collection have been preserved in
quotations by later Greek authors, 86 of which are taken from the Con-
stitution of Athens. Both Aristotle and Xenophon wrote commentaries on
the Constitution of Athens, with the Spartan sympathizer Xenophon con-
ceding that democracy, though repellent, was rational in Athenian circum-
stances. Xenophon was one of the most brilliant and courageous cavalry
commanders of the ancient world and fought for the Spartan cause at
Coronea against, among others, his fellow Athenians. The battle at Coronea
in 394 was described by him as “like no other in my time.” It rid central
Greece of Athenian control and established the superiority of the Spartan
phalanx as an infantry tactic.
It has been argued that Plato’s object was to set up in the most luxurious
of Greek cities an imitation of the imaginary city of the Republic. In his
epistles, Plato says explicitly that his object was the practical one of
equipping the young Dionysius for the immediate duty of containing the
Carthaginians and, if possible, expelling them from Sicily. He wanted to
make Syracuse the center of a strong constitutional monarchy to embrace
the whole body of Greek communities on the island.
The quarrel between Dionysius and Dion went on long after Plato withdrew
from Sicilian politics. Dion made up his mind to recover his rights by
force. With enlistments of fighting men from the Peloponnese and the
active concurrence of many of the younger members of the Academy,
Dion made a dash across the water in the summer of 357, captured
Syracuse, and proclaimed its freedom. Plato wrote him a letter of congrat-
ulations. Like Plato himself, Dion believed in strong, though law-abiding,
personal rule and disappointed the Syracusan mob by not establishing a
democracy. Neither did he manage his associates well. He dismissed his
admiral, Heraclides, which set the stage for Dion’s assassination by another
of his entourage, Callippus. Plato continued to believe strongly in the
fundamental honesty and appropriateness of Dion’s political aims, how-
ever, and wrote two letters to the remnants of his party calling on them
to be faithful to Dion’s idealism.
The most obvious examples of such a prehistorical mixture of legend,
myth, theology, and allegory are Homer’s lliad and Odyssey. These are
narrative poems of impressive length — several hundreds of pages of long
lines that would take about 24 hours to read at conversational speed. Epic
poets do not write history, as Aristotle observed in his Poetics. They are
large-scale artists who write about life and death, victory and defeat, glory
and ignominy, war and peace, as well as courage, pride, and honor. They
are also honest enough to write about the mean and the vengeful. The
archetypal beauty of man’s struggle with duty in every age is caught, for
example, in the fliad in Agamemnon’s speech as he looks at the walls of
Troy after nine years of siege (Homer 1976, 49):

And now nine years of mighty Zeus have gone by, and the timbers of
our ships have rotted away and the cables are broken and far away our
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wives and our young children are sitting within our halls and wait for us,
while still our work here stays forever unfinished.

The Republic belongs in the middle group of the Platonic dialogues
completed before Plato was 40. He spent the last half of his 81 years
building the Academy and writing the late group of dialogues, closing with
the Laws, still unedited at the time of his death. The early dialogues are
the Apology (actually a monologue), Crito, Euthyphro, Ion, Lesser Hippias,
Greater Hippias, Laches, Lysis, Menexenus, Protagoras, Euthydemus,
Charmides, Lovers, Hipparchus, and First Alcibiades. The middle dialogues
are the Gorgias, Meno, Phaedo, Symposium, Republic, Phaedrus, and
Cratylus. The late dialogues include the Theaetetus, Parmenides, Sophist,
Statesman, Phileus, Timaeus, Critias, and Laws.

The above lists are placed chronologically by the prominence of certain
stylistic features such as the avoidance of hiatus, but this is a fragile aid
in the case of a conscious literary artist always revising his work. We do
not yet possess an adequate statistical analysis of Plato’s style. A rough
grouping is possible, however, because the middle and late dialogues are
radically different from the early ones. They are much longer, mostly
undramatic (especially in their use of Socrates), and above all they are
didactic. The stylistic changes reflect a shift away from the personal urgency
of Socratic inquiry toward Plato’s own views, which the figure of Socrates
serves merely to present. This is particularly true in Plato’s theory of the
good society in the Republic and his cosmology in the Timaeus.

Calling these dispersed settlements colonies is something of a misnomer.
A colony was a state-organized enterprise, often sent in a direction that
would further the state’s interest, but these “colonies,” while originally state
organized, quickly became independent units. Typically they kept no more
than sentimental and religious ties with their mother city, and often, as in
the case of Syracuse and Corinth, the daughter far surpassed the mother
in wealth and prestige. The settlers remembered more vividly and with
more gratitude the man who led them out. Overpopulation, an occasional
famine, and political trouble, for example, could easily persuade a gov-
ernment to unload some of its marginal citizens and send them off into
the unknown with a religious blessing. Just as mixed were the motives
for going: compulsion, desperation, ambition, to farm, to trade, to take a
chance. This is precisely how the American colony of Georgia was founded
in the 1730s, mostly by the debtors and social outcasts of England. Australia
had similar origins.

The coup de grace of these idyllic descriptions is when Socrates is in prison
under sentence of death. The authorities allow groups of his friends to visit
and discuss such questions as whether he should escape and the nature
of life after death. Finally, Socrates drinks the hemlock, and his limbs slowly
lose sensation as he converses peacefully and rationally. In fact, Athenian
prison conditions were not as clean and humane as Plato suggests, and
the medical effects of hemlock are not mere numbness of the limbs.

The exception is partial because Greek religion is primarily a public religion
rather than a religion of the individual. The Greek polis had scores of
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gods with anthropomorphic characteristics peculiar to the cult practices of
each city. Despite local variations, however, the 12 gods of Olympus
presented a recognizable picture throughout the Greek world. The 12 gods
are Aphrodite, Apollo, Ares, Artemis, Athena, Demeter, Dionysus, Hep-
haestus, Hera, Hermes, Poseidon, and Zeus. The personalities of these
gods, first explored in the poems of Homer and Hesiod, are given arche-
typal interpretation in the work of Jungian analyst Jean Shinoda Bolen
(1984, 1989).

Dorian refers to the powerful ethnic group that invaded Greece in about
1200 and occupied Achaea and especially the Peloponnese about eight
years after Troy fell. The Greeks had a romantic story about their arrival
called “the return of the Heraclidae.” The term “lonian” refers to the other
main linguistic and religious subgroup in ancient Greece, the ethnic group
that settled the central west coast of Asia Minor and the offshore islands.
They were refugees from the Greek mainland. The precociousness of the
Ionians was celebrated throughout the ancient world. See, for example,
the brilliant picture in the hymn to Delian Apollo (see Hornblower and
Spawforth, 1996).

One of the most important functions of the deme was to maintain the
citizen lists. There was a complex procedure ensuring enrollment on the
citizen list and equally complex legal machinery for appeal in the case of
exclusion. Because of the connection with citizenship, membership in the
deme remained hereditary, regardless of actual domicile. Every Athenian
citizen was required to state his deme in any official transactions. Thus
Socrates’ official designation was “Socrates son of Sophroniscus of the
deme of Alopeke.” However great population movements may have been,
the deme remained the geographical focus for Athenians not just because
they may have lived there at one time, but because that was the place of
their authenticated existence.

From the early seventh century on, the rules for the Spartan system of
military training laid down by her great lawgiver, Lycurgus, turned Sparta
into the most efficient military power in Greece. It held ruthless mastery
over the southern half of the Peloponnese and by stages acquired subtle
control over the rest of the peninsula. Paradoxically, the Spartans also
produced a constitution that guaranteed some form of political equality to
all citizens. The constitution was unusual in that Sparta retained its hered-
itary kingship while all other Greek city-states were in process of losing
theirs. More oddly still, there were two kings, drawn from two great houses,
who by their friendship or rivalries could only emphasize the basic aris-
tocratic principle of the dependence of the small upon the great. The kings
were the military commanders. With the council of aristocrats, the gerousia,
they initiated most political decisions and handed down most judicial
opinions. But there was also an assembly of all Spartan citizens that met
at fixed times and passed final judgment on most things that mattered. We
are speaking of all Spartan citizens who had survived their training and
the Spartan wars and who had been allotted state land in the conquered
territories with helots (slaves) to work it. They called themselves homoioi,
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equals. The question remains: what kind of man is produced when a child
is completely robbed of home and family between the ages of 5 and 30
and even thereafter is compelled to devote his days to military training
and his evenings to the company of his messmates? One answer is the
story of Leonidas, king of Sparta from 490 to 480, who marched to the
Battle of Thermopylae with 300 men to aid the Athenian cause against a
vastly superior Persian army. The 300 were all “men who had sons living.”
They repelled Persian assaults for two days, counterattacking fiercely. They
all died.

The society in which the individual belongs nowhere tends to be united
only in its neuroses. American society, easily as pluralized as Athenian
society, has increasingly succumbed to Alexis de Tocqueville’s worst-case
scenario penned in the 1830s. He feared that narrowly self-interested
individualists, disarticulated from the saving constraints and nature of the
overlapping associations of social life, would require more and more
controls from above to mute the disintegrative effects of individualism.
American democracy did free individuals from the constraints of older,
undemocratic structures and obligations, but it also unleashed an individ-
ualism of a peculiarly cramped sort. An acquisitive commercial republic
engenders new forms of social and political domination that Tocqueville
called “egoism” to distinguish it from the notions of human dignity and
self-responsibility central to a flourishing democratic way of life. All social
webs that once held persons intact having disintegrated, the individual
finds himself or herself isolated and impotent, exposed and unprotected.
He and she then hunker down in defensive lifestyle enclaves, forbidding
the entry of others. As political theorist Michael Walzer has written (Walzer
1992, 11-2):

We are perhaps the most individualistic society that ever existed in
human history. Compared certainly to earlier, and the Old World societies,
we are radically liberated, all of us. Free to plot our own course. To plan
our own lives. To choose a career. To choose a partner or a succession of
partners. To choose a religion or no religion. To choose a politics or an
antipolitics. To choose a lifestyle, any style. Free to do our own thing, and
this freedom, energizing and exciting as it is, is also profoundly disintegra-
tive, making it very difficult for individuals to find any stable communal
support, very difficult for any community to count on the responsible
participation of its individual members. It opens solitary men and women
to the impact of a lowest common denominator, commercial culture. It
works against commitment to the larger democratic union and also against
the solidarity of all cultural groups that constitute our multiculturalism.
The position of women in classical Greece changed considerably with the
rise of Macedonia under Philip I, 382-336. The great Macedonian prin-
cesses of the two generations after Philip’s son, Alexander the Great,
356-323, were, in W. W. Tarn’s words (Tarn 1952, 98),

The most competent group of women the world had yet seen: They
played a large part in affairs, received envoys and obtained concessions
for them from their husbands, built temples, founded cities, engaged
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mercenaries, commanded armies, held fortresses, and acted on occasion
as regents or even co-rulers. The influence of a woman like Arsinoe
Philadelphus, beautiful, able, masterful, on the men who served her was
evidently enormous.

From the Macedonian courts, relative freedom broadened down to the
Greek homeland. Those women who desired emancipation, probably a
minority, were able to obtain it in considerable measure. Although mag-
istrates called gnaeconomi — supervisors of women — appeared in some
cities, the only thing they are known to have supervised was the education
of girls. Stoicism, which subsequently inspired a better definition of mar-
riage among the Roman jurists, also helped to raise women’s status.

In Sparta, never a bastion of democracy, the freedom of women was
notorious and much disapproved of by philosophers who idealized Sparta
otherwise. Spartan women, for example, could inherit land in their own
right, so that by the third century two-fifths of the land was in their hands.
Agora is simply the Greek term for an area where people gathered together
for the political functions of the polis. The area was sacred and subject
to rules of purity. There was often a sanctuary there containing an altar
to the city’s chief god, in the case of Athens to the goddess Athena. The
shape of the agora depended on the nature of the available site. It was
irregular at Athens but strictly rectangular in newer cities. Architecturally
the agora needed to be no more than a space defined by marker stones
rather than buildings, as was originally the case at Athens. When buildings
were constructed for the various functions of the agora, they were placed
along the boundary, which they helped to define, rather than in the agora
space itself. The buildings came to include law courts, offices, and meeting
places for public officials. Extended porticoes, called stoas, came to
dominate the architecture of the agora, often with long lines of rooms
behind them.

It should be noted that not all Mediterranean city-states were Greek, and
that whether they were Greek, Phoenician, Mycenaen, Minoan, or Etruscan,
they differed markedly in public administration theory and practice from
that of Egypt. Prior to the establishment of the earliest Mediterranean city-
state, Carthage, established in 814 by the Phoenician Dido, sister of the
king of Tyre-Egypt, had a stable system of public administration based on
professionalism and large-scale organization. This system endured for two
millennia. Egyptian organization remained personal rather than objective
or bureaucratic, contrasting sharply with the small-scale and decidedly
amateur public administration of the rest of the Mediterranean basin.
Egyptian administration was personal in that civil servants were agents of
the pharaoh and partook of his grandeur.

This system survives in striking detail in the modern kingdom of Saudi
Arabia. The great families, or tribes, of the kingdom are assessed whatever
amounts the king finds necessary to remain “protector of the two holy
mosques.” The king in turn allocates portions of the state’s oil revenues
to the tribes in his favor. Preference is still given to the descendants of
those who fought most valiantly with Abdul Aziz al-Saud when he estab-
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lished the kingdom in 1932. Each tribe is also allocated a carefully derived
number of ministers to serve in what amounts to a household civil service.
When the author traveled to Saudi Arabia several years ago to be made
an honorary member of the largest family in Saudi Arabia, the Otabis, he
expected to see the family exceptionally well represented in King Faud’s
service. Not so. “The family of Abdul Aziz is one of the smallest in the
kingdom,” the author was told. “We must keep the larger families in check
by the kinds of offices they are allowed to hold.”

See Bury (1913, 122). After 85 years of scholarship, Bury remains one of
the most dependable sources of information about governmental infra-
structure in ancient Greece.

Ephors governed in Thera, Cyrene, Euesperides, and Heraclea in Lucania,
as well as Sparta. Because these were all Dorian city-states, it is probable
that the ephorate predates the Dorian invasion of Greece. The word “ephor”
is derived from the Dorian Greek ouros meaning “guardian” or “overseer.”
Alexander Hamilton was taken by the Spartan system and argued for
aspects of it at the Constitutional Convention of 1787. He particularly liked
the idea of appointing senators for life, after the Spartan gerousia. He lost
the lifetime-appointment idea for the United States Senate but won it for
the Supreme Court. Not quite a monarchist, Hamilton nevertheless believed
in strong executive power, and in his official conduct as the first secretary
of the treasury he behaved much like an ephor.

One cannot consider the relationship between the ephors and the kings
of Sparta without recalling the circumstances of the Magna Carta. The
“great charter” of English liberties forced upon King John by his barons
at Runnymeade on June 15, 1215, made England a limited monarchy, as
was Sparta. Just as the great Spartan lawgiver, Lycurgus, gathered, adapted,
and codified the common law of the Spartan tribes, so did Henry II
(1154-1189) send representatives from the King’s Bench to the countryside
to gather, adapt, and codify the common law of England. King Henry
himself, his son John, and every subsequent king and queen of England
has been held accountable to the law agreed to at Runnymeade. While
the Homeric kingship corresponds to modern Saudi Arabia, the Spartan
kingship corresponds to modern England.

Tyranny hardly ever lasted more than two generations. Tyrants typically
ruled in periods of growing confidence and prosperity. They encouraged
national cults, sponsored public works, acted as patrons to writers and
artists, and glorified both their cities and themselves. But they themselves
often became the cause for new discontent.

Solon’s success lay in his ability to handle property rights issues. Power
in Athens at the turn of the sixth century lay with those who controlled
a widespread sharecropping system. A large number of Athenians, i.e.,
“the people,” paid one-sixth of their produce to a landowner, not to the
state, in return for freedom to work his land. The landowners held a
monopoly of the important magistracies and of the membership of the
Council of the Areopagus. The council was in fact recruited largely from
ex-magistrates. A citizen assembly did exist, but it was allowed only to
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show preference for the candidates of one noble faction or another when
magistrates were elected. The Council of the Areopagus and the magis-
trates, indistinguishable in class or interest, ran Athens.

Solon’s task, as he perceived it, was to find a way for those who had
power to keep it, along with their property and their heads, while giving
the people “the dignity that was their due.” He accomplished his purpose
by focusing on the fact that all debts were secured upon the person of
the borrower, so that a defaulting sharecropper became a defaulting debtor.
He canceled existing debts and forbade personal security. Sharecropping
ceased to exist. “I freed the soil of Attica that had once been enslaved,”
said Solon (Bury 1913, 108). No Athenian could henceforth suffer the
indignity of enslavement for debt. To the property owners, the shrewd
Solon gave a radical new law. Access to major political and military office,
including the office of archon, previously restricted by convention to a
limited group of families, the eupatridae (the “well born”), was now to be
determined by wealth in land. All Athenians were divided into four classes.
To the top class or classes went the top offices, to the lowest, the thetes,
only membership in the assembly. The potential number of “those with
power” was doubled. Solon was a practicing politician. He was a good
and brave man who gave Athenians a chance at peaceful change. They
did not immediately take it. After a half century of intermittent tyranny, a
young supporter of Solon, worse still a relative, put himself in charge in
546. His name was Pisistratus.

. Although Greek contests, agones, were most often athletic contests, music,

poetry, and equestrian competitions were also popular. The Dionysia and
Panathenaea added tragedies, comedies, and dithyrambs (choral songs) to
the competitive agenda. They also honored professional reciters of Homer,
called rhapsodes, and professional charioteers who would often race nearly
nine miles to earn laurel or olive wreaths. Athens was especially generous
to victors. By the middle of the fourth century B.c.E., victors at the Great
Panathenaea were awarded gold crowns and bulls as well as the traditional
amphorae of olive oil. To lose in a contest was shameful, and the incidence
of failure-induced depression and mental illness was high.

The Persian Wars are a long and complex chapter of Greek history. By
546 the expanding Persian Empire, having absorbed the greater part of
the Middle East and Asia Minor, appeared among the Greeks of the
Aegean’s eastern coastline. The Ionians had previously enjoyed a compar-
atively nonoppressive dependence on the non-Greek powers of the hin-
terland, especially Lydia under its amiable King Croesus (560-546). At this
time, the Persians installed or supported compliant tyrants in the Ionian
cities and moved south to take over Egypt in 525. The Persians then moved
along the coast of North Africa and in 514 crossed over into Europe. To
the immediate northwest of the Persian homeland they established a
presence in Thrace and influence as far west as Macedon. Thus the Greek
mainland and offshore islands were beset to the north, south, and east,
while another alien power, Carthage, was pressing from the west. The
stage was set for a Persian invasion, and the Greek states were divided
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in their response to that possibility. Some wanted to collaborate, including
the most powerful family in northern Thessaly, the Aleuadae. One of the
two Spartan kings, Demaratus, found refuge in the Persian court after a
quarrel with the other king, Cleomenes. As Athens was freeing herself of
her tyrants and coming to appreciate the democratic constitution that
Cleisthenes had advanced, the rejected tyrants were going over to the
Persians, including the exiled son of Pisistratus. Finally the Athenians
decided to fight. They supported the Ionian cities in a revolt against the
Persians in 499 and thus ushered in what the historian Herodotus (1958,
98) called “the beginning of trouble.”

The Persians resolved to punish the Athenians in 490. They sent a fleet
with a huge army across the Aegean to land on Attic soil at Marathon.
Outnumbered more than four to one, the Athenians won the battle, losing
some 200 men to the Persians’ 6,000. Ten years later the Persian king,
Xerxes, renewed the war, hurling 200,000 men against the Greeks at the
narrow coastal pass of Thermopylae. By now the Spartans had joined the
Athenians and sent King Leonidas with a small Peloponnesian force of
300 Spartan “equals” to defend the pass. They held out magnificently for
two days against the best that Xerxes could send against them. Every
Spartan died. Their Theban allies surrendered. The Greeks evacuated Attica
and teased the Persians into a great sea battle in the narrow strait between
the island of Salamis and the mainland. The Greek navy under Themistocles
won a resounding victory, breaking Xerxes’ fleet and his nerve. On the
very same day the Greeks of Syracuse, in Sicily, crushed the Carthaginians
at Himera.

When an Athenian citizen wished to banish another citizen whom he
considered dangerous to the state, all he had to do was pick up one of
the many pieces of pottery, known as an ostracon, that lay about in the
market place, write on it the name of the citizen he wished to have
banished, and put it in the voting urn placed there especially for that
purpose. To be effective, at least 6,000 citizens had to cast such a vote.

It is useful to remember that both Aristotle and Plato wrote after the defeat
of Athens in the Peloponnesian War, and that both philosophers were
concerned about the decline of the city and how to eliminate the ills that
beset the body politic. (The material in this section is taken from Aristotle,
1946, Book VI, Chapter VIID).

One of Plato’s criticisms of Pericles was that his losing strategy as general
during the Peloponnesian War was to stay inside the city walls and rely
on Athens’'s sea power and superior financial resources to outlast the
Spartans. Pericles did not count on a plague that decimated the Athenian
population and killed first his two sons and then himself.

The fisc or fiscus, originally meaning “basket” or “money bag,” was the
public treasury. By Hadrian’s time, in Roman administration, the post of
advocatus fisci was such a major position that it commanded its own
sphere of administrative law, separate from both public and private law.
There were still lesser offices, and it is not discernible from Aristotle
whether they were common only in the richer city-states or were universal
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in the 158 constitutions he surveyed. The responsibilities of these lower
offices included the supervision of women, supervision of children,
enforcement of obedience to the law, control of physical training, super-
intendence of athletic contests, and superintendence of dramatic compe-
titions. Aristotle argued forcefully that supervision of women and children
was out of place in a democracy.

See a complete discussion of these flaws in Bonner (1933).

A common practice in Greek public administration about which little is
known is the assistance given to magistrates by public and personal slaves,
who supplied both scribal ability and administrative expertise to these
individuals. The widespread use of boards made up of a representative
from each of the ten tribes also added an element of collective responsibility
to the use of the power that was available to the magistrates if they chose
to use it.

Only one theme remains constant in the Republic and the Laws, and indeed
in all of Plato’s writings. Foreign trade is such a despised occupation that
it must be left to the aliens, who always formed a noncitizen class in
Greek cities. One of the worst societies Plato can think of is Carthage,
built almost entirely on foreign trade.

Despite its organic wholeness, the Republic can be seen as a number of
treatises. There is a treatise on metaphysics exhibiting the unity of all
things in the idea of the good. There is one on moral philosophy inves-
tigating the virtues of the human soul and showing their union and
perfection in justice. There is a treatise on education, which inspired
Rousseau to say of the Republic, “It is not a work upon politics, but the
finest treatise on education that ever was written.” There is a treatise on
political science that sketches the polity and the social institutions, espe-
cially those of property and marriage, that should regulate the ideal state.
And there is a treatise on the philosophy of history that explains the
process of historical change and the gradual decline of the ideal state into
tyranny. Such differentiation of knowledge into separate studies had not
yet publicly appeared, however, as it would with Aristotle. In the Republic,
the philosophy of man stood as one subject against the other great subject
of Greek speculation, the philosophy of nature (see Bonner, 1933, p. 46).
In his brilliant Greek Political Theory, Sir Ernest Barker (1918) describes
the Republic as a “philosophy of mind” in all its manifestations. He
compares it to Hegel’s sketch of philosophy, entitled the “Philosophy of
Mind,” in which Hegel discusses the inner operations of mind as con-
sciousness and as conscience. Its external manifestations are in law and
social morality (the sphere of the state), and its “absolute” activity is in
art, religion, and philosophy. The similarities between Platonic and Hege-
lian thought are striking.

See Elshtain (1995), especially chapter 4, “Democracy’s Contentious Past.”
Epideictic oratory is memorial public oratory imbued with an explicit
political content. Lincoln’s Gettysburg Address is the best American exam-
ple of this kind of speech making.
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In drawing these conclusions, Plato was greatly influenced by the
Pythagoreans, who looked upon themselves as a small, select community
of wisdom in a world of folly. They divided humanity into three types
comparable with the three kinds of people who came to the Olympic
games: those who came to buy and sell, those who came to compete, and
those — the best of all — who came to look on.

By the time of the Laws, written almost 40 years after the Republic, Plato
had concluded that the overseer of education should be the best and most
illustrious man in the community. In Book VI at 765d he writes that the
“President of the Board of Education must be a man over fifty, with children
of his own, and elected for a period of five years.” He was to be the
premier in Plato’s commonwealth.

The training of the guardians and auxiliaries begins before they are
born. The pairing of the parents is arranged by a preconceived plan that
is to ensure the highest physical and mental qualities of the offspring.
Nothing is left to personal whim or accident from infancy on, and the
process of education, both theoretical and practical, continues until the
age of 50. Literature, music, physical and military instruction, elementary
and advanced mathematics, philosophy and metaphysics, and subordinate
military and civil-service assignments (a succession of internships with
increasing responsibility followed each time by further study) are the stages
of the planned program for training philosopher-rulers. Even after the age
of 50, most of the philosopher-rulers’ time will be spent in study, though
they all will take their turn at the troublesome duties of public life.

The celebrated sophist Thrasymachus argued simply that justice is the
interest of the stronger party. He played an important part in the devel-
opment of Greek oratory by his elaboration of the appeal to the emotions
by means of elocution and delivery. He invented a prose style that paid
particular attention to rhythm. (See “prose — rhythm, Greek,” in Horn-
blower and Spawforth 1996, 1260-1261).

Modern authoritarian rulers are as well aware as Plato that poetry, fiction,
and other kinds of imaginative literature can be more dangerous than
factual historical, political, or economic analysis. In this century, three of
the most influential books against totalitarian government have been nov-
els: Darkness at Noon (Koestler 1984), 1984 (Orwell 1990), and Dr. Zbivago
(Pasternak 1997).

An illustration of a medicinal lie is the fable of the origins of the class
system, according to which God put gold into those who are fit to rule,
silver into the auxiliaries, and iron and brass into the farmers and craftsmen.
“I shall try to convince,” Socrates says, “first the rulers and the soldiers,
and then the whole community,” and if they accept this fable, all three
classes will think of each other as “brothers born of the same soil” and
will be ready to defend their land, which they will eventually think of as
“mother and nurse.” It is significant that Plato’s example of a medicinal
lie relates not to a matter of subordinate expediency and convenience, but
to the root of his ideal political community, namely, the inequality of the
threefold class system.
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Guardian women who have given birth may nurse infants, but not their
own. Each mother nurses the anonymous baby presented to her when
she enters the segregated children’s quarter of the city. Should a mother
get to know her own infant, she would have a private loyalty at odds with
her unitary bond to the city. Should the infant be inferior, it would be
sent down to the lower orders, and a mother bonded to her baby might
object to such a necessary move. Plato wanted no unpleasantries in his
guardian encampment.

J. B. Elshtain (1993) takes Plato fully to task at this point in her Public
Man, Private Woman: Women in Social and Political Thought.

See Portis (1994), particularly chapter 2, “Plato and the Politics of Beauty.”
Epaminondas’s invasion of the Peloponnese in 367 finally put an end to
Sparta’s 300-year-old Peloponnesian League and liberated Messenia. Plato
began work on the Laws shortly after that, probably on his return from
Syracuse in the year 300 at the age of 68. Thus Plato spent the last 13 years
of his life on the Laws, dying before he could revise, edit, and polish the
work. It was put in circulation by his friends within a year of his death in 347.
Plato himself was asked to legislate for Megalopolis, and, though he
declined, Plutarch tells us he sent Aristonymus to do the job. At other
times he sent Phormio to Elis, Menedemus to Pyrrha, Eudoxus to Cnidus,
and Aristotle to Staginus.

. There is a palpable difference between the Republic and the Laws in this

respect. In the former, the argument may wander from the road, but it
stays fairly close at hand and can be readily brought back. In the latter,
the argument wanders farther afield until Plato awakens to that fact and
seeks to recall it by devious ways. “The argument ought to be pulled up
from time to time, and not be allowed to run away, but held with bit and
bridle” (Plato 1960, 701¢).

At this point one can only ponder Madison’s (1987, 78) statement about
the United States Constitution: “We are founding a great commercial
republic in which interest will play the role of virtue.”

Even a cursory reading of Plato reveals his fascination with numbers.
Mathematics was by no means the only science he cultivated at the
Academy, but it was the one in which he exercised the most thoroughgoing
influence on later intellectual developments. All the chief writers of geo-
metrical textbooks known to us between the founding of the Academy
and the rise of the scientific schools of Alexandria were scholars Plato
brought to Athens to work with him. Theaetetus completed the edifice of
solid geometry at the Academy, for example, and Eudoxus invented the
ancient equivalent of integral calculus.

Among the many other duties of the Board of Family Life and the Board
of Ladies, perhaps the most interesting is Plato’s insistence on enforcing
the law that men must marry between 30 and 35 and women between 16
(or 18) and 20. One of the reasons we know Plato did not live to edit the
Laws is that at paragraph 785 he says age 16 for women, and at paragraph
833 he says 18. He was too fastidious a writer to let such an inconsistency
2o uncorrected. The man who published the Zaws within a year of Plato’s



52 ® Handbook of Organization Theory and Management

63.

64.

65.

60.

67.

68.

69.
70.

71.
72.

death, his pupil and amanuensis, Philip of Opus, chose to let this and
other discrepancies stand.

The modern reader is impressed by the special severity with which injuries
committed by a slave on free persons is treated. Plato and his contempo-
raries considered such crimes mutiny and the most fundamental threat to
the sacred order.

Thomas Jefferson in volume XIV of his collected works strongly disagrees
with any credit given to Plato for a positive influence on Christianity. In
a letter to John Adams on July 5, 1814, Jefferson (1903, 148-9) says, “In
truth Plato is one of the race of genuine sophists, who has escaped the
oblivion of his brethren, first, by the elegance of his diction, but chiefly,
by the adoption and incorporation of his whimsies into the body of artificial
Christianity. His foggy mind is forever presenting the semblances of objects
that, half seen through a mist, can be defined neither in form nor dimen-
sions. Yet this, which should have consigned him to early oblivion, really
procured him immortality of fame and reverence. The Christian priesthood,
finding the doctrines of Christ leveled to every understanding, and too
plain to need explanation, saw in the mysticism of Plato materials with
which they might build up an artificial system, which might, from its
indistinctness, admit everlasting controversy, give employment for their
order, and introduce it to profit, power, and preeminence.”

There are striking similarities between Book X of the Laws and the beliefs
and practices of the theocracy of Puritan Massachusetts. The Puritan divines
constantly called upon the civil magistrates to suppress heresy.

The Protestant Reformation is based on the worst of Plato’s heresies. The
selling of indulgences by the papacy, with the buyer escaping God’s
judgment by such a gift of money, was the last straw for Martin Luther
and other Augustinian monks who, like St. Augustine, had drunk deeply
of Platonic philosophy.

The prosecutor in Athens was very similar in the role he played to the
prosecutor in modern American courts. The severe penalty of death for
motives of personal gain in the Laws is because of the heinousness of
the attempt to make the court of justice itself accessory to the infliction
of a wrong.

The number of men on the council varies because it must include all ex-
ministers of education, as many as are living, as well as the current minister.
The other members are ten judges and ten younger men between the ages
of 30 and 40.

The Laws, P. 965, ¢, d, e.

A close reading of the Laws reveals many echoes of the Republic. Plato’s
vision of philosopher kings recurs at pp. 709e-712a, for example. At p.
739b-e, and again at p. 807b, he again affirms that the communism of the
Republic is the true ideal.

See “Political Theory,” The Oxford Classical Dictionary, pp. 1206-1207.
See, for example, Alan Briskin (1996, 29-31), especially the dance of souls
in organizations.
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Introduction

Virtue ethics is properly associated with Aristotle (384-322 B.c..), but in
our times it is also properly associated with Alasdair MacIntyre, who
currently is a senior research professor at the University of Notre Dame.
For many centuries, it was the primary approach to ethics, but with the
influence of modernism and postmodernism in the 20th century, virtue
ethics fell out of favor. One of the cornerstones of virtue ethics is the
concept of telos (end purpose), which this chapter shall explore in the
context of the professional practice of public administration.

The organization of this chapter is divided into several parts. After this
brief introduction, the next section discusses Aristotle in the context of
his life and times and virtue ethics as he created it. Next, the chapter
presents a description of the critique of virtue ethics. The chapter then
addresses Maclntyre and his concept of practice. Next, the chapter explains
the interrelationship of practice and profession. And finally, some conclu-
sions are offered. Essentially, this chapter argues that MacIntyre’s philo-
sophic contribution to virtue ethics means that virtue ethics is again quite
relevant to professions such as public administration. This relevance is
applicable to those who not only reject the extremes of modernism and
postmodernism, but also to those who embrace them.

Aristotle

Aristotle in Context

Aristotle was born in 384 B.c.t. at Stagirus, which was a Greek colony
and seaport on the coast of Thrace. His father Nichomachus was the court
physician to King Amyntas of Macedonia, but he died while Aristotle was
still a boy. However, a close relationship to the Macedonian court was
established, and it influenced him throughout his life. At age 17 his
guardian, Proxenus, sent him to Athens, then the intellectual center of the
world, to complete his education.

He joined Plato’s Academy and studied under Plato for a period of 20
years and eventually lectured at the Academy, primarily on the subject of
rhetoric or what today is often called speech. However, during his tenure
at the Academy, Aristotle’s worldview grew increasingly different from
that of his mentor in many ways, including a great acceptance of demo-
cratic political systems and a stronger focus on ethics. His divergence from
Plato’s teachings prevented him from assuming the leadership of the
Academy upon the death of Plato in 347, in spite of his preeminent abilities.

He left the Academy and became a scholar in residence at a succession
of Greek city-states. First, at the invitation of his friend King Hermeas, he
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served at the court of Atarneus and Assos in Mysia. He stayed there for
three years and married Pythias, who was the niece of the king. In later
life he was married a second time to a woman named Herpyllis, who
bore him a son, Nichomachus. The Persians conquered King Hermeas’s
kingdom and Aristotle moved to Mytilene. Later, at the invitation of Philip
of Macedonia, he became the tutor of Philip’s 13-year-old son Alexander
(who was later known as Alexander the Great) for a period of five years.
Eventually, Alexander succeeded his father to the throne. Both Philip and
Alexander had the highest regard for Aristotle.

When Aristotle’s teaching assignment was finished in Macedonia, he
returned to Athens, which he had not visited since the death of Plato. He
found the Platonic school flourishing under Xenocrates, and Platonism
was the dominant philosophy of Athens. At Lyceum, Aristotle set up his
own school, where he had the habit of walking about as he discoursed,
and thus his followers became known as the peripatetics, meaning “to
walk about.” For the next 13 years he focused on teaching and his
philosophical treatises. His habit was to give his more detailed discussions
in the morning for an inner circle of advanced students and then give his
popular discourses to a larger crowd in the evening.

After the sudden death of Alexander in 323 B.c.E., the pro-Macedonian
government in Athens was overthrown. There was a general negative
reaction against anything Macedonian, including Aristotle, and a charge
of impiety was issued against him. To escape prosecution by the citizens
of Athens, he fled to Chalcis in Euboea. In doing so, he recalled how
those same citizens a few decades earlier had ordered the execution of
Socrates. In the first year of his residence at Chalcis, he complained of
a stomach illness and died in 322 B.c.e. (Internet Encyclopedia of Philos-
ophy 200D).

Hedonism

Given Aristotle’s Macedonian roots, one should not be surprised that he
argued against hedonism, which was a popular doctrine in Athens at the
time and remains influential in Western civilization today. Hedonism,
which is commonly employed today as an ethical philosophy and moral
practice, says that the purpose of life is to seek pleasure and avoid pain.
Under hedonism, the only moral obligation is a personal gratification of
one’s desire for pleasure and the eradication or at least minimization of
pain so far as possible.

There were several schools of hedonist thought. Some hedonists simply
emphasized momentary sensual pleasures, while others devoted equal
attention to avoiding pain. The Egoistic school strove for the utmost self-
gratification regardless of any painful consequences it brought to others,
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but others argued that avoiding pain for themselves and even others was
important. The Cyrenaic school, founded by Aristippus (435-356 B.C.E.),
argued that a person should enjoy every momentary pleasure to the
fullest, lest that person lose the opportunity for such an experience forever.
This is a version of the modern aphorism, “Make hay while the sun
shines.” They reasoned that because pleasure was the only good, then
everyone should take advantage of all opportunities to enjoy pleasure
and postpone nothing. This reasoning is reminiscent of the economic
notion of opportunity costs. These hedonists were not concerned about
any future life that they might have, but only with their personal pleasure
at the present moment.

Epicurus (342-270 B.c.k.) disagreed with the Cyrenaic school’s indis-
criminate pursuit of all pleasures. He argued that many immediate plea-
sures are eventually detrimental and that a person should avoid those
pleasures. Indiscriminately following the maxim — “eat, drink, and make
merry, for tomorrow we die” — often results in disaster because one does
not die but instead suffers the consequences of his excesses of ill-chosen
pleasures. Therefore, he argued for the use of discrimination in the
selection of pleasures. For him, prudence was the best criterion to use in
life. The avoidance of pain was much more important than the pursuit
of pleasure. The Greek hedonist Ideal Utilitarian school argued for only
those pleasures to which a person is rightfully entitled and advocated a
goal of the greatest possible benefits for all humankind.

Socrates

Socrates (470-399 B.c.k.), who preceded Aristotle, also disagreed with the
hedonists. He argued that all events that affect a person’s life are of great
importance and need to be carefully examined because the unexamined
life is not worth living. He felt that to know oneself completely, including
one’s conscious and unconscious self, permits one to achieve power, self-
control, and success in its deepest sense. As humans, we encounter what
we call “problems” because we truly do not know ourselves, such as our
true nature, limitations, abilities, motives, and personalities. He felt that
the reason we commit wrong moral actions is due to our ignorance of self.

To be successful, we need to see our spiritual inner self. Knowing the
inner self intimately allows us to know what to do in situations. Unfor-
tunately, proximity to oneself does not guarantee insight into the inner
self. It takes the additional knowledge called “wisdom,” sometimes referred
to as “spiritual wisdom.” To Socrates, self-knowledge was an essential
good, and valuing self-knowledge was a critical virtue. Virtue is happiness
because, if one is doing what is right, one is acting morally, which is
always in our own best interest and will also result in personal happiness.
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Aristotle and Self-Realization

Influenced by Socrates and Plato, Aristotle developed a system of ethical
thought focusing on self-realization similar to the highest point on Abra-
ham Maslow’s (1908-1970) hierarchy of human needs that was argued
many centuries later. Maslow argued that, as humans, we first satisfy
physiological needs, next security needs, then needs for esteem from
others, then the need for self-esteem from a sense of competence, and
finally a need for self-actualization (Gwynne, 2005). Many centuries earlier,
Aristotle reasoned that the “good life” gives us pleasure because the
individual can fulfill his or her potentialities, character, and personality.
Each person must convert these potentialities into actualities. If that is not
done, then the person will feel lost and frustrated, which is often mani-
fested in illness and unhappiness.

Aristotle had a deep faith in God, as did Socrates. Unlike most current
Western religions, they viewed God as being the universe and more, rather
than a separate being apart from humankind. To Aristotle, God does
nothing in vain. Rather, God does everything with a purpose, including
the creation of all things. Each human being has his or her own natural
purposes or telos, which is his or her proper function and goal in life.
The accomplishment or fulfillment of that function and goal brings a sense
of satisfaction, beauty, and happiness to the person. As human beings,
we have a variety of goals, but the ultimate goal is happiness, and all
other goals are merely intermediate goals toward achieving that happiness.

Aristotle felt that the attainment of happiness depended entirely upon
self-actualization. He argued that man’s highest nature is found in the
realm of the mind. For example, the fullest expression of scientific or
philosophic thought produces the greatest happiness. Thus, the contem-
plation of the mind is the activity that produces a person’s highest
satisfaction. Each of us has a threefold nature: the physical, the emotional,
and the rational. Like Maslow, Aristotle argued that we must fulfill each
in succession. For example, good physical health induces a sense of well-
being. Proper exercise helps sustain the body. Enjoyment of the senses,
such as appetites and instincts, brings fulfillment. However, rationality
brings us the greatest happiness that can be achieved as it fulfills the
potential of the mind and prevents us from engaging in excesses of the
physical and sensual appetites.

Aristotle’s Rationality and Virtue

Aristotle associated the highest nature of rationality with virtue. Habitual
practice of the moderate virtues allows one to “program” those virtues
into one’s life. He considered anything done to the extreme always evil;
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thus, he argued for virtues that were in the zone of the mean between
the extremes. For example, courage is the mean virtue between cowardice
and recklessness. The virtuous person is one who practices virtuous
conduct such as courage throughout one’s lifetime in a habitual manner
to the extent that it becomes a part of his or her personality rather than
a single one-time act of heroism. Some of the more important virtues in
an infinite list of virtues include temperance, magnanimity, gentleness,
truthfulness, wittiness, friendliness, modesty, and righteous indignation.
The sum of all the virtues in the mean is justice.

For Aristotle, happiness meant a life well lived, which resulted from
acting with one’s highest virtues. Making moral decisions is simple, but
it is not easy. A person makes those decisions based on an inner-self-
programmed set of moderate virtues that, practiced over a lifetime,
have become habitual. That is the “simple” part. However, to Aristotle,
virtue meant doing the right thing in relation to the right person, at
the right time, to the right extent, in the right manner, and with the
right intent. That is the part that is not easy. Aristotle’s concept of
“mean” is very similar to the Buddha’s teaching on the importance of
the middle path.

Aristotle and Virtue Ethics

Over 2,000 years ago, Aristotle approached ethics with a keen awareness
of hedonism and the thinking of both his teacher Plato and Plato’s teacher
Socrates. He dismissed and opposed hedonism by taking the perspective
that the good life was more than merely living a life of maximized
pleasure. He believed that life, and indeed the meaning of life, has a
purpose beyond the maximization of pleasure. He saw everything in
terms of causes: material, efficient, formal, and final. Material causes are
the elements out of which a person or persons create an object. For
example, the material cause of a bronze statue is the bronze itself. The
efficient cause is the means by which someone creates the object. In the
bronze statue example, it is the creative mind and skilled hands of the
sculptor that is the efficient cause. The formal cause is the expression of
what it is. For the statue, it is in particular the sculptor’s, but also the
viewers’ idea of the completed statute. The final cause is the end for
which it was created.

Thus, the final cause is the final end, purpose, teleology, or telos. In
some cases, the formal cause and the final cause are the same or are
approximately the same. The felos is the full perfection of the object itself
in terms of the ideal for which it was created. Thus, the final cause is
internal to the very nature of the object itself, and it is not something the
artist or anyone else subjectively imposes on it.
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To Aristotle, life itself has a final purpose for each person. It is in the
very nature of the person, and it is not something that the person
subjectively assigns to the self or that anyone else imposes on the person.
The good life for each person is about moving toward that perfection.
Aristotle saw the essence of a person as being his or her human soul,
which has both irrational and rational elements involving three tiers.
Humans share with animals an irrational element that he called its “veg-
etative faculty,” which is associated with nutrition and growth. This is the
first tier. The second tier is the “appetitive faculty,” which gives us joy,
grief, hope, and fear. These emotions and desires are a mixture of irrational
and rational behaviors. The irrational behaviors are pure animal behaviors,
and the rational is the logic that we exercise to control our dysfunctional
irrational behavior. The third tier is the “rational calculative,” which is the
focus of morality. It conjoins moral virtue and controls desires with
contemplative reason and logic. The mastery of such reasoning is called
“intellectual virtue” (Internet Encyclopedia of Philosophy 2001).

Critique of Virtue Ethics
The Role of Telos

One way to argue that Aristotle is wrong is merely to disagree that a
person has a final purpose and thereby assert there is no purpose or
meaning to life. With that logic, life just is and nothing more. There is no
soul and or human essence that can be perfected. Because there is no
final cause, there is no final purpose that is internal to the very nature of
humankind, and to the extent that such values are assigned, they are
subjectively assigned by the person or imposed by others on the person
(Zinaich 2003).

This counterargument simply disagrees with the underlying assumption
of Aristotle’s argument. For much of human history, such an argument
was difficult to make because most of society believed that God existed,
and most concurred that somehow God had created a purposeful life for
humankind that had some sort of deeper meaning or felos. As the 20th
century became increasingly secular, due in part to the influence of
modernism and postmodernism, human progress was less associated with
the notion of God and the logical certainty of a human telos. Thus, this
counterargument that there is no purpose to life becomes more socially
acceptable in the intellectual community and therefore carries significantly
more weight in the early 21st century.

The teleology of Aristotle assumes that the universe has a design and
purpose. A correct treatment of Aristotle must emphasize that he used
teleology, but he also was highly critical of the use of teleology by his
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predecessor and would probably disagree with many that came after him.
For example, he did not advocate a teleology that fits with creation, design,
and providence, which is central to Christian, Muslim, and even Platonic
thought. His was not a mechanistic world picture (Johnson 2002).

Nevertheless, his views were teleological and therefore subject to
critiques arguing that there is no end purpose to life or to humans. One
can see teleology in Aristotle’s concept of nature where he notes that the
end of a thing is also its function. For example, plants and animals have
natural existence. An acorn has an inherent tendency to grow into an oak
tree, and thus the tree exists not by chance or craft but rather by nature.
In Eudemian Etbics, Nicomachean Ethics, and Politics, Aristotle argued
that humans also have a natural function. For example, part of human
nature is that humans are political and adaptive to life in the city-state.
Thus, for Aristotle, political naturalism is a foundation of his political
philosophy (Stanford Encyclopedia of Philosophy 2004).

To Aristotle, anything that inhibits the fulfillment of the complete
attainment of the telos is bad or at least dysfunctional. To him, nature
operates for the sake of an end, and that end, by definition, is good.
For example, sleeping is natural, necessary, and beneficial. For human
beings, the ultimate good or happiness consists in perfection of the full
attainment of the human natural function, which is the full realization
of the soul through reason. He recognized that his notion of the ideal
is generally impossible to realize, and his fallback position was to argue
for the attainment of the ideal as much as possible. To Aristotle, the
good was objective and independent of human wishes, but it was also
relative to the organism’s natural end (Stanford Encyclopedia of Philos-
ophy 2004).

Modernism and Postmodernism

Modernism greatly influenced Western culture, with its focus on doubt
arising out of René Descartes’ (1596-1650) famous statement: “Cogito ergo
sum,” meaning “I think (doubt), therefore I am.” In other words, the only
thing that anyone can know for certain is one’s own existence and nothing
else. With this landmark logic, modernists subject everything to doubt and
demand the most careful inquiry possible to create what they accept as
knowledge in the form of theory that they always subject to challenge.
This extremely careful methodological approach is the hallmark of modern
science and is the basis of the so-called scientific method that has brought
so much progress to humankind. Auguste Comte (1798-1857) created a
version of modernism called positivism or empiricism by building not
only on Descartes, but also on the work of Francis Bacon (1561-16206),
Thomas Hobbes (1588-1679), and John Locke (1632-1704).
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Locke and others challenged the basic assumptions of virtue ethics.
Any normative ethical theory is logically built on assumptions, and all
assumptions except one’s own existence are subject to doubt according
to the logic of Descartes. Locke focused his doubt of Aristotle on the
concept that essence determines the function of the object. According to
Aristotle, each object, including people, have an essence, and the extent
of maximization of that essence determines whether the state of the object
is poor, acceptable, good, or excellent. As previously noted, the “good
life,” to Aristotle, was the attainment of human excellence, which meant
self-actualization.

Locke took issue with the concept that an object has an essence that
could reflect a quality. Philosophers refer to Aristotle’s assumption that
an object has a distinctive natural goal as telos. Locke rejected the Aris-
totelian essence of an object or felos by using the concept of intersubjec-
tivity. Locke said, “To return to general Words, it is plain, by what has
been said, That General and Universal, belong not to the real existence
of things, but are the Inventions and Creatures of the Understanding,
made by it for its use, and concern only Signs, whether Words, or Ideas”
(I1L.iii.11). In other words, Locke argues against Aristotle’s notion of telos
by stating that general and universal natures do not exist, and therefore
the concept of felos is nonexistent because it makes no sense. Instead,
species, such as humans, are merely abstract ideas of our minds. Thus,
they cannot have an essence (Sahakian and Sahakian 1993).

Logical Positivists and Postmodernists

The modern empiricist employs experience instead of logical reasoning
per se as the source of knowledge. In particular, British empiricists argued
that a community of scholars, or even one scholar, must base all knowl-
edge or truth upon experience, such as careful observations, rather than
using pure logic as a technique for understanding knowledge. In the early
and middle 20th century, Bertrand Russell (1872-1970) argued that only
assertions affirmed by the rigorous methodology of science were and
should be considered knowledge. Thus, all value judgments, including
ethics, goodness, beauty, truth, and morality, cannot be considered knowl-
edge but are merely emotions and consequently are not verifiable. Clearly,
this very strong and influential argument significantly dismissed ethics in
general and virtue ethics especially.

In the middle of the 20th century, Ludwig Wittgenstein (1889-1951)
helped develop postmodernism. He argued that our individual and group
values place us within logical sets of beliefs called paradigms. One can
logically exist and argue right and wrong within a paradigm with its
specific values, but one cannot logically argue across paradigms. You
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cannot say another person is wrong if they adhere to a different set of
beliefs and values. Thus, only moral relativism is possible, and theorizing
about a universal code of proper conduct in pursuit of a “good” life is
logically impossible (Fox and Miller 1993). Wittgenstein’s very influential
argument dismisses universal approaches to ethics such as virtue ethics
(Sahakian and Sahakian 1993).

Critical Analysis of the Critics

This section looks more carefully at the logic of the arguments proposed
by Locke, by logical positivists such as Russell, and by postmodernists
such as Wittgenstein. As noted by Sahakian and Sahakian (1993), the
problem with Locke is that his arguments contain two fallacies. He used
an intuitionist argument building on the reasoning of Descartes. The fact
that one cannot, without a doubt, say that the reality of some general and
universal nature exists does not mean that the opposite is true — that it
does not exist. It just means that you cannot prove it. This is simple logic.

On all matters beyond one’s own existence, faith and its opposite,
doubt, are a part of the human existence called life. Both exist and are
needed for us to exist in life. Even the notion that one is awake rather
than dreaming requires some faith that one’s assumption is correct. How-
ever, to keep an open mind, one must also allow some doubt to exist
because one may indeed be dreaming. The solution to maximizing cer-
tainty in life is to use a methodology that narrows the necessary leap of
faith and thus minimizes the application of doubt given the conditions
under investigation. That is the wisdom underlying the scientific method.

A second fallacy of Locke’s position is inconsistency in his argument.
In one section of his thesis, Locke argued that all natural thinking has a
real constitution of its parts. Thus, he refuted the intuitionist position in
one place, but in another place he assumed an intuitionist position. Logic
precludes having it both ways. Either one takes or does not take an
intuitionist position. Locke’s argument fails because of this inherent
contradiction.

The antivirtue-ethics arguments of some positivists and logical positiv-
ists also fail due to their flawed logic. Both groups embrace the scientific
method as the way to define knowledge. However, there is a difference
between knowledge and certain knowledge. Reasoning from Descartes,
there really is a scale of certainty from knowing your own existence to
“knowledge” that is based entirely on faith assumptions. This distinction
is important. The fact that one cannot determine a fact or concept as
“certain knowledge” does not automatically and necessarily mean that the
concept is not accurate and is therefore false knowledge. This is the logical
error of the positivists and logical positivists. Instead, it merely means that
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doubt is particularly appropriate for that given fact or concept that we
take as possible knowledge.

Consider the problem of a bridge that is used to move traffic across
a river. We do not know for certain that the bridge will not collapse with
our weight. Given that we do not have certain knowledge of the safety
of the bridge, we could simply refuse to use the bridge. However, under
normal circumstances, almost all of us would employ our faith and assume
that the bridge is safe and cross over the river. Nevertheless, doubt should
always remain in our mind. For example, if we see danger signs such as
the poor condition of the construction of the bridge, doubt rather than
faith might reasonably prevail, and we would decide to not use that bridge.
In other words, faith and doubt are both appropriate, and which prevails
is, or should be, a matter of judgment.

The scientific method is merely a methodology. Its value is that it helps
us narrow the gap for the leap of faith we take when we use our judgment.
The problem with this methodology is that the strictness of its approach
can often mean that it cannot be employed in all circumstances where
we need to be certain about our knowledge. For example, we cannot run
a $100,000 scientific test on a bridge every time someone wants to cross
it. We can test it after it is built and occasionally during its useful life, but
absolute certainty that the bridge is safe at a specific moment in time
becomes an impossible standard to meet. If the bridge is to be useful to
society, some degree of faith is needed that the bridge is safe.

There are some occasions where the community would be wiser to
accept a longer leap of faith rather than employ doubt in arriving at what
is accepted as “knowledge.” In other words, the scientific method might
occasionally be dysfunctional. That certainly appears to be true for practical
inquiry involving ethics. Just because one cannot scientifically prove
beauty, love, and virtue does not mean that they do not exist and are not
important in our lives.

As a practical matter and for purposes of inquiry, we can assume that
objects have an intersubjective quality, such as being a chair. This does
not dispute the pure intuitionist point, because the asserted quality is
merely an apparent consensus on what is “chairness.” Of a practical
concern is that others, such as interior designers, can use “chairness” to
create forms of chairs for varying circumstances and tastes. In the same
vein as “chair,” we can assert, as did Aristotle, that there is something
called “humanness.” We can also build on the scholarship of Maslow and
accept certain qualities as “acceptable knowledge” that describes “human-
ness.” Thus, the work of Maslow does serve to reinforce Aristotle and
helps us identify a human telos.

The arguments of postmodernists against virtue ethics also fail. For
instance, assume that there is a strong desire to avoid violence in settling
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disputes. If postmodernism is correct, then people arguing with logically
different value paradigms cannot resolve their disputes with logic. With
some forms of postmodernism, society essentially gives each person ethical
permission to be extremely hedonistic, even to the point of killing and
stealing, as there is no logical way to assert what is right and wrong
behavior. In a society of law and order, the legal system would curb
killing and stealing. However, without the added social and individual
incentive of ethical norms in society, the legal system would find more
people resorting to killing and stealing to advance their hedonistic or
other agendas. Thus, there would be an increasing likelihood of a break-
down of civilization. In this example, the postmodernist preference for
moral relativism is dysfunctional.

For purposes of discussion, let us agree with the postmodernists that
language is a barrier to intersubjective agreement on the meaning of such
concepts as the “essence of humanness.” However, even this agreement
with the postmodernists is not saying that leaders and intellectuals in the
world can never reach a practical and working agreement on what they
call the “essence of humanness.” To say otherwise would be to fall into
the same fallacious logic of Locke and some positivists and logical posi-
tivists. If those groups have in common some basis to reach such a
consensus, then there is a reasonable hope that a felos can be defined.
If a practical telos can be accepted, then an intersubjective, global virtue
ethics is possible.

Maclintyre and Contemporary Virtue Ethics
Maclintyre and the Concept of Practice

In the 20th century, the hedonism of utilitarianism was the dominant
ethical norm, but certainly Kantian views were also highly influential.
Modernists argued that Aristotle’s virtue ethics was foolishness because of
its nonempirical qualities. Postmodernists, such as G. E. Moore (1873-1958)
in his Principia Ethica, took an emotive approach to ethics and claimed
that moral precepts were mere preferences of an individual’'s emotions
rather than an absolute value that existed separate from the individual.
Thus, ethics and morals became individuated and relativistic. There was
no common ground for moral reference involving a meaningful dialogue.
To Maclntyre, the intellectual community had lost its theoretical and
practical moral compass, and his solution was to return once more to
virtue ethics.

Maclntyre argues that the failure of the emotive approach to ethics,
with its attack on virtue ethics, is separating the individual's experience
from his or her social and historical community. To do so is nonsensical,
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and the result is the nonsense of 20th-century moral philosophical dialogue
that exists without communication among the parties in the moral debate.
There is no established way of deciding among moral claims, and thus
moral debate is left as a logical impossibility. Essentially, those in a moral
debate merely argue intuitively, and their justifications are hinged on their
adopted moral systems, which have no grounding beyond personal pref-
erence, thus rendering rational debate impossible (McKay 2004).

Like Aristotle, MacIntyre (1984, 50) wants to define “good” in such a
way that reason can be used to determine its existence. In other words,
he wants a teleology that is similar to Aristotle’s telos and wants a “good”
that someone can define without reference to a preferential concept that
is only emotive in character. He wants acting morally to be a matter of
rational pursuit predicated upon factual determinations. Good must be
functionally defined.

Maclntyre (1984, 50) achieves his purpose by noting the functionality
of a watch and a farmer. He notes that the concept of a watch cannot
be defined independently of the concept of a “good” watch. In parallel,
the concept of a farmer cannot be defined independently of the concept
of a “good” farmer. In other words, to Macintyre, like Aristotle, functionality
is the key to moral reasoning. Teleology again becomes the basis for
introducing rationality into the moral debate, but for MacIntyre this type
of reasoning is only possible because of the contextual nature of good
in society.

For Maclntyre (1984, 150), every practice has an aim, an end purpose,
or what we call a telos. When people engage in a practice, then rationality
can inform them of what is good and bad behavior. Thus, by its very
nature, a practice has an end purpose, and those so engaged in it have
a telos. Correspondingly, one can use rational thought to define virtues
that better enable a person to achieve what Aristotle called eudaimonia
(happiness), and failing to apply those virtues frustrates the telos of the
practice. Acting virtuously is to act from an inclination formed by the
cultivation of virtues, and thus there is a very central rational component
in virtuous behavior. Virtuous behavior is a continual series of choices,
often established with a rational selection of traits, that further the likeli-
hood that the telos will be achieved. Practice is the key to Maclntyre’s
version of virtue ethics.

He defines practice as follows (MacIntyre 1984, 187):

By a practice 'm going to mean any coherent and complex
form of socially established cooperative human activity through
which goods internal to the form of activity are realized in the
course of trying to achieve those standards of excellence which
are appropriate to, and practically definitive of, that form of
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activity, with the result that human powers to achieve excel-
lence, and the human conceptions of the ends and goods
involved, are systematically extended.

The key to his definition is the notion of internal goods. He illustrates
the concept with an example from the game of chess. Although the end
result of the game might appear to be defeating the opponent, the true
end purpose is mastering the moves, strategies, and intricacies of the
game. If one cheats to win and achieves a win “by hook or by crook,”
the player only denies himself or herself the true benefit of engagement
in the process of the game and has therefore lost any value in the meaning
of the game itself.

Maclntyre notes: “A practice involves standards of excellence and
obedience to rules as well as the achievement of goods. To enter into a
practice is to accept the authority of those standards and the inadequacy
of my own performance as judged by them” (Maclntyre 1984, 190). To
apply ethics and to be moral requires virtues, and existing without them
means that the individual’s “good” cannot be achieved. MacIntyre defines
virtue as, “an acquired human quality the possession and exercise of
which tends to enable us to achieve those goods which are internal to
practice and the lack of which effectively prevents us from achieving any
such goods” (MacIntyre 1984, 191).

So what is the link between virtue and practice? Virtues sustain a
practice. They give individuals “internal goods” and thus serve as a
motivation to overcome the dangers, temptations, and distractions so
common in life. Internal goods are intangible positive feelings about the
self, whereas external goods are tangible benefits resulting from honor,
money, and power. Virtues sustain the person’s activity in practice and
encourage the person to move toward the fundamental end purpose of
that practice. Virtues are a means, but they also become the ultimate end,
as they define the character or inner self of the person who is engaged
in his or her practice (Maclntyre 1984, 219).

Maclntyre takes the notion of teleology from Aristotle and redefines it
as a social teleology (McKay 2004). Confronting modernism and postmod-
ernism, MacIntyre makes Aristotle relevant again by stressing the social
contextual nature of human existence. Morality again is brought back into
the realm of the rational, and moral debate is once again coherent. Indeed,
virtue ethics is again important.

Practice and Professionalism

This section argues that the notion of “practice” includes the concept of
what is commonly called a profession. To enter into a practice is to enter



Aristotle, Maclntyre, and Virtue Ethics ® 69

into a relationship not only with a community of contemporary practi-
tioners, but also with those who preceded you and those who will follow
you in that practice. The contemporary community of public administra-
tion, as in any other practice, is in a particularly salient relationship with
those earlier practitioners who extended the reach and worth of the
practice to its present point of evolution. Practices are not institutions,
which are necessarily concerned with external goods. Nevertheless,
institutions are critical to practice, as they sustain both the practice and
the practitioner and characteristically form an identifiable order. For
example, a doctor often works in the context of a hospital, and a public
servant works in the context of a government agency. In addition, the
ideals and the creativity of the practice are always vulnerable to the
realities of institutions; but the virtuous practice provides a counter to
such realities as the corrupting power of institutions and the tendency
to overwhelm the government processes with ever more complex Kantian
rules and regulations.

In the Kantian and utilitarian contemporary world view, a profession,
such as public administration, is simply a social arena in which each
individual in the profession pursues his or her own self-chosen concept
of the good life. Political institutions exist to provide order, which makes
self-determination possible. In this contemporary view, government should
promote law-abidingness, but the legislative function should not inculcate
any one moral view.

In contrast, the virtue-ethics worldview not only requires the exercise
of virtues, but it also encourages the development of moral and ethical
judgment in its members. Each member should look to the professional
community to define his or her professional telos. In this view, political
institutions should exist to help each professional self-actualize. The
legislative function of government should not be used to create a particular
moral view, but rather to foster an environment that facilitates continuing
moral development and an improved moral judgment within the profession
and the nation’s people.

Of importance in Aristotle’s modified reasoning by Maclntyre is that a
“practice” is a means that members of the profession associate, and that
association includes common standards of excellence. In other words, a
practice such as public administration involves standards of excellence,
often obedience to rules and being influenced by virtues, and the achieve-
ment of goods and services. In addition, as noted by MaclIntyre, there are
internal and external goods that result from the practice. With external
goods that characteristically result from competition, there are losers and
winners as some gain or lose more than others in what the profession
does and does not produce in the various institutions in which they serve.
With internal goods, the achievement is a good for the whole institution,
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the professional community, and the individual’s professional inner self.
There are no losers if the professionals produce internal goods.

Maclntyre defines virtue as an acquired human quality that tends to
enable us to achieve internal goods. This is important to public adminis-
tration, as every practice requires a certain kind of relationship among
those who participate in it. As public administrators perform their practice,
they engage in a shared purpose and shared sense of their standards of
excellence. Both influence their professionalism.

In our contemporary world, one can easily ignore, assume, or say that
the telos of public administration does not exist, and maybe even that it
should not exist. They can argue that public administration is just a job
and merely a means to advance a person’s power and fortune. Certainly,
this is a common hedonistic worldview, but one can also argue that being
a professional in public administration is a uniquely important job, and
maybe more important than many other jobs. Certainly, many private-
sector jobs in society are useful to society, but public-sector jobs have a
concern for the public’s interest at their core. For example, they place a
value on teaching a child to read, protecting a neighborhood from crime,
treating a patient for an illness, and rescuing lives from a blazing building.
By its very nature, public administration implicitly involves higher values
that transform a society into a civilization.

Public administration is about internal goods, as achievement in the
profession itself is a good for everyone in society. If the institution of
government hires the correct employees and trains them correctly for their
jobs, then the work of government is performed at a higher level of
proficiency, and taxpayers get more for their “investment” in civilization
through what we call taxes. If those public servants manage the budget
correctly, the allocated resources provide the public with services that
maximize the social and economic outcome for the betterment of the
whole community. Unlike institutional decisions that have winners and
losers, public administration’s internal goods create only winners for the
professional and the larger community.

Conclusion

Public administration must always exist in the context of public institutions,
with their strong tendency to permit and even encourage corruption or
other immoral behavior. Thus, public administrators must learn and relearn
to exercise virtues in the context of governmental institutions, regardless
of their circumstances, if corruption and other immoral behaviors are to
be kept to a minimum level. The retention and enhancement of integrity
depends on sustaining, and often on improving, institutions. Immoral
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behavior in government institutions is due to vices that the exercise of
virtue can curb. Unfortunately, institutions often foster and even encourage
the erosion of virtues within public administrators. Thus, reformers must
reinforce the development of virtues within public administration by
addressing both the individuals and the institutions.

Virtue ethics influences external and internal goods differently. Virtue
ethics essentially creates internal goods; however, it can and sometimes
does hinder external goods. The latter are objects of human desire that
are almost always in dispute within a group of any size and sometimes
are even in dispute within an individual. In a materialistic culture, indi-
viduals place extreme value on achieving riches, fame, and power. In
such an environment, virtues such as justice within public administration
can hinder the attainment of external goods for many private-interest
groups. In such circumstances, political rulers and others would punish
public administrators for acting with virtue. However, because virtue ethics
also produces internal goods, internal rewards exist, which no one can
take away from the professional public administrator. This is in contrast
to utilitarianism, where there are no internal goods, as that normative
theory does not accommodate the distinction between internal and exter-
nal goods. Thus, the existential sense of reward is impossible for the
utilitarian, where the institutional pressures to amass riches, fame, and
power overwhelm virtues such as justice, courage, and truthfulness.

Virtue ethics requires a practice context that has a felos or quest. For
public administration, that telos or quest is the benevolent pursuit of the
public’s interest as explained by George Frederickson. The quest provides
the profession of public administration with an understanding of what is
the “good.” Tt gives focus and purpose to the practice, but it also gives
focus as to which virtues are most important in any given circumstance.
It enables professionals to order other goods and to extend their individual
and collective understanding of the purpose and context of the virtues.
It permits a conception of the good that enables professionals to under-
stand the place of integrity and constancy in life. Such a quest is always
an education both as to the character of that which is sought but also in
an ever expanding self-knowledge (Frederickson 1997).

Both modernism and postmodernism greatly contributed to the dis-
missal of virtue ethics as a meaningful area of inquiry by scholars and as
something that is relevant to professionals who base their efforts on the
foundations of scientifically acquired knowledge. However, the argument
by Maclntyre should encourage modernists to reconsider their position,
as they can empirically survey professionals as to what they self-identify
as the felos of their profession. Thus, modernists do have an empirical
subject or focus of inquiry, and their rigorous methodology is applicable
to virtue ethics.
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In addition, MacIntyre changes the conclusions of the postmodernists
who believes that one can only argue ethical and moral matters within a
paradigm and not across paradigms. One need only recognize that a
profession with a telos such as public administration has one paradigm,
and the arguments about virtue ethics can be posed within that paradigm.
Thus, reasoning with postmodernism also permits the use of virtue ethics
as advocated by Maclntyre.

Virtue ethics is coming back into favor, but the subject should be
studied with a deeper appreciation of philosophy, particularly the works
of Aristotle and Maclntyre. Is there a telos or end purpose? Limiting our
consideration to just a profession such as public administration, one can
empirically demonstrate that the leading thinkers in the field believe there
is an end purpose to this profession. Certainly, an empirical study can
demonstrate that a consensus exists as to the end purpose of what most
in a profession consider as their telos. Thus, if an agreed-upon end purpose
to a profession exists, then Maclntyre helps us realize that virtue ethics
is quite defendable and can help us in our rational debates over moral
problems as they relate to professionalism.
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When it comes to Jesus, the academic discipline of public administration
is like an adult who is embarrassed to be in the company of his parents
because he still depends on their financial support. Theorizing in public
administration contains virtually no consideration of Jesus or his teachings.!
The discipline has ignored Jesus even when seeking a code of ethics for
public employees.?

This oversight is remarkable, because Jesus exerted, and continues to
exert, an enormous impact on politics and government in Western civili-
zation. He fostered the idea of government as “public service” (Matt.
20:27), from which grows the modern belief that leaders are accountable
to those whom they govern. He taught us to temper law with mercy (Matt.
7:1; Luke 6:37), to put more emphasis on intentions than on actions and
consequences (Matt. 15:20; John 13:10), to give everyone a fair hearing,
and to avoid judging hastily (John 8:7). Nor is Jesus’ influence limited to
his impact on our political institutions and culture. Tt is evident directly
in our ongoing politics and administration — in the rise of the Christian
Right, in conflict over abortion, and in policy areas ranging from welfare
and health care to law enforcement and criminal justice.

Of course, many public-administration scholars would say that Jesus
has little to teach us about real-world politics, that he is studied sufficiently
by theologians, and that in any event political practice can no longer be
grounded in theological premises. They might also cite Muslim terrorism
as an example of what can happen when religion and politics are mixed.

But ignoring Jesus is not nearly as innocent and prudent as these
views would have us believe. The field’s inattention to Jesus reflects a
fundamental difficulty in the discipline’s definition of its subject matter,
a difficulty that we must constantly paper over in our theorizing,
teaching, research, and practice. In a word, this difficulty centers on
our values. Public administration depends on Judeo-Christian values
being held by the citizenry, embodied in American political institutions,
and expressed in policies and laws. If such circumstances were absent,
if the discipline existed in the setting of, say, Stalinist Russia or Nazi
Germany, then the field’s management orientation would be indefensi-
ble, for it would make us servants of evil. At the same time, however,
while we depend on our own culture’s Christian ethos, we view as
illegitimate those political systems elsewhere that are explicitly grounded
in religion. In short, we want good government, but we refuse to secure
this goodness in anything more than tradition, convention, and common
sense. This may be fine for the moment, but it leaves the field precar-
iously dependent on its circumstances and unprepared for the possibility
of evil in high places and authoritarian tendencies in mass publics.
Already, most of the Western industrialized republics have become
permanently militarized, and they could very easily be transformed into
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totalitarian regimes with democratic facades, especially under conditions
of international conflict or terrorism.

This chapter examines the teachings of Jesus with the aim of demon-
strating their legitimate relevance to public-administration theory, research,
and practice. I begin by discussing the literature on the crisis of Western
civilization, a well-known but not fully appreciated line of thought pursued
by many of the best minds in modern social science and philosophy,
among them Nietzsche, Spengler,®> Weber, Toynbee, and Strauss. I start
here because I believe that public administration’s reticence toward Jesus
is a manifestation of deep problems within the larger culture. The essay
then turns to the teachings of Jesus and draws on recent biblical schol-
arship to differentiate them from the doctrines of Christianity. My purpose
in distinguishing Jesus’ message from church dogma is to suggest a path
by which public administration might recover its relationship with Jesus
without falling into religious subjectivism. The chapter concludes with
some thoughts on how public-administration scholars and practitioners
might contribute to the cultural project now under way in a number of
fields to lead the West back to its spiritual wellspring.

Liberalism, Ancient and Modern

Public administration’s effort to retain the values of Jesus while distancing
itself from the theological premises underlying those values is an example
in miniature of the relationship between government and religion in
modern industrial republics, which have achieved aQ historically
unprecedented degree of political integration by founding their authority
on an abstract, theology-free moral code. Modern nations unite peoples
of different races and creeds by declaring certain norms of behavior and
attitude to be universally valid, regardless of a particular person’s, group’s,
or nation’s customs, religious beliefs, or history. Among these norms are
freedoms of speech, conscience, and worship, freedoms that require and
therefore entail religious tolerance, limited government, and the priority
of law over religiosity. Originating with the 18th-century democratic rev-
olutions in America and France, political consolidation via this abstract
morality has become a global phenomenon and is now considered to be
one of the defining characteristics of modernity.

Nonetheless, this cultural separation of morality, religion, and law is
not entirely unique to the modern era. It is actually a new variation on
an old solution to an even older problem at the core of Western civili-
zation. The problem is how to unite warring peoples into political units
capable of mobilizing a common defense against foreign invaders. In
world history, this problem in its most extreme form has been unique to
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the West because of the special character of Western cities. One of Weber’s
most important and yet most neglected observations is that the European
city of antiquity differed from cities elsewhere.* The Occidental city, as
he called it, was characterized by a martial culture focusing on military
discipline and warfare. Each city had its own gods, took responsibility
for its own defense, organized city politics and government around
military units, and tied citizenship and preparation for citizenship to
military training and service. The Oriental city, in contrast, was organized
almost exclusively for trade and left military protection to imperial author-
ities, which governed large geographical areas and were not identified
exclusively with any one urban center.

The history of the West can be reconstructed as a long and painful
effort to achieve, as it says on all U.S. coins, e pluribus unum: “from
many, one.” Prior to separating morality and religion in the modern era,
several other methods of political integration had been tried in the West,
with varying degrees of success. Confederations of cities came first, notably
among the allies of Sparta and Athens in the years leading up to the
Peloponnesian War.> While these alliances allowed the Greek cities to
fend off two massive invasions by Persia, they were unstable and short-
lived because of intercity rivalries and distrust. Well aware of these
problems, Alexander the Great tried, instead, to recreate the blood ties of
the martial city on an imperial scale. In an attempt to weave together a
Macedonian, Greek, Persian, and Egyptian empire, he had his generals
intermarry with local elites. But this biological approach, too, proved
inadequate, as Alexander’s men quickly forgot their common heritage and
began to identify with the peoples of their new lands.°

The first empire involving European city-states that was even marginally
stable was established by Rome, which took a middle route between the
loose confederations of the Greeks and the total fusion sought by Alex-
ander. The Romans required their subject states to make financial payments
to Rome, house Roman troops in their territories, and defer to Roman
governors on issues of special concern to the empire, but in most other
respects it allowed these states to operate as usual. They could continue
to practice their local religions, keep their established forms of govern-
ment, and follow their normal customs.” Conceptually speaking, this quasi
federalism was accomplished by separating law from religion and subor-
dinating the latter to the former. The resulting empire lasted for several
centuries, and even when it began to break apart, the fractures were not
because of rebellions by conquered peoples, but a consequence of class
divisions and elite rivalries within the ruling city.®

Christianity became the unifying religion of the empire partly by
chance, and partly because it fit the empire’s legal framework. Jesus lived
during the period when the empire, after having replaced its citizen-army



What Jesus Says to Public Administration ® 79

with year-round professionals, had begun to experience civil wars,
because the legions now gave their allegiance to individual generals rather
than to the city or the military as a whole. As the military power behind
the legal superstructure split apart and turned on itself, politically active
citizens at all levels of the empire inevitably yearned for some sort of
cultural glue capable of rebinding the armies and their generals to the
legal order. The teachings of Jesus met this need, because they featured
the idea of a “kingdom of God,” a kingdom in which rulers and subjects
alike subordinated themselves to higher laws. Hence, the legend and
teachings of Jesus spread through the empire along the path established
by Roman law, which had been built atop the laws, customs, and religions
of the subject territories. Subsequently, after reuniting the empire by force
of arms, Constantine took advantage of this cultural reinforcement by
declaring Christianity to be the empire’s official religion. He also required
the Church leaders to call the Council of Nicea to adopt a single creed,
a creed which to this day is accepted by virtually all Christian denomi-
nations. From this point forward, the social and political order was no
longer to be a multicultural conglomeration of separate city-states bound
together by abstract law; it was to become a unicultural empire in which
law was once again interwoven with religion as it had been before, in
the martial cities.?

The separation of morality, religion, and law in the modern era
represents, in important respects, a reversal of Constantine’s policy and a
return to the method of political integration practiced under the empire
before Christianity. This is why Strauss!® speaks of two forms of liberalism:
ancient and modern. Liberalism is a political philosophy that calls for
religious tolerance and authorizes religious freedom within a framework
of abstract legal rights and obligations. Ancient liberalism was the practice
by the early Roman Empire of placing abstract law above religion and
allowing subject states to maintain their indigenous cultures within certain
limits. Modern liberalism subordinates religion as well as law to an abstract
morality. That this morality is higher than law can be seen in the ability
of such modern leaders as Jefferson and Lincoln to criticize and change
the United States Constitution to bring it closer to the Declaration of
Independence.!! It also evident in the United Nations Declaration of
Human Rights, the Nuremberg trials of Nazi officials for “crimes against
humanity,” and other instances where the laws of nations are treated as
less than ultimate.

Modern liberalism was necessitated by the Protestant Reformation,
which broke the Church’s monopoly on biblical exegesis and opened the
way for multiple creeds and denominations within an overarching Christian
culture. Religious pluralism brought civil war, repression, intolerance, and
fanaticism, and just as disorder in ancient Rome had facilitated the rapid



80 ®m Handbook of Organization Theory and Management

diffusion of integrative religious beliefs, the religious wars of the 15th and
16th centuries caused a compensatory search for common ground between
the conflicting sects. The product of this culture-work was a moral code
deemed to be inherent in human reason and therefore independent of
religious creeds and doctrines.!?

The End of Western Civilization

The flaw in modern liberalism is that its values cannot be justified without
recourse to principles that, while perhaps seemingly self-evident to West-
ern minds in the modern era, are actually rooted in power or accidental
circumstances. This problem was first identified by Nietzsche.!® It was
subsequently studied scientifically by Weber!* and then retraced in the
history of ideas by Strauss.!> Today, it stands as one of the central topics
of concern within several of our most influential schools of social theory,
including the deconstructionism of Derrida, the critical theory of Haber-
mas, and the genealogical approach associated with Foucault.

In the beginning, the problematic connection between modern liber-
alism and religion was well understood. It was the focus of Nietzsche,
Weber, and Strauss. But in the last half of the 20th century, social theorists
and philosophers working within this intellectual tradition have shifted
emphasis from religion to science. Historical reconstructions of this intel-
lectual shift in direction have been offered by, among others, Jay,!©
Habermas,"” and Alexander.’® The aim of the new line of analysis has
been to unearth the hidden premises and social forces embedded not
merely in Western morality and the thinking that generated it, but also in
science, which has heretofore been thought to be a pure and unfettered
rationality. For reasons discussed below, this targeting of science needs
to be reconsidered, for it kicks out from under us the intellectual stool
on which we are now standing. A better line of attack can be found by
retracing our steps from Nietzsche to Strauss and giving Strauss greater
weight in light of Muslim terrorism, which, in a sense, he anticipated.

Nietzsche pointed out that the values posited as self-evident by modern
democratic theory are actually the values espoused by Christianity, a
religion that most modern scientists and philosophers consider to be based
largely in myth and superstition. Moreover, Nietzsche argued that Christian
values are not the values that a free and powerful people would want to
hold. Christianity arose among an enslaved and repeatedly conquered
people, and it reflected the concerns and interests of the weakest elements
of humankind rather than the strongest. Against Christian values and liberal
morals, Nietzsche held up the virtues of the martial cities of antiquity:
courage rather than meekness, suicide rather than subjugation, justice
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rather than mercy, vengeance rather than forgiveness, pride and magna-
nimity rather than love and charity. Soon, Nietzsche predicted, the dem-
ocratic, mildly humanitarian, consumption-oriented culture of the West
would collapse, because its foundation had been dismantled by science,
which is itself plodding and uninspiring. From the ruins of Western culture
after the fall would arise either the “last man,” the man who completely
subordinates himself to the herd, or the “overman,” the man who accepts
his own superiority and rules without constraints.

Weber, too, focused on Christianity in his analysis of Western culture,
but Strauss, a Jew who had lived in Germany during the rise of Nazism,
turned instead to Judaism. Weber’'s contribution to Nietzsche’s insights
was to show that Protestant Christianity is the source not only of Western
morals in the traditional sense of the term, but also of the West’s com-
mitments to efficiency, order, acquisition, hard work, and science —
commitments Weber referred to collectively as “the spirit of capitalism.”
Weber pointed out that organizational features of capitalism had existed
prior to the current era both inside and outside the West, but these features
in other times had not led to the frenetic, acquisitive lifestyle found in
Western capitalism today. Weber traced the spirit of (modern Western)
capitalism to the Calvinist doctrine of predestination, a doctrine that
unintentionally caused people to think that divine salvation could be
gained from hard work and worldly success.

Both Nietzsche and Weber formulated their views prior to the rise of
Hitler, and if their ideas did not contribute to Hitler’s success, they certainly
did nothing to guard against it. Strauss, on the other hand, examined the
development of Western culture in search of an antidote to the spiritual
decay that had made Nazism possible. He agreed with Nietzsche and
Weber that Western morality was erected on an increasingly untenable
religious foundation, but he believed, or at least hoped, that this religion
could be restored. Strauss argued that the West gets its dynamism from
an internal, cultural tension between science and religion. In a series of
brilliant reinterpretations of ancient texts from classical political philosophy
and theology, he traced this tension to a conflict between the two main
elements of Western culture, the Greco-Roman tradition of philosophy
and science, and the Judeo-Christian theology presented in the Bible.
Strauss concluded that Western culture could be preserved only by some-
how insulating biblical beliefs from scientific criticism.

Although their analyses differed, all three of these great thinkers
anticipated the collapse of the West if its spiritual foundations are not
somehow reformed or restored, and each suggested a program for spiritual
renewal. Nietzsche hoped to spark a new Dionysian faith based on the
myth of the eternal return and his ideas about (or discovery of) the will
to power. Weber seems to have thought that Christian theology might be
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reinvigorated as it had been during the Reformation by revising its first
principles, although he offered no ideas for the form this new Protestantism
might take. Strauss tried to initiate a spiritual rebirth by reinterpreting the
foundational texts in both Greek philosophy and biblical theology. With
respect to the former, he sought to show that political philosophy had
been founded by Socrates specifically for the purpose of protecting
religious beliefs from criticism. On the biblical front, he suggested that
Judaism could sustain its claims to truth against the criticisms of science,
but that Christianity could not.!?

As previously stated, theorists in this Western tradition of cultural
introspection have recently turned their attention to science, in large part
to undercut its position as the only (or at least the highest) source of
truth. This course was sketched earlier by Nietzsche, but his enthusiasm
for it should now be seen as a sign of danger rather than insight, for he
sought to hasten the collapse of Western culture to pave the way for the
overman. The effort to critique science is fraught with perils, even though
it may offer the prospect of an exciting intellectual journey. The danger
is nihilism, which, as a practical matter, typically leads to a tyranny of
either the right or the left. Already, the mass publics of Western nations
have nihilistic tendencies, and they could very easily be led down the
path of fascism, especially if ruling elites are confronted by elements
hostile to the West’s shaky morality. This is true whether such elements
are domestic or foreign. In either case, because Western governments are
unable to defend the Western way of life with sound reasoning — because,
instead, they rely on principles that must be accepted as “self-evident” —
Western governments are often defensive and prone to violence.

My own view is that we should return to the path suggested by Strauss
but reconsider his conclusions about how to deal with Christianity. The
solution to the cultural crisis of the West may actually reside in the crisis
itself, that is, in the obvious fact that Christianity has been unable to
withstand scientific criticism without retreating into a Pharisaic fundamen-
talism. The answer to dogma’s deconstruction is not to abandon Jesus in
favor of a mystical Judaism (Strauss’s program) or to wait for Nietzsche’s
new Dionysus or Weber’s new Luther, but to dig beneath Christianity to
unearth the historical Jesus.

Ears to Hear

The key to resurrecting the Jesus of history from the tomb of Christianity
is to recognize that Jesus had a special way of conveying his ideas. In an
effort evade Roman authorities, Jesus spoke in a code understandable to
his followers and to many Jews, but not to outsiders. Jesus often said that
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people missed his meaning because they lacked “ears to hear” (Matt.
11:15, 13:6, 9, 43; Mark 4:9, 23, 7:16, 8:18; Luke 8:8, 14:43). Today, this
is undoubtedly the case with scholars of public administration. Most cannot
hear what Jesus has to say, because even the phrase, “ears to hear,” a
phrase taken by Jesus from the Bible, eludes their understanding. Jesus
frequently employed biblical quotes like this one, which were known to
the Jews but not to the Romans, to convey subtle messages in his public
statements.?>?! He knew that only his most righteous followers would
search the Bible for such quotes and would read the surrounding passages
to learn what he had meant.

Jesus knew well the risks of speaking too freely in his captive kingdom.
He had been a disciple of John the Baptist, whom Herod beheaded.
Moreover, the Gospels contain numerous stories about plots against Jesus.
Because of his popularity as a healer, the Pharisees “held a council against
him, how they might destroy him” (Matt. 12:14-15). The priests, scribes,
and elders plotted to kill him (Matt. 26:3—4). The Pharisees sought out
the Herodians, the Jewish supporters of Herod and Rome, and tried to
find “how they might destroy him” (Mark 3:6, 11:8). The chief priests and
the scribes “sought how they might take him by craft, and put him to
death” (Mark 14:1; Luke 6:7, 19:47, 22:2; John 5:18, 7:1). Clearly, Jesus
was a marked man, and he knew it.

Additionally, he was not indifferent to the danger. When he learned
that the Pharisees were plotting against him, “he withdrew himself from
thence” (Matt. 12:15). When he was urged by his disciples to go to the
feast of the tabernacle in Judea, he initially declined, saying that he would
be persecuted, but later he did attend, “not openly, but as it were in secret”
(John 7:2-10). On the day that he sent his two disciples to prepare the
room for what would prove to be his last supper, he had made prior
arrangements to have them be met discreetly, like secret agents, by “a man
bearing a pitcher of water” (Mark 14:13). On the night when he was
arrested, he had withdrawn into a garden and had posted Peter, James,
and John to watch over him (Mark 14:33), and Peter, if not the others, was
armed (John 18:11). Obviously, Jesus wanted to avoid being apprehended.

So Jesus offered two teachings. To his students he taught methods for
confronting and subverting power and glory, but to the “multitudes,” as
he called them (Matt. 15:32; Mark 8:2), he told parables seemingly about
a heavenly kingdom that would eventually descend to earth, righting all
wrongs and rewarding the meek, the loving, and the faithful. This explains
why he was such a popular speaker. In the heart of occupied Jerusalem,
at the center of the temple, watched carefully by the Roman troops, spied
on by Herod’s agents, surrounded by the insular priesthood, he could tell
the crowds his stories, and many could understand his hidden meanings,
but the authorities could never convict him of sedition.?
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The Gospels are replete with numerous anecdotes about the disciples
needing to have Jesus’' analogies and stories explained to them. The
disciples asked about the parables of the tares in the field (Matt. 13:35),
the “leaven” of the Pharisees (Matt. 16:6-12; Mark 8:15-17), the seeds that
fell in different soils (Matt. 13:18; Mark 4:10; Luke 8:9), the words that
defile (Matt. 15:11; Mark 4:36), and the blind leading the blind (Matt.
15:15). The Gospels also say that Jesus took care never to speak straight-
forwardly to the multitudes. “But without a parable spake he not unto
them: and when they were alone, he expounded all things to his disciples”
(Mark 4:34; Matt. 13:34). That Jesus spoke so often in parables is an
indication in itself of the fact he was delivering an encoded message.

The phrase about having “ears to hear” had been used by David, on
whom Jesus modeled himself,? in a stinging psalm comparing idolaters
to their own idols: “Eyes have they, but they see not: they have ears, but
they hear not.... They that make them are like unto them; so is every
one that trusteth in them” (Ps. 115). By saying that those to whom he
spoke lacked “ears to hear,” Jesus was implying that they failed to
understand him because they worshiped idols. He did not want to say
this bluntly, because he did not want to offend, but this was what he
intended to convey to biblically knowledgeable listeners.

Of course, to modern minds, this sounds like a shrill and judgmental
statement, regardless of how it is said. Except in rare circumstances, we
simply do not accuse our interlocutors of being idolaters deafened by
false religions. Although we acknowledge that material interests and other
factors limit perceptions — our concept of “ideology” sums up this
recognition — we see these cognition-shaping influences as something
to which everyone is subject, ourselves included. We would also reject
Jesus’ suggestion that ideological limits on reason are as difficult to
overcome as idolatry, which we think of as the type of religion practiced
by primitive peoples. We believe that self-serving prejudices can be
dissolved through disciplined debate, which forces disputants to look at
the world from many points of view.

This confidence in the power of discourse stands at the heart of public-
administration scholarship and practice. It is our basis for claiming that
our theories are not themselves merely ideologies justifying our power
and status as social scientists and professionals. Our claim to special
insight, which we posit as “objectivity,” rests on our faith in reason’s
strength and ideology’s weakness. We think that the discipline of public
administration, along with other sciences of society, arrive at truth by
being open to many partial perspectives.

But Jesus calls on us to reconsider these premises — premises SO
important to our identity and values that we might even call them “idols.”
His reference to idolatry was part of his overall account of power,
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knowledge, and spirituality. He believed that our tendency to rationalize
our privileges is a much more resilient spirit than we generally realize.
He taught that it responds like the power structure itself, growing stronger,
not weaker, when it is challenged. This is one reason why Jesus spoke
obliquely, using such subtle references as the phrase about having “ears
to hear.” He hoped to smuggle his ideas past our defenses, past the idols
of our hearts that block our perceptions.

This chapter is written with a similar intent. I want to discuss the
implications of Jesus’ teachings for modern public administration. If we
had “ears to hear,” we could easily discern what Jesus has to say to us.
We would merely examine the posture Jesus took toward government
and then consider what this stance entails for the teaching, study, and
practice of public administration. But the values of public administration
cause us to misconstrue Jesus’ ideas.

The Politics of Judaism

One misconception is the view that Jesus preached about God and not
government. This image of Jesus is widely held both inside and outside
academe, but it is nevertheless mistaken. Jesus thought that the spiritual
problems of humankind are rooted as much in politics as in religion. The
central elements of his ministry were political concepts. Jesus preached
about “power and glory.” He advocated a loving and merciful social order
— a “kingdom of God” — to replace the authoritarian and merciless
regimes of his day. Jesus may have been a prophet, but he was a prophet
with political aims.

The political focus of Jesus was nothing new to Judaism; issues of
politics and government were central to the entire Judaic tradition out of
which Jesus arose. Judaism was developed as a creed specifically for the
purpose of achieving political liberty from totalitarian oppressors. Abraham
concluded that he could secure independence for himself and his children
only if he worshiped a single, invisible god, as opposed to the “graven
images” of all other nations. Later, in reaction to Egyptian bondage, the
Judaic culture was elaborated and codified by Moses, who led the Jews
to their own land. Next, other prophets, modeling themselves on Moses,
came forward to speak against Babylon.

The teachings of Jesus were simply another step in Judaism’s develop-
ment, in this instance in reaction to Roman imperialism. Rome necessitated
a cultural advance within Judaism because it presented a new form of
tyranny. In earlier eras of oppression, the Jews had been held captive in
other lands — in Egypt and then Persia — and their overlords had tried
to make them adopt what we would call the “state religion.” In this context,
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Moses and the other prophets had sought liberty for their people by calling
on them to remain true to Jehovah and to return to their homeland.

Roman imperialism brought a more subtle tyranny, a tyranny that was
neither direct nor geographically bounded. As we have seen, the Romans
allowed subject nations to practice their “local” religions so long as the
people obeyed secular (Roman) law governing property rights, the rights
of various categories of individuals, and the limits of subjugated states.
Suddenly, Judaism, which for centuries had been an unbeatable force for
liberation, had little to say (beyond telling the Romans to keep “graven
images” of eagles outside the holy temple). Hence Jesus reformulated
Judaism to call for a new means of liberation, one based not on separating
from oppression geographically and spiritually — such a separation was
no longer possible — but on ending oppression, everywhere and forever.
The “promised land” was replaced by a promised “day of judgment.”

Jesus advocated a spiritualized politics not because he favored totali-
tarianism, but because he saw what we might eventually have to learn
once more for ourselves, that a godless government has no conscience
and therefore no limits. Philosophically, Jesus sought to merge faith and
power with the notion of a divine kingdom. In line with the Judaic tradition
of Moses and David, Jesus meant by the “kingdom of God” not a future
world order of disembodied souls or resurrected bodies, but an earthly
government founded on love and holiness.?

That Jesus had political aims is visible to anyone who reads the Gospels
with an open mind. Jesus was called a king by others (Matt. 2:2, 21:4,
27:29, 27:42; Luke 19:38, 23:36; John 1:49, 19:14); he referred to himself
as a king (Matt. 25:34, 40); he appears to have been known to the
multitudes as a king (Matt. 15:9, 12, 18; Mark 15:31-32; John 12:13, 15,
18:39, 19:3); the central element of his message was about establishing a
“kingdom” (Matt. 4:17, 4:23, 9:35, 13:11, 24:14; Mark 1:14-15, 4:11; Luke
4:43, 8:1, 10-11, 9:2, 16:16); the main question at his Roman trial was
whether he declared himself to be a king (Luke 23:2; John 18:33-37); at
this trial, he did not deny his kingship (Matt. 27:11; Mark 15:2; Luke 23:3;
John 18:36-37); and, at the instruction of the Roman governor, a sign was
placed on Jesus’ cross saying “THIS IS JESUS THE KING OF THE JEWS”
(Matt. 27:37; Mark 15:26; Luke 23:37; John 19:19).

Jesus and Christianity

A second and related mistake in public administration’s view of Jesus is
to conflate the teachings of Jesus with the doctrines of Christianity. In
reality, the movement Jesus sought to inspire was far different from
Christianity and the church. Jesus did not envision his followers as a large
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organized religion battling the forces of Rome, but, rather, as a small
group of political activists and educators confronting hypocrisy in high
places. Jesus believed that political activists, who in his day were prophets
and priests, influenced the social order far beyond their numbers. He
compared them to ingredients, such as yeast (Matt. 13:33, 16:6, 11-12;
Mark 8:15; Luke 12:1, 13:21) and salt (Matt. 5:13; Mark 9:49-50; Luke
14:34-35), which are used in very small amounts in cooking to produce
large changes in texture and flavor. Political activists, although few in
number, could profoundly alter social and political relations if they pos-
sessed the right ideas and confronted authority and status in the right
way. Hence Jesus called on his followers to be “the salt of the earth”
(Matt. 5:15). He also insisted on being selective: “Many are called, but
few shall be chosen” (Matt. 22:14).

Further indicating the differences between the teachings of Jesus and
the religion of Christianity, Jesus was quite critical of institutionalized
religion in general. He could not say so explicitly, because priests were
always following him and would probably have stoned him to death on
the spot,® but Jesus made many statements implying his hostility. He told
people not to worship in public but rather to pray in secret (Matt. 6:6);
he flatly rejected trying to influence God with the kinds of prayers Christian
churches now use, which he called “vain repetitions” (Matt. 6:7); he
depicted the inclination to establish religious institutions as a temptation
presented by Satan (Matt. 4:5-7; Luke 4:9-12); he called for the temple
in Jerusalem to be dismantled and replaced by a purely spiritual congre-
gation, a “temple made without hands” (Mark 14:58); and he refused to
develop an organized hierarchy among his followers, even though he was
asked to do so on more than one occasion (Matt. 19:27, 20:20-26).

Jesus’ opposition to organized religion explains why, despite having
many opportunities, he never established a church, a congregation, or a
regular religious practice. Jesus spoke on a number of occasions to very
large crowds. His Sermon on the Mount was to a huge audience (Matt.
5-7), and at another time the crowd was so large that he had to address
it from a boat at the shore where the people thronged (Matt. 13:1-52).
However, in no instance did Jesus try to organize a large flock of adherents.
Unlike Peter, who baptized thousands of people at a time (Acts 2:41, 4:4),
Jesus never performed mass baptisms, nor did he ask the crowds to follow
him. Whenever Jesus sought disciples, he always addressed individuals,
not groups. Organized, mass Christianity is the legacy not of Jesus, but
of Peter.

Finally, the contrasts between the substantive doctrines of Christianity
and the teachings of Jesus are stark. Christianity is especially preoccupied
with the idea of sin, but Jesus preached the exact opposite of a sin-
oriented faith. He was criticized for his willingness to associate with
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“publicans and sinners” (Matt. 11:19; Mark 2:16; Luke 5:30, 7:34). To the
Pharisees, who were maniacs about law, ritual, and sin, Jesus said, “Ye
judge after the flesh; I judge no man” (John 8:15). He specifically admon-
ished us to “judge not, that ye be not judged” (Matt. 7:1; Luke 6:37). He
himself refused to judge, even though he was asked to cast judgment
many times. To those who wanted him to judge an adulteress, he said,
“[Llet he who is without sin cast the stone first” (John 8:7). To the young
man who wanted him to speak to his brother about dividing the latter’s
inheritance, Jesus responded, “Man, who made me a judge or a divider
over you?” (Luke 12:13-14).

If Jesus wanted his following to be small; if he never organized a
congregation; if he spoke against religious ritual and hierarchy; if the
teachings of Jesus are inconsistent with Christian doctrine; and if the
Christian Church was organized not by Jesus but by Peter, then, clearly,
it is a mistake to view Jesus and Christianity as one and the same.

The Political Philosophy of Jesus

The hidden (political) meaning of Jesus’ teachings has been explicated
at length elsewhere.?! The doorway beyond a religious, otherworldly
account of Jesus’ ideas resides in the meaning Jesus attached to the notion
of “spirit.” Then, as now, the word “spirit” was ambiguous; it could
pertain to a phantom or, instead, to a motivation. Jesus usually was
referring to the latter, even though his listeners tended to assume that
he meant the former.

Kingdoms Colliding

Jesus taught that human beings are inclined in two directions, or they
experience two “spirits.” On the one hand, they have a tragic inclination
to invent rules and standards, and to judge one another mercilessly against
their arbitrary conventions. This is their original sin, or is “the sin of the
world,” for it occurs all over the world.

When the Bible says Adam and Eve ate from the tree of knowledge,
it means, according to Jesus, that they invented human laws. This is
explained in the Gnostic Gospel of Philip. The tree of knowledge of good
and evil is man-made law. “It has power to give knowledge of good and
evil.... The law says, ‘Eat this, and do not eat that” (Philip, para. 74).
God had imposed no laws in the Garden of Eden, not even against murder,
except the commandment to not “eat” from the tree of morality. The
original sin of humankind was indeed turning away from the command-
ments of God, but the sin was not becoming lawl/ess, but lawfu/.
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Through their judging, people create hierarchies of command and
status, or “power and glory.” As power and glory grow, or as the judging
that creates them becomes more detailed, complex, and pervasive, the
social order becomes like a personality, a thinking creature with a will
over and above the thoughts and wills of the persons it comprises. Because
it has a personality, Jesus gave it a name. He called it “Satan,” a word
whose root means “to turn away,” that is, from God.?

On the other hand, while human beings are inclined toward judgment,
they also have the potential to be filled with faith, love, and a spirit of
holiness. Faith comes first. People have been informed by God (through
prophets) that they are creations of a supreme being, a being who is their
constant observer, who alone has knowledge of good and evil, and who
is their ultimate judge. This belief engenders love, because it causes people
to stop judging and ranking. Faith also brings about a “spirit of holiness,”
which is a natural human tendency to stand up to authority.?” To the
extent that people believe in God and in an ultimate judgment, they
become hostile to power because they become less concerned about
conventional laws and judgments than about the judgment of their Creator
as conveyed to them through their consciences.

Jesus described history or civilization as an evolving conflict between
these two motivations, between, on the one hand, power, judgment, and
Satan, and on the other hand faith, love, and holiness. Power grows
naturally and manifests itself in larger and larger kingdoms, but its growth
sparks a commensurate growth of the spirit of holiness, which can be
tapped to form a counterkingdom, a “kingdom of God” in which all power
and glory will be given to the Creator rather than to human beings. Jesus
was the first and only king of the holy kingdom because he was the
lawgiver who outlawed law. He saved humanity from its own “eternal
judgment” (or “damnation”) by wiping away conventional beliefs about
good and evil and replacing them with two simple commandments (to
love God and neighbor). Jesus predicted that in the future, or in “the
world to come,” the kingdom of the holy would grow, and the kingdoms
of those who judge would collapse.

Three “Days” of Transformation

From the perspective of those who view Jesus as a political activist and
not as a self-proclaimed deity, the most puzzling statement by Jesus was
his assertion that he would “destroy this temple that is made with hands,
and within three days ... build another made without hands.”? This
statement is the best evidence in the entire Gospels for the Christian
premise that Jesus believed himself to have supernatural abilities or con-
nections. Out of the numerous parables and aphorisms that Jesus offered
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during his brief ministry, it was the only statement brought forward at his
trial before the Sanhedrin (Matt. 26:61-62; Mark 14:58). By then, the
comment had become so notorious that not only did witnesses report it
to the high priests, but those who watched him be crucified quoted it as
well and mocked Jesus for having said it (Matt. 27:39-40; Mark 15:29-30).

The meaning of this statement was, and still is, the central question
surrounding the mission, nature, and destiny of the movement Jesus
initiated. However much modern Christians may wish to assume that the
meaning is obvious — that Jesus was referring to his resurrection after
the crucifixion — the people who lived during the beginning of the
Christian era were deeply divided over the message Jesus intended.?

Assuming that Jesus was using religious metaphors to make points
about politics, his statement about destroying and remaking the temple
probably referred to the historical process by which worldly systems of
power and glory would be overturned. On this view, when Jesus said the
“temple made without hands” would come in three days, he meant that
it would come in three stages, three alternating periods of darkness and
light. Human systems of power and glory tend to expand continuously,
becoming harsher and more judgmental — “darker” — at each step, until
the people subjugated within them become so hopeless, so “poor in spirit,”
that they are willing to die to salvage their humanity, at which point the
old order collapses, and a new era dawns like a new “day.” This image
is confirmed in rough form by many modern scholars of civilization,
including Weber, Spengler,> and Toynbee.?

Many of Jesus’ parables and aphorisms related in some way to this
vision of history. He compared the staggered coming of the kingdom to
a landowner returning home unannounced (Mark 13:35), a wedding to
which some guests are invited at the last minute (Matt. 22:14), a sudden
storm presaged only by a red morning sky (Matt. 16:2), a dinner party
suddenly opened to the poor (Luke 14:16-24), and a thief in the night
who surprises a watchman (Luke 12:37-40). Jesus also spoke of several
temptations that would sidetrack humanity from its spiritual growth (Luke
4:1-12; Matt. 4:1-10). Clearly, Jesus saw the coming of a merciful, godly
kingdom not as a gradual humanization or spiritualization, but as a process
with many sudden stops and starts.

Jesus seems to have thought that he and his followers, and those who
would continue their efforts in the future, would function as revolutionary
catalysts causing the kingdom to materialize. They would challenge author-
ity, and their defiance would cause authority to react in a manner exposing
the force on which it relies, thus sparking further defiance by others, and
so on. An exchange between Jesus and Judas, recorded in “The Dialogue
of the Savior” (paragraphs 99 and 100), describes the revealing (or apoc-
alyptic) tension Jesus said existed between faith and power. Judas asked,
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“How is the spirit apparent?” Jesus answered with a rhetorical question,
“How is the sword apparent?” By the sword, Jesus meant the force and
coercion underlying political authority and social rank. Generally it is
invisible; those at both the top and the bottom of the social pyramid treat
authority and inequality as if they were based not on the threat of
punishment or death, but on totally reasonable grounds. The sword is
exposed only when it is unsheathed, and it is unsheathed only when
authority is defied or social rank is challenged or ignored.

The Second Coming of Jesus, or of Pontius Pilate?

At this point in our analysis, we can begin to hear what Jesus has to say
to public administration. He tells us that history is a conflict between
competing orientations to life, or between competing spirits and corre-
sponding kingdoms. Public administration will inevitably play a part in
this conflict, and perhaps a decisive part, for the discipline and the
profession stand precisely where the two kingdoms are colliding.

Prophecies Fulfilled

Whatever one makes of the source of Jesus’ insights, it is difficult to deny
that many of his prophecies are being fulfilled. The end of the world,
which only a century ago appeared to be an impossibility, is now recog-
nized as a real likelihood. Although the potential worldwide cataclysm
could come from any one of several places — thermonuclear destruction,
ecological collapse, biological tinkering, etc. — the underlying problem
is our inability, thus far, to bring technology under the control of our
moral intellect.

As Jesus predicted, love and power have expanded steadily in history
and are coming into increasing conflict. On the one hand, life today in
even the freest of industrialized nations is snared within a web of command
and status, with lines of control originating not only or even primarily in
government, but also in such other power centers as work, family, school,
and recreation. Judgment and hierarchy so permeate modern life that
people literally display their ranks in the Polo markings on their clothes,
in the cut of their hair, in their choice of words — even in the journals
in which they publish. Atop this fibrous network of command and status,
a global power structure is developing, together with a world government,
a world army, global media of communication, and unparalleled mecha-
nisms of destruction, surveillance, mood control, and indoctrination.

On the other hand, alongside the growth of power has been a corre-
sponding and counterbalancing expansion of love. Less than two centuries
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ago, human beings were traded as commodities; today, many people are
willing to face grave risks to protect the life of a single individual or even
a single animal or plant. Acts of charity on a huge scale are common,
from humanitarian relief for starving Africans to benefit concerts for victims
of AIDS. Numerous philanthropic organizations have worldwide constit-
uencies and missions. A global spirit of charity is being born, capable of
constraining tyrants and in some instances of deconstructing the most
powerful nations on the planet. The contrast could not be starker between
the potential for global enslavement or destruction and the possibility of
a universal family of humankind.

The Trial of Jesus

In many respects, our circumstances today are similar to those that existed
on a smaller scale 2,000 years ago in Roman-occupied Israel. With the
invention of secular (Roman) law, power had made a huge advance, but
with Moses, David, the prophets, and then Jesus, so had love. The tension
between these forces was terrifying. Depending on their social location,
all but the strongest people sought escape as best they could. Public
officials hid behind law and procedures. Priests retreated into ritual.
Philosophers sought the company of one another. Prophets went into the
desert. The multitudes turned to frivolous distractions.

The disciplinary and professional creed of modern public administra-
tion is nothing news; it is the same stance taken by government officials
under the Roman Empire during this period. Public administration seeks
to insulate itself from responsibility both for the policies that originate
“above” the practitioner, and for the societal implications of these policies
once they are properly executed. The aim is to establish a realm of ethics
and professionalism corresponding to the narrowly circumscribed role of
a functionary within an unquestioned framework of power and status.

This was precisely the professional code displayed by Pontius Pilate
at the trial of Jesus. From a Jesusian perspective, the code is the opposite
of morality and ethics. It is an abdication of the duties one has simply
by virtue of being a creature with will and conscience. Human beings do
not need a code of conduct to recognize the difference between good
and evil; they have been endowed by their Creator with (or they have
been given by nature) an inner moral compass that calls on them to love
and empathize with one another. In fact, humanity’s innate love and
compassion are what make an artificial ethics of legalism necessary within
modern public administration. Legalism and professionalism protect the
conscience of the administrator; they cause responsibility to be dispersed
and shared, so that evil disappears behind procedure and accident.



What Jesus Says to Public Administration ® 93

In the case of Jesus’ crucifixion, the blame was spread between the
Jewish religious court or “Sanhedrin,” the Roman governor Pontius Pilate,
and the multitude. The Sanhedrin accused Jesus of blasphemy and asked
Pontius Pilate to have him killed (Mark 14:64, 15:1; Luke 22:7). Pilate told
them to judge Jesus themselves, but, lacking the power of capital pun-
ishment, they refused and said it was Pilate’s responsibility to judge Jesus,
because Jesus had claimed to be king (John 18:3). Pilate interrogated
Jesus, as did Herod, and neither found anything to warrant the death
penalty (Luke 23:4, 23:8-1). Pilate proposed releasing Jesus in the annual
program to pardon one criminal at Passover. However, when the multitude
was consulted, it chose Barabas rather than Jesus (Matt. 27:15-23; Mark
15:7-16; Luke 23:16-18; John 18:39—40). At this point, Pilate ordered the
crucifixion but washed his hands of responsibility (Matt. 27:24).

Who was responsible for the execution of Jesus? The priests? Pilate?
Herod? The multitude? Today, we would say it was “the system.” Groups,
organizations, and nations, regardless of their size or complexity, become
possessed by a spirit of irresponsibility, or a culture of indifference toward
suffering and injustice, whenever the people in them begin to deny moral
ownership of the consequences of their actions.

Jesus would say that modern public administration has adopted the
ethics of Pontius Pilate. Like Pilate, the discipline seeks to wash its hands
of personal obligations to humanity. Its adherence to spirituality-free
government is merely an effort to avoid assessing the morality of the laws
and institutions it administers.

And yet, of all people, who among humankind are most able to assess
what government is doing and what effects it is having? The multitudes
lack understanding. The princes are dazzled by their own glory. The
priests too often judge the victims. If anyone is to transform modern
power into a true servant of humanity, is it not the “professionals” who
stand along the watchtowers of authority?

A New Salt of the Earth

Public administration is not imprisoned in the role of Pontius Pilate. The
discipline itself has chosen this role, and it could choose to choose again,
this time differently. It could take on the role advocated by Jesus.

It is impossible to define all of the characteristics of this role in detail.
Jesus himself explained that the spirit of holiness, or the voice of con-
science, does not speak in advance of confrontations with power. But
several aspects of a Jesusian public administration can be sketched to
provide a contrast with our current professional posture.
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Choosing Our Kingdom

Perhaps the most basic step required to forge a spiritually centered public
administration is for us to establish a vision of the social order we hope
to bring about. As it stands, the discipline embraces a vacuous “profes-
sionalism” and relies on such abstractions as “honesty,” “justice,” “fairness,”
“efficiency,” and “regime values” for guidance in addressing questions of
conscience in individual cases and situations. If this ever produces good-
ness, it is only by chance, for any code of ethics must be adjusted to
circumstances. Ethics are a means to an end, not an end to themselves.
Clearly, Pontius Pilate was honest, fair, efficient, and loyal to Roman values,
but the system he supported was evil, and he knew it, or he would not
have publicly washed his hands to allay his sense of guilt. Scholars and
practitioners of public administration reveal this same awareness of their
systemic immorality when they search for a professional code of ethics
to shield them from moral responsibility for the role they play in a
framework they compose but do not want to confront.

Jesus spoke of “kingdoms” to help us focus on our highest goal. He
also offered a general description of the kingdom he believed would be
best. It would value mercy more than justice; its leaders would be servants
rather than rulers; and it would be guided by two simple commandments.
Modern public administration may favor some other ideal, but it will never
know this if it continues to remain silent on the question. As it is, public
administration is bringing about a kingdom, but the discipline and the
profession are allowing this kingdom to be chosen for them, and the
choice is being made not by flesh-and-blood human beings, but by a
superstructure of power with a mind of its own.

Confronting Power

In addition to pointing us toward a morally good kingdom, Jesus gave
advice about how to bring such a kingdom into being. Public adminis-
tration aims to be practical, but it has not faced the question of practical
Sfor what? The discipline has naively equated goodness with utility. It has
assumed that it is good simply to be useful to the established regime.
Once public administration sets its sights higher, on a better kingdom, it
must consider not how to serve the present order, but how to transform it.

During his interrogation by the high priest the night before he was
taken to Pilate, Jesus presented a model for wrestling with the authority
of one’s colleagues. Basically, Jesus sought to make people take respon-
sibility for their actions even though they were acting as agents in a larger
system of power. At one point, Jesus was asked by the high priest to
explain his doctrine, and Jesus refused, telling the priest that he had
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spoken “openly to the world” and that if the priest wanted to know his
views he should “ask them which heard me” (John 18:20-21). Jesus knew
that he had spoken obliquely, and that only those with “ears to hear”
could have understood his teachings about the kingdom of God, so he
demanded that the priest take responsibility for showing that Jesus had
been blasphemous, which would have required the priest to interpret
Jesus’ teachings and thereby render a personal judgment as to their
meaning and acceptability. But as soon as Jesus had spoken, he was
slapped by one of the officers of the court, who said, “Answerest thou
the high priest so?” (John 18:22). The officer was demanding that Jesus
acknowledge the power and glory of the high priest by being less assertive
in his answers. Significantly, at this point Jesus did not turn the other
cheek. Instead, he argued back, telling the guard, “If T have spoken evil,
bear witness of the evil: but if well, why smitest thou me?” (John 18:23).
Again, Jesus insisted that those who persecuted him should show why
they believed he was guilty, not just mindlessly join the collective con-
demnation, and he refused to bow to their status and authority.

The idea that Jesus advocated passive obedience to authority, because
he said that people should turn the other cheek when they are struck, is
a complete misinterpretation of his teachings. His remark about turning
the other cheek was simply an example given in his Sermon on the Mount
to stress the importance of becoming as perfect as possible so that law
and power will not be needed to maintain order (Matt. 5:39; Luke 6:29).
The remark was a call for love, not for mindless obedience to the law or
to abuse. Jesus’ real attitude toward authority was revealed in his reaction
to the guard and to the high priest; he stood up to them and demanded
that they be accountable for their actions.

Jesus did the same thing directly to Pontius Pilate when Pilate asked
him whether he claimed to be the king of the Jews. Jesus responded,
“Sayest thou this thing of thyself, or did others tell thee of it?” (John 18:34).
Jesus was not seeking to understand the basis of Pilate’s accusation; he
knew that he was being accused of attempting to organize the Jews in
rebellion. Rather, he was trying to force Pilate to take, or at least to assign,
responsibility for the charges. Once again, Jesus was pushing the issue
of accountability. He wanted Pilate to be specific as to who was making
the charges, because he knew well that the Sanhedrin and the Roman
authorities, like all worldly power, operated in exactly the opposite fashion,
that is, to detach actions from individuals and thereby create larger “forces”
that move along as if they were beyond any single individual’s control.

Today, the skill of forcing responsibility to be acknowledged is recog-
nized in government, but it is not studied and taught. Anyone who has
ever participated in an administrative staff meeting or a meeting of a
political body knows that many of the undercurrents in such settings
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center precisely around issues of responsibility and morality. People talk
like Jesus did at his trial; they are seldom frontal. They ask questions:
“What happened to this or that?” “What do you think?” “When was that
due?” Further, they ask such questions not only or even primarily to gather
information, but to link actions and consequences with individuals. The
language used in the hallways of power to describe this maneuvering
testifies to this. We speak of “sandbagging,” “smoking him out,” “deflecting
the blame,” etc.

A Jesusian public administration would consciously decode this lan-
guage in relation to the moral context of the administrator. Currently, the
discipline ignores the very important phenomenon of administrative
maneuvering, because public administration lacks moral perspective. Once
the discipline and the profession embrace a political ideal and an aware-
ness of the power of spirituality in history, they will be able to hear the
language of administration clearly. They will learn and teach the art of
the parable, the subtle question, the statement with hidden meanings.

Self-Sacrifice

This bring us to a third point. A Jesusian public administration would
place value on what might be called “professional martyrdom,” and the
profession would organize itself accordingly.

Jesus understood his crucifixion correctly to be potentially an explosive
event in the evil system of power surrounding him. He wanted those
responsible to be identified with their actions. By not physically fighting
back or verbally mocking his accusers, he denied his captors the oppor-
tunity of blaming him for their decision. Through his life and death, Jesus
showed the world the human face of those who were then, and are still
now, allowing themselves to be swept along by the dark forces of power
and glory.

Today, most public-administration scholars and practitioners are well
aware that the professional public administrator is frequently caught in
deep conflicts between his or her conscience and the requirements of
law, custom, or political expediency. Often, public administrators find
themselves faced with professional crucifixion if they stand up to elected
officials or to administrative superiors. For a while, artful administrators
can choose their words carefully and maneuver with skill to put respon-
sibility where it belongs, but eventually, if they truly follow the voice of
the spirit within them, they will find themselves before the equivalent of
the Sanhedrin.

The discipline of public administration should prepare its students to
face these challenges, and the profession should organize itself to provide
support. Jesus warned his followers that they would be brought before
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“governors and kings,” and he instructed them on how to behave. He
also taught them to take time to strengthen their relationships with one
another. They broke bread together. They washed one another’s feet. They
sang and they danced.

In short, public administration should seek to become less a discipline
and a profession, and more a social and political movement. The end of
the world, or the “world to come,” appears to be approaching. A global
system of command and status is rising above us like a great beast. The
spirit of humanity, which is stirring across the globe, is calling for help.
Will we have “ears to hear™?
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The Hebrew Bible and Public Administration

Depending on one’s view of public administration, the linkages with the
Hebrew Bible! are either inconsequential or extensive. If we conceive

101
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public administration as the arrangement and administration of govern-
ment offices, or the implementation of public policy, the linkages are
weak. There is little in the Hebrew Bible that deals directly with these
issues in ways that help us to understand modern public administration.
If we stretch the conception of public administration to include issues of
how public institutions should function in society, then the Hebrew Bible
has profound relevance. This treatment resembles that of Lance deHaven-
Smith in chapter 3, “What Jesus Says to Public Administration.” Insofar as
I will treat Jesus as a late-biblical-era expression of themes from the
Hebrew Bible, the two chapters parallel one another.

In a discussion of the Hebrew Bible and the concerns of this current
book, it is appropriate to use general terms like “public administration,”
“governance,” and “politics.” It would stretch the linkages beyond cred-
ibility if we used the more specific and modern terms of “organizational
theory” or “management.” We shall see biblical materials that are relevant
to our concerns with power and authority, plus the legitimacy of those
who criticize public authorities and economic elites in the most severe
terms. We also find a concern with social justice to be accorded the weak;
the value accorded to pragmatic, limited responses to severe problems;
and the problems of an advisor who sees that his boss’s plan is foolish.
The linkages between the Hebrew Bible and the modern varieties of
these issues are insightful and impressive, but they are loose, general, or
abstract with respect to the details. Changes over the span of as much
as 3,500 years from the composition of the Hebrew Bible renders any
search for specific messages about modern conditions to be the work of
spiritualists rather than social scientists. The parallels found may be labeled
by some as “philosophical,” but this is also stretching things. As we shall
see, the Hebrew Bible is anything but systematic in its use of terminology
or argument.?

On the Nature of the Hebrew Bible

First, however, we must consider the nature of the Hebrew Bible. It is
political as well as spiritual, insofar as it deals with the worldly experiences
of a small, weak, and beleaguered people with an intense concern for
their own survival among powerful others. Its setting does not differ
greatly from that of modern Israel. The coping behaviors of the biblical
figures seem to foretell the skills of Israeli policymakers, while the intense
criticisms of the Hebrew prophets sets the tone for much of contemporary
Israeli discussion.

The Hebrew Bible provides a treasure of political material, but it does
not yield easily to analysis in modern terms. It comes to us in 39 books.
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Most analysts conclude that they are compilations gathered from several
oral and written sources. Portions of the text may have been written as
early as the period of David and Solomon, several hundred years after
the Israelites were said to have settled in the land. The material was added
to, edited, and reedited during the next 1,000 years or so.

The diversity of politically relevant material in the Hebrew Bible
says something about its composition. Some episodes seem to have
been composed in order to make a regime look good by describing its
ancestors in reverent terms or its actions as rooted in laws that came
from the Almighty. Some biblical books express sentiments sharply at
odds with those in other books. In certain cases, they reflect contrasting
perspectives on controversial issues. Later books (Chronicles) represent
revised versions of previous books (Samuel and Kings); they have been
cleaned of elements viewed as undesirable, especially those concerned
with the life of David. But the editors left for us both the original and
the expurgated. How all of this came to be canonized as part of Holy
Text is only one of the mysteries that the Hebrew Bible offers for
modern scholars.

[Tlhe material contained in the Hebrew Bible has been selected
and edited according to specific and ideological criteria.... This
fact must be borne in mind by anyone who wishes to use it
for the purpose of historical reconstruction.’

The available studies of the Bible’s composition are speculative. They
are not proven beyond the capacity of rival scholars to doubt the details.
To call the scholarship inspiring, rich, complex, and confusing only begins
the inquiry. It is little wonder that schools of commentary are no less
diverse than the Bible itself, and that some biblical scholars denounce
one another in terms like the prophets’ condemnations of blasphemy.

Orthodox rabbinical commentators differ on numerous details. How-
ever, they tend to agree on the following: the Torah (Genesis through
Deuteronomy) was provided to Moses by God; the Book of Joshua was
composed largely by Joshua; the Books of Judges, Ruth, and Samuel were
composed by Samuel and his students; the prophets or their students
composed the books attributed to them by name; Jeremiah also composed
Kings and Lamentations; Solomon composed Ecclesiastes and Song of
Songs; the scribe Ezra composed the book that carries his name as well
as the Book of Chronicles; and Nehemiah composed the book that carries
his name.*

Secular scholars have struggled with detailed analysis of the text and
artful hypotheses in order to identify who wrote or edited various books
and passages.> One critic of their work calls it an
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exercise in futility ... detective ventures ... kept going only by
recourse to unwarranted assumptions, ad hoc epicycling, non
sequiturs, and other offenses against logic and common sense
that could provide matter for a textbook on fallacies.®

The timing of the final edition of the biblical canon is also a subject
of dispute. According to one legend, the contents of the Bible were finally
decided at a conference of rabbis at Yavneh in 90 c.e.” Yet the Talmud
(compiled after 300 c.e.) refers to later controversies about the inclusion
of various books.?

Quarrels about the dating of various sections of the Bible and their
historical accuracy complicate any effort to assert that the Bible provides
reliable descriptions of what occurred in various periods. In other words,
historical Israel is not the Israel of the Hebrew Bible. Historical Israel
produced biblical Israel.” Among the questions derived from this is whether
a scholar should use the biblical material to portray the politics of the
time when it seems to have been composed or compiled, or of the earlier
period being described.

Attorneys and political scientists who know the problems of discerning
the intentions of the men who wrote the United States Constitution should
appreciate this point about the meaning of biblical phrases. The authors
of the Bible were ten or more times distant from us than the authors of
the Constitution. Moreover, the identities of the biblical authors are not
known for sure, and they were not inclined to articulate views about
political institutions with anything like the clarity that is available in the
records of the Constitutional Convention and other writings of the framers.

Political events portrayed in the Bible reveal different and shifting
goals, tactics, and moral values without an explicit ordering of priorities.
The biblical text jumps back and forth between episodes that are out of
sequence. It mixes stories of the Israelites wandering in the wilderness
between long sections that proclaim God’s law. Similar provisions of the
law appear in several places with differences in their formulation. Many
of the laws said to be proclaimed during the Exodus seem more suited
for a situation of settled agriculture.

The Bible includes descriptions of ancient social and political condi-
tions that have been accepted as credible reports of reality as well as
fantastic tales that seem no more reliable than those of Odysseus.!® There
are numerous gaps and contradictions in its reports of ancient history.
Few nonbiblical sources corroborate the biblical record. Serious scholars
concede that they must speculate about important points. They work to
reconstruct the biblical materials in order to make sense chronologically
or thematically. There are many missing details. Some read into what is
missing from the Bible from what is known about other ancient societies.
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The text invites hypothetical extrapolations. The more complete a record
that a scholar can produce with interpolations or extrapolations, the less
will be its conformity with the Bible, without assuring historical accuracy.!!
Some commentators rely for important conclusions on what they describe
as common sense.

We cannot know any of these things, but it lies within the realm
of the possible ... from what we were able to piece together.!?

This passage refers to the period of the exodus from Egypt, which is
especially problematic due to the absence of sources independent of the
Bible. There are more sources for later periods, but even these leave a
great deal to the interpolations and interpretations of modern writers.

A modern historian writes that “the study of Israelite antiquity [is] ... a
cross fire ... a cacophony of historical approaches, a scramble to make an
end run around the problem of interpreting text.” The scholar quoted here
makes his own heroic effort to find credibility in biblical stories. With respect
to some episodes, he makes the modest claim that “Proof that the narrative
is historical cannot be adduced. But evidence that it is historical can.”’

Nonetheless, previous assessments of the Bible as myth or the distor-
tions of Jewish editors have been replaced by modern views that it contains
much that is useful to a professional historian.

Something in us rebels ... at the notion that the materials ... are
not history. The material seems too specific in factors of person-
ality and locale ... by its concern for chronology; its interest in
political and military events ... in the wielding of power and the
conditions of justice; by its ... claim ... to historical witness; by
the realism and sobriety of its narrative style.!*

Alongside its problematic description of historical incidents, the literary
character of the Hebrew Bible also stands in the way of systematic analysis.
This feature troubles any who would assess the Holy Book’s treatment of
God or other heroes as well as biblical equivalents of such modern political
ideas as leadership, authority, regime, or justice. The Bible makes its points
with a variety of episodes that show no concern for doctrinal clarity.!> H.
Mark Roelofs contrasts Hebrew existentialism with Greek rationalism and
Roman legalism.'® He describes a lack of what modern academics schooled
in Greek- and Roman-orientations would describe as systematic discus-
sions of abstract concepts or the institutions of political regimes.

Problems of interpreting the Bible are made even more difficult by the
efforts of some ancient authors to obscure the meaning of their work in
order to protect themselves and their listeners from retribution. The Book
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of Daniel is said to employ a setting in Persia three or four centuries
before the book’s composition in order to write about contemporary
conditions.!” Chapter 6 in Daniel tells about intrigues among the advisors
of the king to concoct a situation in which Daniel will be killed on account
of following Judaic rituals. The story ends by showing the weakness of
worldly politicians against the influence of God.!®

This story seems to be making a point about a foreign government
like that of Antiochus IV Epiphanes. Those who created the story of Daniel
might have suffered at the hands of the regime if the story had been
written with contemporary details. (Commentators on the New Testament
make a similar point about the parables of Jesus: that he provided his
lessons by means of veiled stories to foil the efforts of Jewish or Roman
authorities who might accuse him of fomenting rebellion.'?)

Some stories of the Hebrew Bible are not overtly masked, but written
in an ironic style. They carry a meaning that is either greater or lesser than
the explicit words. They add to the literary quality of the Bible without
making it easier to understand. In the story of David and Bathsheba, for
example, the point is made that the king known as a brave warrior was
home in the palace while Uriah and other soldiers were off in battle. It
then tells that the king’s beautiful neighbor was bathing on her roof in sight
of the king’s residence. What are we to believe about the king’s bravery
or the intentions of Bathsheba? In an episode set several decades later, we
see a complete picture of Bathsheba’s cunning when she plotted to put her
son Solomon on the throne in place of his older half-brother Adonijah.

Another trait of the Bible that complicates modern understanding is
its tendency to hyperbole. Perhaps the intention was to give an impression
of greatness for the Lord’s power, the totality of defeats suffered by his
enemies, or the extent of the Israelites’ losses when he punished them.
Whatever the reason, a number of extreme descriptions contradict other
biblical materials or fly in the face of credibility.

The reports that appear in the Book of Joshua for the total conquest
of the Promised Land by the Israelites is one example. Elsewhere in Joshua
and Judges it is said that the conquest was partial.?! At another point, the
Bible describes the army of Judah as slaying 500,000 warriors from Israel,
at a time when it is estimated that the total population of the northern
kingdom did not exceed 800,000.%2 Also to be counted as hyperbole are
extreme threats or commands attributed to the Lord. The injunction to
eliminate all traces of the Amalekites, to the last man, woman, child,
camel, and ass* may be viewed as a surge of nationalist emotion by a
writer who worked a millennium after the purported event instead of a
serious plan of genocide. In the words of one modern commentator, this
type of language no more stands in need of a political explanation than
the bombast of “Onward, Christian Soldiers.”?*
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According to a Christian theologian, “The structure and style of Scrip-
ture ... [is] so unsystematic and various, and a style so figurative and
indirect, that no one would presume at first sight to say what is in it and
what is not.”? What is written about biblical interpretations attributed to
the apostle Paul can apply to many other readings by Jews and Christians.
“The ... exegesis ... have an air of freedom. We cannot be sure that if
Paul had interpreted the same passage twice he would have interpreted
it in the same way.”*

The Book of Isaiah is an archetype of biblical obscurity. It is a collection
of what may be the work of two, three, or more authors.?’” Different
sections seem to have been written as early as the middle of the eighth
century B.c.E. while Israel was under pressure from Assyria and as late as
the latter part of the sixth century B.c.e. when Judean exiles had returned
from Babylon. Some traditional Jewish commentators concede the multiple
authorship of Isaiah, saying that an Isaiah school continued the perspective
of the prophet over several generations. Others insist that the whole book
was the work of the prophet himself, who forecast the Babylonian exile
and the return of Judeans that was to occur more than 100 years after
his death. These commentators have to deal with the Jewish perspective
that the prophets spoke to their contemporaries about moral issues and
were not concerned with predicting the distant future. (In the context of
Isaiah, in particular, Jews who assert that the prophet predicted the distant
future risk providing some legitimacy to Christians who find a prediction
of Christ’s coming in that book.) Some traditional Jews try to deal with
this problem by claiming that Isaiah did not reveal the latter part of his
prophecy to the public but provided it to disciples who were to publicize
it when it proved to be accurate.” In contrast is the irreverent style of a
modern commentator who refers to the Book of Isaiah as a “garbage can
of prophecy” on account of its numerous authors and themes.?

Embellishing the stories of the Hebrew Bible is an ancient craft,
practiced by all major religious groups that trace their heritage to it.
Christians and Muslims have read their own religious messages in Jewish
history and changed some of the details when they wrote their holy books.
Perhaps the first Christians to misquote the Hebrew Bible were those who
composed the New Testament.® Writings not clearly Jewish or Christian
but considered heretical in both traditions built ever more bizarre details
onto the themes of the Hebrew Bible and the New Testament. Quarreling
church fathers of the second century said of one group: “Every day
everyone of them invents something new, and none of them is considered
perfect unless he is productive in this way.”3!

Christian sects have published edited versions of the Psalms and
Prophets that include creative translations of the original Hebrew that
remove all reference to their Judaic context and add references to Jesus.>?
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The Mormons have an inspired translation of the Book of Genesis as
revealed to Joseph Smith that begins with a conversation between God
and Moses about Jesus.?* Muslims agree with the Jews that God revealed
his word to Moses but contend that the Hebrew Bible does not record
the word accurately. According to one story in the Koran, it was Ishmael
(rather than Isaac) who was offered for sacrifice by Abraham. In the
Muslim source, Abraham and Ishmael are said to have built the Kaaba in
Mecca. This has modern political relevance with respect to Jewish claims
of a biblical heritage.

The diversity of political behaviors and norms apparent in the Hebrew
Bible seem appropriate to the unenviable setting in which it was pro-
duced. Its authors and compilers were preoccupied by their own survival
amidst a chronic condition of invasion and foreign domination.®® Their
Promised Land was small and poor, had a substantial foreign population,
and was desired by nearby great powers.3° The Israelites aspired to rule
themselves but were usually dominated by others. International relations
were a constant preoccupation of Israelite leaders. Usually they paid
tribute to an imperial capital. Occasionally they sought to play off one
empire against another. This led to national disaster on more than one
occasion. National heroes had to develop their capacity to think, express
themselves, and behave flexibly. The demands of physical and cultural
survival may have fostered a capacity to recognize and cope with numer-
ous perspectives and severe threats. Simple ideas or rigid intellectual
categories would not last for long as national guidance in the shifting
and dangerous environment.

The composition and literary character of the Hebrew Bible complicate
any clear linkages with public administration in the narrow sense of that
profession concerned with the organization and management of govern-
ment offices. Yet the same traits of the Hebrew Bible proclaim their
relevance for public administration defined broadly as a concern for how
a polity is governed. The nature of the Hebrew Bible expresses a tolerance
for diversity in story telling, with nuances of meaning depending on
interpretation, as well as a pragmatic concern to work in behalf of the
community’s survival and its image as the people of the Almighty. Viewed
in these terms, the Hebrew Bible is a primer for the student and practitioner
of public administration.

Themes of Relevance for Modern Public Administration

The Hebrew Bible is a primer for modern public administration, but one
to view with an understanding of its limitations. It is a primer for values
of political relevance, rather than details of organization and practice. It



The Hebrew Bible and Public Administration ® 109

relates to the regimes of a tiny population, much of it written 2,500 years
ago. Details concerned with economics, law, social relations, gender, and
politics differ greatly from those that prevail in modern Western societies.
With all these appropriate reservations, however, we can find in the Bible
several themes that impinge on contemporary problems of governance.
Prominent is a concern for limiting the government with respect to
individual and community freedom. Related to this is the value accorded
to the prophets (who directed their shrill criticism at the most highly
placed of national leaders), a pragmatic willingness to recognize the
timeliness of assessment and action, plus a recognition of coping as likely
to be more useful than heroic, but risky, actions.

Problematic Authorities

A concern to limit government appears in several features of the Hebrew
Bible. There is skepticism toward the principle of monarchy, and no king
of ancient Israel or Judah escaped without severe criticism. The suspicion
of authority extended to the greatest of them all. Not even the Almighty
was above concern.

A distinguished political scientist and my good friend, the late Daniel
J. Elazar, wrote about what he called the republicanism, constitutionalism,
and even federalism described in the Hebrew Bible. (See, for example,
Daniel J. Elazar and Stuart A. Cohen, 7he Jewish Polity: Jewish Political
Organization from Biblical Times to the Present, Bloomington: Indiana
University Press, 1985; and Daniel J. Elazar, “The Book of Joshua as a
political classic” Jewish Political Studies Review, Vol. 1, No. 1-2, 1989, pp.
93-150). I think that he exaggerated greatly in the details, but there is a
truth underlying his scholarship. Even while the Hebrew Bible revered
the Almighty and emphasized the power and occasionally the wisdom of
kings, the Judaic polities were not as authoritarian in practice as their
formal structures suggest. The Bible gives expression to a diversity of
politically relevant perspectives. It also includes episodes that provide
support for the values of skepticism with respect to figures of authority.
It offers legitimacy of divine origin to the prophets who were severe critics
of the kings and other elites. It limits and qualifies the autocracy of the
Almighty and the kings. If constraint of government fits somewhere in
the prerequisites of genuine constitutionalism, then ancient Judaic regimes
may figure in the development of constitutionalism, even if they did not
measure up to modern concepts.

“Qualified autocracy” is an appropriate label for the polities of the
Hebrew Bible.?” “Autocracy” refers to a regime governed by one person.
By implication, the ruler’s authority is not controlled by laws or other
countervailing sources of power. Political scientists recognize variations
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from ideal types at every point along the scale from absolute to democratic
regimes.”® Even despotic rulers are likely to exhibit some dependence on
advisors and be unable to implement their desires without the cooperation
of a professional bureaucracy that, by the nature of things, acquires a
degree of independent discretion. Biblical laws and norms directed against
the leaders of Judaic polities went beyond these obvious limitations of
pure autocracy.

The principal autocrats of the biblical regimes were God, as the source
of creation and law, and the kings, whose rule derived from God’s grant
of authority. The Bible describes a number of covenants between God
and the people, as well as an impressive range of laws directed at officials
and economic elites. There are provisions that describe qualifications for
kings and limit the monarch’s possessions. There are rules of judicial
procedure; rights of debtors, women, widows, slaves, orphans, the poor,
and foreigners; and laws dealing with killing and theft. There is an
extensive scholarly literature on these laws, some of which seeks to
describe the extent to which each law was actually enforced during the
biblical period.?

While some passages of the Bible indicate that the Israelites should
have a king, numerous other passages are skeptical or outright condemn-
ing with respect to the monarchy. In chapter 17 of Deuteronomy, we
read, “When thou art come unto the land which the Lord thy God giveth
thee, and shalt possess it, and shalt dwell therein, and shalt say, I will
set a king over me, like as all the nations that are about me.” However,
the very same chapter warns against a king who will take too much
property, too many wives, and depart from the word of the Lord.* The
Book of First Samuel includes the prophet’s warning to a people who
wanted a king to rule them:

This will be the manner of the king that shall reign over you:
He will take your sons.... And he will take your daughters....
And he will take your fields, and your vineyards, and your olive
yards, even the best of them.... And he will take your menser-
vants, and your maidservants, and your goodliest young men,
and your asses, and put them to his work.... And ye shall cry
out in that day because of your king which ye shall have chosen
you; and the Lord will not hear you in that day.#

As if to assert the credibility of this warning, the first king anointed
by Samuel turns out bad. There are early hints of Saul's problems. “An
evil spirit from the Lord troubled him,” and the king’s aides sought to
bring comfort by asking the young David to play the harp.* More
substantial signs of the king’s instability appeared when the people
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shouted greater praise for David than for Saul as a warrior. Saul alternately
pursued David, swore he would do him no harm, and then pursued him
again.® Several scenes provide comic relief, and demonstrate that leaders
are no more than human. One has the king urinating within sight of the
concealed David;* another describes David stealing some of the sleeping
king’s equipment in order to prove that he could have killed him.*

It is not clear whether Saul’s madness derived from shoddy treatment
by the prophet Samuel, or if Samuel’s treatment of him reflected the
prophet’s perception of the king’s madness. One story begins with the
Israelites in one of their usual difficult situations. In what was probably
a case of biblical hyperbole, the Philistines are said to have amassed
30,000 chariots, 6,000 horsemen, and as many men as there are grains of
sand at the seashore. In a wise maneuver to save themselves for a more
promising battle, the Israelites scattered. Some went across the Jordan;
others hid in caves, thickets, rocks, high places, and pits.%

The story continues to a sacrifice that had to be performed by Samuel
before Saul could engage the enemy. Saul waited seven days for the
prophet to arrive, and the military situation continued to deteriorate. Still
without Samuel, Saul performed the sacrifice himself. Then the prophet
appeared, denounced the king for acting against the commandments of
the Lord (i.e., performing the sacrifice himself), and proclaimed the end
of his monarchy.

A simple reading of the text indicates that Samuel was late, and that
Saul had to perform the sacrifice in order to go to battle and preserve
his nation against a strong enemy. If Saul did violate God’s command-
ments, it seemed to be for a good cause. For this, however, Samuel
proclaimed that Saul must lose the Lord’s blessing for himself and his
family.#” Another episode that is also described as the cause for Saul’s
loss of the monarch may be more weighty. (Characteristically, the Bible
does not explain why two different episodes are described as the cause
for the end of Saul’s rule. Neither does it assign more importance to one
or the other.) After a battle against the Amalekites, Saul did not destroy
all of the enemy and their possessions as instructed, but spared the king
and the best of the livestock, “everything worth keeping.” When chal-
lenged by Samuel, Saul protested that he had taken the livestock to
sacrifice to the Lord. This led Samuel to rage that the Lord desires not
sacrifice but obedience. The prophet then renounced Saul and killed the
Amalekite king with his own hands.%

Religious commentators assert that Saul’s downfall reflects the severity
of his faults and his lack of suitability to be king.*® For a believer in God’s
justice, the fact of Saul’s severe punishment by a prophet of the Lord
signifies the gravity of Saul’s sin. On the face of things, however, Saul’s
sins were less severe than that attributed to Aaron in the story of the
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golden calf, for which there appears to have been no commensurate
punishment. (“They gave me their gold, I threw it into the fire, and out
came this bull calf.”®) Aaron’s creation of an idol to be worshiped would
seem to violate the most prominent of the Ten Commandments (‘I am
the Lord thy God.... Thou shalt have no other gods before me. Thou
shalt not make unto thee any graven image.”"), which supercede in Jewish
tradition almost everything else in their weight. Perhaps Saul’s greatest
problem was to precede David. This may be sufficient explanation for
the story of Saul’s guilt. Whatever Saul did, those who finally compiled
the Book of Samuel, perhaps a half millennium or more after its events
are supposed to have occurred, had to justify the end of his kingdom to
make way for David.>?

David’s story also shows the willingness of the Bible’s authors to
recognize that a great national hero may have undesirable traits. David
was tested and ultimately worn down by the problems of seizing power,
maintaining control, managing subordinates and his children, and then
passing on authority to the next generation. His immoral personal behavior
was matched by flaws in his public activities.

The young David was not only a chivalrous innocent who spent his
time in song, in battle with Philistines for the sake of the Israelites, and
then foregoing opportunities to harm his mad king. He also gathered
around him a force numbered at one point as 400, and at another as 600:
“... every one that was in distress, and every one that was in debt, and
everyone that was discontented.”>

One episode depicts David and his gang of desperadoes or bandits
selling protection. Nabal’'s wife Abigail pleaded with David not to take
revenge on her husband for refusing to pay. By the end of the story,
Nabal was dead and Abigail was David’s wife.>* The item reinforces the
image of Saul’s weakness, and his inability to protect the countryside from
David and his ilk.

Another episode casts doubt on David’s loyalty to the Israelites. He
allied himself with Achish, the son of a Philistine king, and received for
his services the town of Ziklag.>> When Achish asked David to join him
in a campaign against the Israelites, David agreed.® Before the battle
could be joined, however, other Philistine commanders refused to fight
alongside an Israelite.’” David protested his loyalty to Achish: “What have
I done ... that I should not come and fight against the enemies of my
lord the king?”*® Achish listened to his Philistine colleagues and sent David
back to Ziklag.”

The mature David also had problems as a military commander and
monarch. In the early details of the Bathsheba story, even before the
adultery and killing, it is apparent that the once-brave warrior was at
home in the palace while Joab, Uriah, and other troops were fighting
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in Ammon. David’s use of Joab to implement the death of Uriah depicts
a dependence of the king on his military commander that repeats itself
on several occasions. At times, it is difficult to tell who is superior and
who subordinate.

The problematic relationship between David and Joab began with
their victory over the forces of Saul’s son, Ishbosheth. There was a falling
out between Ishbosheth and his commander Abner, and Abner offered
to bring all of Saul’s realm with him to David.®® David granted Abner safe
passage, but Joab killed him in revenge for Abner having killed Joab’s
brother during the conflict between Ishbosheth and David. David pro-
tested his own innocence in the death of Abner, and cursed Joab. Yet
the only punishment that he imposed was an order that Joab attend
Abner’s funeral.®!

Sometime later Joab chastised his king for failing to lead his troops in
battle and threatened him with an ultimatum. “You had better muster the
rest of the army yourself, lay siege to the city and take it, lest I take it
and name it after myself.”?

David’s flight during the rebellion of his son Absalom also indicates
less-than-heroic behavior. The king organized a defense, but acceded to
the troops’ call that he not endanger himself by taking part in battle.%
The rebellion ended with Joab’s killing of Absalom, again contrary to
David’s explicit order.** Not only did Joab escape censure, but when David
mourned his son, Joab rebuked him severely and issued another ultimatum:

You have put to shame this day all your servants, who have
saved you and your sons and daughters, your wives and your
concubines. You love those who hate you and hate those that
love you.... Now go at once and give your servants some
encouragement; if you refuse, I swear by the Lord that not a
man will stay with you tonight, and that would be a worse
disaster than any you have suffered since your earliest days.

dI Samuel 19: 5-8)

David’s weakness declined to its lowest point in his final days. Accord-
ing to the story in the Book of First Kings, there was both a messy transition
to Solomon’s reign, and a vignette that suggests that the once-virile
monarch was senile and impotent. While David was still alive, his oldest
surviving son Adonijah allied himself with Joab and took steps to have
himself proclaimed king. A counterplot of Nathan the prophet and Baths-
heba stopped Adonijah and put Bathsheba’s son Solomon on the throne.%

While this was happening, David was described as a very old man
who was always cold. The solution was to employ the beautiful virgin
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Abishag to keep him warm. However, the biblical text says that David
“knew her not.”® It appears that the man who once behaved like an
“oversexed bandit” could no longer function.®’

The Bible offers two versions of David’s final actions. A saintly
version appears in Second Samuel, where David praises the justice,
glory, and reliability of God.% In contrast is a settling of accounts by a
bitter old man in First Kings. David is described as advising Solomon
to do away with the problem of Joab: “[Llet not his hoar head go down
to the grave in peace.”® The key to this version may be Joab’s lapse
of judgment in choosing to support the monarchical aspirations of the
unsuccessful Adonijah.

Even God Is Not Almighty

An episode involving God, Moses, and pharaoh with respect to the freeing
of the Hebrew slaves recognizes weakness in the ultimate authority. The
assignment was no less than to remove human assets of sizable proportions
from the Egyptian economy. The story indicates that the pharaoh was
powerful and that slaves are likely to be passive. Moses is unsure of his
ability to persuade pharaoh to release them or to persuade the slaves that
he could lead them to a better life.

God instructed Moses not to ask for the slaves’ freedom, but for a
holiday so that they might hold a religious feast in the desert.” Should
the request for a holiday be condemned as the kind of lie the Lord and
his emissary should not tell, or should it be accepted as the dissembling
appropriate to those who would free the slaves of a powerful state? God
made no secret of his plans among the Israelites; he told Moses to
encourage the Israelites by saying that God would release them from
slavery and deliver them to the land that he promised their forefathers.”
An element that complicates the analysis is God’s concern to make the
task difficult. He told Moses that he would harden the pharaoh’s heart so
that he would not let the Israelites go readily. God said that he would
do this in order to demonstrate his greater power for the benefit of the
Egyptians.” It also appears that the demonstration was meant to convince
the Israelites that their God was powerful, and a fitting object of loyalty.

Several problems complicate the fit of this story with other biblical
themes. If God is all powerful, why did he not simply change the
pharaoh’s heart to facilitate the liberation of the slaves and lighten the
damage done to the Egyptians? It is commonly explained that God limited
his own power to provide humans with free will. Yet, if God was
responsible for hardening the pharaoh’s heart, was not the pharaoh
deprived of free will? There are no convincing answers. The Hebrew
Bible is not a collection of absolutes. “Thou shalt not bear false witness
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against thy neighbor”? does not mean, as this story indicates, “Never tell
a lie.” This episode indicates that even the Almighty may have to dem-
onstrate pragmatic cunning rather than outright power and truth in order
to achieve an objective.

Somewhat later in the Exodus, God again reveals his willingness to
cope with forces beyond his capacity to control. When the Israelites set
out across the desert, he guided them in a roundabout way. He explained
that the shortest route would lead the Israelites to encounter the Philistines,
but “they may change their minds when they see war before them, and
turn back to Egypt.”7* God seemed to recognize that he should not or
could not simply make the Israelites brave and the Philistines weak.

Sharp-Tongued Prophets

The prophets of the Hebrew Bible were not only — or even primarily
— predictors of the future. They were critics of the kings and other
political and economic elites. They stand as prominent indicators of the
openness of the ancient political culture to dispute and the finding of
fault among those of high rank.

Nathan’s censure of David’s adultery with Bathsheba and the king’s
involvement in the death of her husband (“Thou art the man”)” included
a prediction for both the private and public sides of David’s monarchy:
his child would die and there would be bloodshed within the royal
family.” Despite these curses, there was a continuing relationship between
counselor and monarch that involved issues as important as Nathan’s roles
in postponing the construction of the temple and choosing Solomon as
David’s successor. In these cases, we see something that may be described
as persuasion, as strong advice, or perhaps even the wielding of a veto
by a prophet who is able to stand against the king.”

Micaiah appears in only 20 verses of one chapter in First Kings.”®
However, his story is a gem. It is part of the Bible’s condemnation of
Israelite monarchs and has wider relevance as a warning against those
who would advise the powerful.

Jehoshaphat, king of Judah, was visiting Ahab, king of Israel, in order
to consider a joint military expedition. The kings consult 400 prophets
employed by Ahab’s court, who respond as sycophants: “Go up; for the
Lord shall deliver it into the hand of the king.”” Jehoshaphat was not
satisfied and asked if there was another prophet they might consult. Ahab
replied, “There is yet one man, Micaiah the son of Imlah, by whom we
may inquire of the Lord: but I hate him; for he doth not prophesy good
concerning me, but evil.”%
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Micaiah was no fool. His first response to the kings was similar to that
of the court prophets. But when pressed by Ahab, he offered a prophecy
of disaster.

I saw all Israel scattered upon the hills, as sheep that have not
a shepherd: and the Lord said, “These have no master: let them
return every man to his house in peace.”8!

Micaiah went on to say that the Lord had sent an evil spirit to deceive
the other prophets who had supported the king’s war plans. Ahab ordered
that Micaiah be put in prison and fed on bread and water, “until I come
in peace.” The prophet’s final words were defiant. “If thou return at all
in peace, the Lord hath not spoken by me.”® Ahab is killed in the battle
and we read no more about Micaiah.

Jeremiah was extreme in both the style and the substance of his
prophecy. He urged capitulation in the face of a foreign army, and
threatened kings, priests, and competing prophets with the end of their
regime, death, or great personal suffering. He was beset with intense
adversaries on several occasions and hounded almost to death. Yet he
also had well-placed supporters. There is no indication that he ever
succeeded in changing the behaviors of those who were the targets of
his prophecies. However, he persisted in his intense public criticism of
political leaders over a long career. During national emergencies, his
behavior surpassed what modern democracies have allowed to critics
when they have been under stress.

Jeremiah was not only a prophet of the Lord. He was also a man
anchored in time and space. Second Kings and Jeremiah describe in some
detail, but not as a clear chronology, the problems of his nation. During
Jeremiah’s era, it was subject even more than usual to the actions of great
powers. Egyptian and Mesopotamian regimes competed for dominance.
Assyria had recently collapsed, but Judah had few advantages in the power
vacuum that resulted. In the words of a modern scholar:

Assyria’s crash was not to bring peace to Judah ... the Baby-
lonians ... and the Egyptians.... Both had their eye on erstwhile
Assyrian holdings west of the Euphrates. And between the
upper and nether millstones of their rival ambitions Judah was
caught and crushed.®

Jeremiah condemned the Judaic regimes that wavered between adher-
ence to Babylonian and Egyptian demands and that taxed the people
heavily to pay tribute to those regimes. The prophet proclaimed that not
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a single honest and just man could be found in Jerusalem, and that each
generation was more evil than the last.® Destruction will be complete
and ugly.

[Jerusalem will be] an astonishment, and a hissing; every one
that passeth thereby shall be astonished and hiss because of
all the plagues thereof ... [the city’s residents will] eat the flesh
of their sons® ... [the Lord] will give all Judah into the hand
of the king of Babylon, and he shall carry them captive to
Babylon, and shall slay them with the sword.... [Alll the
treasures of the kings of Judah ... [they] shall ... carry them
to Babylon.%

Jeremiah seems to have been a chronic disputant, impelled to conflict
regardless of his adversaries’ postures, their motives, or the reasoning by
which they reached their postures. He confronted the emissaries of foreign
kings dressed in an ox’s yoke to symbolize his demand that they and
Judah accept the rule of Babylon. On one occasion, Jeremiah was said
to be a madman posing as a prophet of the Lord.®® There is no indication
that he ever responded to the assertions of others, or that he accommo-
dated criticism or advice. He proclaimed his own positions and cursed
opponents. Perhaps his claim of being a prophet and hearing the words
of the Lord saved him from the need to converse, discuss, and adjust in
the manner of ordinary mortals. He expressed doubts about his capacity
to carry the Lord’s word and to stand up to his adversaries, but not about
the substance of what he presented as the Lord’s message.

Jeremiah showed little tolerance for competing prophets. His book
does not mention prominent prophets whose periods overlapped with his
(Zephaniah, Nahum, Habakkuk, and EzekieD).* It has no praise for Uriah,
who was killed by the king for uttering prophecies similar to Jeremiah’s.?
Jeremiah grouped other prophets together with priests and scribes as liars,
frauds, adulterers, and hypocrites.”!

Jeremiah was in and out of trouble several times during King Zedekiah’s
reign. Once he was arrested as a traitor, flogged, and imprisoned when
he tried to leave the city.”> During the final siege of Jerusalem in 587 B.c.E.
he was charged with treason for urging the surrender of the soldiers and
the population.”? Zedekiah initially agreed that Jeremiah be executed.
Then he responded to the request of another official that Jeremiah be
saved. The king provided refuge to the prophet and sought his counsel.
Zedekiah did not change his policy, and asked Jeremiah not to reveal the
details of their conversation. The king told Jeremiah that the silence was
to save the prophet, but the king may have feared for his own life against
the possibility of a coup d’état.*
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The Book of Jeremiah portrays features of an ancient regime that a
modern democrat might admire. Even though government was not limited
by institutions familiar to us, the king allowed criticism in the most severe
terms, under the most trying conditions. Jeremiah’s success in getting away
with direct criticism of the regime’s policy in the context of war and siege
compares well with the record of modern democracies toward dissidents
during World Wars I and II, and the Cold War.

Job and Ecclesiastes

The Books of Job and Ecclesiastes differ from other portions of the Hebrew
Bible that are politically relevant. They deal not with the Israelite people
or regime, but with the plight of individuals who could be anyone,
anywhere. Although not explicitly identified as such, both deal with what
may be called problems of the universal person searching for meaning
amidst personal chaos or disappointment. Both are classics of ambiguity.
These books also show that the authors and editors of the Hebrew Bible
could tolerate diverse norms that have modern political relevance. And
they have other indications that something like political correctness pre-
vailed among the same editors.

Neither Job nor Ecclesiastes escapes the dispute of commentators as
to their essential messages. Both Job and Ecclesiastes can be read as
deeply rooted in the biblical norm of faith in the Almighty or, conversely,
as proclaiming the injustice of God and the uncertainty of reward for
righteousness and punishment for sin. Neither expresses simple faith like
that which appears in Isaiah:?> “Happy the righteous man! All goes well
with him, for such men enjoy the fruit of their actions.... Woe betide the
wicked! with him all goes ill, for he reaps the reward that he has earned.”®
Or the 37th Psalm: “I have been young and am now grown old, and
never have I seen a righteous man forsaken.”””

Both Job and Ecclesiastes are relevant to a number of political issues.
The doubts they raise about the justice and reliability of God question
any reliance on supreme authority. The skepticism that appears in both
books must be taken into consideration by anyone who would argue that
the Hebrew Bible counsels blind faith in divine or worldly authority.
Ecclesiastes is explicit in expressing distrust of government. Job suggests
that God himself can lack self-confidence, be deceitful, and answer a
reasonable complaint with bombast that has nothing to do with the matter
at issue. As will be noted below, it is possible to see ridicule of the
Almighty in the Bible’s description of Job’s encounter with him!

Job is ostensibly set in the land of Uz, and Ecclesiastes (Kohelet in
Hebrew, which can be translated as Preacher) claims to be the work of
King Solomon. Neither of these assertions are taken seriously by modern
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secular commentators. Both books appear to be written by Israelites (or
Judeans or Jews), although some scholars question this with respect to
Job. While some conclude that most of each book is the work of one
writer, others find evidence of numerous editorial insertions.

Neither book presents its ideas in a straightforward, systematic manner.
The essence of Job is a series of dialogues set within a story about Job’s
misfortunes. The speakers talk past one another. The stages of the dialogue
do not clearly relate to what has preceded or will follow. Ecclesiastes is
an essay that includes personal advice resembling the Book of Proverbs,
as well as observations about God and human life. Both books include
allusions whose objects are unclear as well as various assertions that seem
to qualify or contradict one another.

The prologue of Job is important for the messages that a reader might
take from the book. It establishes that Job is a blameless, upright, and
God-fearing man and that he is subject to an experiment between God
and Satan that tests Job’s faith under conditions of severe deprivation.
This setting defines the truth of Job’s persistent claim that he is innocent
of wrongdoing. The prologue also compromises, or ridicules, God’s rep-
utation for omnipotence and omniscience. If he enjoys those traits, why
test his certainty about Job against the allegation of Satan?® The story also
provides one of the most striking instances in the Hebrew Bible that can
be cited as a case of God’s injustice. God allows Job to be subject to the
most extreme suffering, including the death of his children, for no reason
other than to settle a dispute with Satan. In the end, Job receives com-
pensation for his suffering, but the children remain dead. Their fate
presents its own problem, even more severe than the temporary suffering
of Job, that is not treated so often in the commentaries.”

There is no less a problem toward the end of the book, in God’s
response to Job’s pleas for explanation. For those who expect a full
admission or settling of accounts, the divine performance is disappointing.
There is a great wind and much noise, but the words are beside the point.
God asserted his status and put man in his lower place. It is God who
will ask questions, and man who will answer.! The questions attributed
to God are tendentious and bombastic: Who are you to speak to me as
you do? Where were you when I created the earth? Did you proclaim the
rules that govern the heavens? Did you determine the laws of nature? Do
you know where the darkness dwells? Do you know when the mountain
goats are born? Can you pass a cord through the whale’s nose? On the
surface, God’s speech is a forthright proclamation of his power. However,
a modern reader might wonder if an author meant it to be a ridicule of
the Lord, by emphasizing his loud evasion of Job’s plight. The ambiguity
continues in Job’s response. What can the miserable man say in response
to the Almighty’s questions? “What can I say.... I already spoke, and will
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not speak again.”!! Is this a statement of surrender, or is it Job’s assertion
that he has said his piece and cannot penetrate God’s self-righteousness?
Saadia Gaon, in his commentary of the tenth century, noted that Job’s
response to God is ambiguous. Saadia wrote that Job either indicated his
acquiescence in God’s power or his feeling of being overborne by a God
who had the upper hand in a dispute that could not be judged by a
neutral arbitrator.'2 A modern scholar calls Job’s short speech a “noncom-
mittal response.”!%

Ecclesiastes gives prominence to the values of timeliness, relativity, or
a dependence of judgment on the situation as opposed to a faith in
absolutes.

Everything has its season ... a time to be born and a time to
die; a time to plant and a time to uproot; a time to kill and a
time to heal ... a time to love and a time to hate; a time for
war and a time for peace.'%

Wisdom is to be preferred to foolishness and is better than money or
possessions. However, the pursuit of too much wisdom, or too much of
anything, is like chasing the wind. One should not be overly righteous
or overly wise. Why make a fool of oneself? It is best to enjoy what can
be attained and to live the best life possible.!%

The preacher is suspicious of authority. Government is likely to be
corrupt.

If you witness in some province the oppression of the poor
and the denial of right and justice, do not be surprised at what
goes on, for every official has a higher one set over him, and
the highest keeps watch over them all.'%

Scholarship is unreliable. By one reading of a difficult passage, the
preacher urges his readers not to use a surplus of words.!”” More certain
are the oft-quoted lines from the concluding chapter: “the use of books
is endless, and much study is wearisome.”!%

God is not to be denied. Those who see piety as the preacher’s major
point cannot be ignored. Man has a sense of time past and future but no
comprehension of God’s work from beginning to end.'® The “vanity,”
meaninglessness, or impermanence that the preacher describes relates
most clearly to the things of human existence. Earth, the heavens, and
the Lord are everlasting.!' It will be well with those who fear God and
obey his commands.!!! God knows all our secrets and brings everything
we do to judgment.!'? Yet God is inscrutable, and one should not be
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overly righteous. Ecclesiastes repeats that death is the end of the just as
well as the unjust.!t3

Pragmatism competes with piety in the preacher’s hierarchy of values,
with neither obviously more important than the other. To a position holder,
he advises against resignation if a ruler expresses anger. Submission makes
amends for great mistakes.’* The prime of life is to be enjoyed, but it
will pass and seem in retrospect to be emptiness.!’> At different points
the book seems both to express the theme of Job (“there is a just man
that perisheth in his righteousness, and there is a wicked man that
prolongeth his life in his wickedness”)!' and to repeat the argument of
Job’s friends (“Whoso keepeth the commandment shall feel no evil
thing”).!"” The epilogue is not helpful to the reader who wishes to know
just what are the most important values of the preacher. It says that the
speaker turned over many maxims in order to teach, that he chose his
words carefully in order to give pleasure, even while he taught the truth.
The third verse from the end is the classic remark against too much study.
The last two verses urge the reader to fear God and obey his commands.
Commentators quarrel as to whether these lines were in the original
Ecclesiastes, or added in order to make the book acceptable to the rabbis
who assembled the canon (i.e., politically correct).

Not Democratic, but Not Simply Authoritarian

The covenants described in the Bible are important to Daniel Elazar’s view
of constitutionalism in ancient Israel. As he and Stuart A. Cohen wrote:

The Bible posits, describes, and develops a whole series of
relationships based upon covenants.... Inevitably present within
the covenant idea is the sense of a contractual partnership in
which the partners must, by definition, share in the implemen-
tation of certain common tasks and at the same time are able
to preserve their respective integrities while doing so.1®

God’s covenants and the assemblies convened to accept them are
problematic elements in the argument that biblical polities were constitu-
tional, as Elazar claims, or even qualified autocracies, as is claimed here.
As viewed by one scholar, the covenants rule out the notion of human
initiative and reject the idea of human rights.!%

The Bible’s description of assemblies convened to ratify the covenants
suggests anything but opportunities for serious debate or reasoned deci-
sion by the populace. They feature a leader reading text said to be from
God, with the people limited to affirming their acceptance.!? On some
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occasions, the people were humiliated by being reminded of their sins,
and told that God offered them the covenant because of his concern for
them, and not because they have earned it with their integrity or good
behavior.!?! The people were told that they must accept the covenant,
with death or other severe punishment as the only alternative.!?? The
covenants did not limit God. By implication, the covenants also failed to
limit the persons claiming to speak for God. It was up to God, or those
who spoke for him, to decide when to forgive the peoples’ transgressions,
when to punish them, and how to punish them.!?* A religious view is
that the Almighty could not be expected to bargain.'?* On other occasions,
however, God did bargain: with Abraham over the destruction of Sodom,
and with Moses over the destruction of the Israelites after the incident
with the golden calf.

One mass assembly in the presence of the priest Ezra reads more like
farce than political opportunity. The people were summoned to stand in
the cold rain while Ezra condemned them for marriages to foreign wives
and demanded their confessions and their separation from improper
spouses and children. On account of the rain and the time involved, Ezra
appointed a commission to deal with individual cases. Perhaps Ezra
recognized the value of appointing someone else to deal with a problem
that he could not solve.'? The report on the commission’s work suggests
only partial or symbolic treatment of a widespread problem.'?° Ezra’s
failure to impose his will on the people may count as an occasion of
rebellion against a regime that sought to penetrate the personal space of
relations within families. To mix and paraphrase some often-quoted verses:
there was no king in Israel;'¥” each man sat under his vine and fig tree,
with his own wife and children!*?®

Despite the problem with the covenants, a theme that returns time
and again in a number of the biblical episodes with political relevance is
one or another qualification on the autocracies that ruled the Israelites.
There is, to be sure, a lack of systematic political discussion in the Holy
Book. The analysis to be made by moderns is one of inference from
details. My quarrel with Daniel Elazar is that he reads too much modern
political analysis into the regimes of the Hebrew Bible. I would not use
terms like constitutionalism, republicanism, and certainly not federalism
for the biblical polities or the premodern Judaic communal institutions.
Yet Elazar was correct in seeing something other than simple authoritar-
ianism. Our dispute is between the qualified autocracy that I prefer, and
his use of terms like constitutionalism, republicanism, and federalism,
which imply more explicit rules and greater consistency of institutional
arrangements than we find in the Bible.

Elements of the qualified autocracy include the legitimacy accorded to
the role of prophets as critics and details that admit the imperfections of
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the rulers. The leaders were imperfect both in the morality of their actions
and their success in implementing policy. Israelite rulers were not all-
powerful heroes on the model of dictators who build around them a cult
of personality. They were humans who often failed to achieve their goals.
The literary quality of the Bible shines through its portrayal of politics.
The central figures struggled against powerful adversaries, economic and
technological weakness, personal desires, and feelings of inadequacy. The
Bible records the coping of people whose aspirations exceeded their
power. In this respect, it suggests the problems and struggles of politicians
in many regimes, or at least those that care to recognize the limited skills
of their rulers. God also must cope at times, and the Almighty is not
above criticism. Those who composed, edited, and assembled the books
of the Hebrew Bible admitted doubts as to the power, wisdom, and justice
of ultimate authorities via Job and Ecclesiastes, quarrels among prophets,
and several indications that even God must cope, bargain, and dissemble.

The powers assigned to God and the kings, and the passive roles
assigned to the people should keep us from using any of the labels for
biblical polities that have been developed for modern, institutionalized
regimes with a plurality of power centers. Nonetheless, the qualifications
of autocracy apparent in the Holy Book are also impressive and must be
considered in finding linkages between its contents and later, more sys-
tematic writing about governance.

The Hebrew Bible, Jesus, and Public Administration

Jesus drew heavily on the Hebrew Bible for statements and actions that
were politically relevant, as shown in chapter 3, “What Jesus Says to Public
Administration.” Also apparent in that chapter is the problem of sorting
out the real Jesus from the figure described in the New Testament. We
can do no more than speculate as to how much Jesus saw himself as a
Jew or as a rebel against Judaism and its leadership. Was he the source
of sentiments in the Gospels that have fed anti-Semitism: that Pharisees
(predecessors of the modern rabbis) are vipers,'® blind guides,’*® and
hypocrites who preach one thing and do another?'®! Other sentiments in
the New Testament that have served as the basis of Christian anti-Semitism
more clearly derive from the followers of Jesus: that Jews demanded the
death of Jesus, while the Roman official Pilate saw him as innocent of a
charge that would require the death penalty;!?? that Jewish priests bribed
Roman soldiers to testify that disciples stole the body of Christ from his
tomb to create the image that he had not risen from the dead;'?? that Jews
poisoned the minds of Gentiles against Christians;3* and that Gentile
authorities acted against Christians to curry favor with the Jews.!3
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There is nothing in the Sermon on the Mount or Jesus’ other utterances
that distinguish him from Amos, Hosea, or one or another of the Isaiahs.
He may have articulated some of their ideas more forcefully and clearly
than they. Perhaps it is best to view him as a continuation of the Hebrew
prophets: an angry critic of the current administration. If Christianity had
not set itself up as an institutional rival of Judaism and spewed hatred of
the Jewish leadership, the rabbis who came to canonize the Hebrew Bible
might have added the story of Jesus to what are called the prophets or
the writings.

Jesus was not the first, and by no means the last, Jewish radical. Amos
preceded him by several centuries, with his proclamation that ritual
correctness did not satisfy the Almighty, who was concerned with justice
and righteousness.

Though ye offer me burnt offerings and your meat offerings, I
will not accept them: neither will T regard the peace offerings
of your fat beasts. Take thou away from me the noise of thy
songs; for I will not hear the melody of thy viols. But let judgment
run down as waters, and righteousness as a mighty stream.'3

This sets a standard of criticism that is open-ended. Actions can be proper
in a formal sense, but not good enough.

The Book of Jonah is more profound than a tale of being swallowed
by a fish. It describes God’s mercy even for the arch-enemy Assyria.
Micaiah and Jeremiah stood against kings and their courtiers. Job ques-
tioned the justice of the Almighty. Hosea married a harlot to make a point
about the culture of his day. Nehemiah demanded justice for the poor
and the indebted. The preacher of Ecclesiastes expressed existential values
as opposed to authoritarian rules.

New Testament expressions in behalf of the poor and the miserable
(“blessed be ye poor: for yours is the kingdom of God. Blessed are ye
that hunger now: for ye shall be filled. Blessed are ye that weep now:
for ye shall laugh'¥”) follow on the provisions in the Torah to care for the
poor, widows, orphans, and the foreigner, as well as the postures of Amos
and Nehemiah against regimes that did not honor those provisions.

What are said to be Christian sentiments of justice (“He that is without
sin among you, let him first cast a stone”'3®) have earlier roots in the
Hebrew Bible’s provisions against the giving of false witness, as well as
a concern that judges must seek the truth. “You shall not be led into
wrongdoing by the majority, nor, when you give evidence in a lawsuit,
shall you side with the majority to pervert justice.”!¥
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The passage cited by Christians as indications of Jewish cruelty (“Eye
for eye, tooth for tooth”'®) is seen by rabbis as limiting the extent of
punishment to something fitting the crime.

The Book of Isaiah includes passages as sweepingly moral and human-
itarian as anything in the New Testament: “with righteousness shall he
judge the poor, and reprove with equity for the meek of the earth.”'*! As
a precedent for New Testament sentiments in behalf of peace (“Blessed
are the peacemakers: for they shall be called the children of God”'#?) is
Isaiah’s visions of peace among nations, when the wolf will dwell with
the lamb, swords will be beaten into plowshares, Jerusalem will be for
all peoples, and death will be no more.'*> Modern Israelis have been wont
to adapt this passage to their own needs. When peace arrives, they say,
they want to be the wolf rather than the lamb.

At about the time of Jesus' life, Jewish authorities were pursuing
elaborate exegesis of the biblical text to limit the extent of capital punish-
ment. A Sanhedrin that sentenced one person to death in a period of 70
years was said to be excessively cruel. Included in the Talmud are senti-
ments that God created only one human at first to teach us that when we
sustain even a single life, we have sustained an entire world, and when
we destroy as much as one single life, we have destroyed an entire world.!#

The Gospels tell us little about Jesus as a boy. We do not know if he
was the bane of his playmates, parents, and teachers, like precocious Jews
of our time. It is not clear that he went to school or was literate. Albert
Schweitzer's doctoral dissertation was an early effort to identify the real
Jesus by parsing the New Testament for what seemed likely to be historical
fact as opposed to legend.'*> Haim Cohen, who was a justice of Israel’s
Supreme Court, sought to comprehend the judicial reality amidst the
traditional polemic about Jesus’ trial and execution.'*® Amidst all the inquir-
ies directed at the stories of Christ are some speculative analyses concluding
that he did not die on the cross, but was spirited away while still alive.'¥

One group of Christian theologians voted about the likelihood of
historical reality as opposed to the mythic quality of events and expressions
attributed to Christ in the New Testament. Their scholarly consensus
concluded that even some of the widely quoted passages of the Sermon
on the Mount came not from Jesus, but from those who compiled the
Gospels.' Serious Christian scholars view details about Jesus’ last days,
including descriptions of his arrest and trial, as well as stories of the virgin
birth and resurrection as mythic rather than historical.'® To be sure,
criticism of the New Testament’s historicity need not reflect a rejection of
the spiritual messages found in it. Christians who question the accuracy
of many details in the New Testament can be inspired by the images no
less than religious Jews who recognize the spiritual value in what they
see as mythic tales in their own sacred books.
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A scholar at a papal university concludes that Jesus was not a poor
boy, as told by accepted legends, but was a well-educated son of an
urban craftsman who enjoyed the ancient equivalent of a middle-class
lifestyle.’ The claim raises the tantalizing parallel between Jesus and a
pattern that has repeated itself over and again among 19th- and 20th-
century Jewish radicals. Many have been children of middle-class or
wealthy homes who seem to be rebelling as much against their family as
against the larger social norms that they attack.

In a career of university teaching of more than 40 years I have known
numerous students and colleagues with some of the traits described for
Jesus: bright, creative, provocative, abrasive, and antiestablishmentarian
in siding with the downtrodden and outcasts. Quite a few of these
individuals have been Jewish. While none of my acquaintances has been
crucified, some have provoked animosity. Not infrequently, the Jews
among the iconoclasts have brought forth anti-Semitism. The traits that
seem to provoke those who cannot tolerate Jews include being different,
radical, argumentative, opposed to the conventional, and prominent.!>!

The time of Jesus’ life was ripe for messiahs and apocalyptic visionaries.
Individuals and movements stood against the regime and local elites,
claiming to have the key to a more perfect future. Josephus mentions the
Essenes. Modern scholarship about the Dead Sea Scrolls finds evidence
of perspectives from within that community and others that placed them-
selves outside the establishment of temple and priests.!> John the Baptist
qualified for inclusion among the iconoclasts, as well as Josephus himself,
on account of changing his loyalties from leadership of a Judean military
unit against the Romans to becoming a Roman historian and polemicist.
Akiba was a leading rabbi of the second century whose name has been
adopted by the youth movement of the religious Zionists in modern Israel.
He is said to have declared that Simon bar Kosiba (Bar Kokhba), who
led the rebellion of 135 c.k., was the messiah. The heroism of that rebellion
and Akiba’s death by having his skin ripped off his body by Roman
torturers are viewed by some modern Israelis as points of national pride,
but by others as the misery visited on those who hoped for too much
from their faith and politics.

We can make out Jesus to be a credible player in the morass of the
first century without accepting the miracles attributed to him. His social
ideas were within the normal range available from the Hebrew Bible. A
messiah-sized ego could have been fed by followers, or invented by them
after Jesus’ death. According to the Gospels, he was willing to provoke
the establishment by his flagrant behavior in the tense situation of Passover
in Jerusalem, when the crowds were immense and the authorities nervous
about disturbance. And he refused to recant when offered the opportunity
by religious and secular authorities.!>?
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What turned this rule-breaking Jew into a god (or Son of God) for
about one-third of the world’s population who call themselves Christians?
The question impinges on public administration via the influence of
religious norms on governance.

The answers that are offered do not solve the mystery. Certainly they
do not answer the equally provocative question of why one Jew’s traits
rendered him a god, while similar traits shown by countless Jews over
the years have only provoked anti-Semitism.

Part of the religious mystery is why some individuals, as opposed to
others, were granted status as a prophet of the Lord in the Hebrew Bible.
The prophet’s distinctive trait was to be accepted as speaking the words
of the Lord and serving as an intermediary between the Almighty and his
people. The Bible includes several stories of dispute between individuals
who claimed to be prophets. Micaiah confronted 400 prophets in the court
of Ahab who had given advice diametrically opposed to his own.>* Amos
sought to distance himself from prophets by asserting that he was neither
a prophet nor the son of a prophet.’ Jeremiah was characteristically
uncharitable when he termed competing prophets “adulterers and hypo-
crites” and cursed them to suffer early and ignoble deaths.'5

It was risky to assert one’s status as a prophet. An unconvincing
claimant could be condemned to death as a false prophet or ignored as
insane. Some of those described in the Hebrew Bible as prophets of the
Lord were persecuted or killed by the rulers they criticized. Micaiah was
last seen being put in jail because of unwanted advice to Ahab.’> Amos
was sent out of the kingdom of Israel on account of his prophecies.!>
King Jehoiakim had Uriah killed for his prophecies.’® Jeremiah was in
and out of trouble during the regimes of Jehoiakim and Zedekiah. There
is a rabbinical tale that King Manasseh had Isaiah sawn apart because of
his prophecies.'® Elijah fled to the desert to avoid the fate of other
prophets killed on the orders of Queen Jezebel.'®! The test of true
prophecy is never clearly specified. The compilers of the Bible accorded
the status of prophet to some and denied it to others.!%?

Neither do we have convincing explanations of why one or another
sect emerges from the many that are created to grow and last long enough
to become an established religion. We do not know why some continue
to grow, like the Mormons, whereas others experience stability or decline,
like Christian Science and the Shakers. For 200 years academics and
publicists have proclaimed God’ss death. The rise of anticlericalism in
18th-century France, 20th-century Soviet Union, and elsewhere set pow-
erful states against religion. What authoritarian governments could not do
was expected to be done by the popular education of democracies.

God has not passed from the scene. Large majorities in most Western
democracies claim to believe in a deity and cite the Lord in behalf of
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their own political agendas. Even if the Lord exists only in human belief,
active believers have shown their capacity to change the world in the
name of the God they are following. Majorities in Western countries say
that they believe in God, and some are intense in their faith. The Roman
Catholic Church has long investigated claims of miracles and has certified
some of those claimed. Mormon scholars have traveled the migratory path
identified in the Book of Mormon from Jerusalem eastward to the Americas
looking for physical evidence that the migration really occurred. The
parallel Jewish phenomena include women who pray for fertility at
Rachel’s tomb and political activists who cite murky passages of the Bible
to justify their claims about the land of Israel.

Religion continues as a thriving focus of popular observance and
academic inquiry. Much of the research about religion by social scientists
is set in the United States and is concerned with describing and explain-
ing the continued vitality of faith. The topic is especially fascinating in
the context of formal neutrality with respect to religion and the traits
of technological development that would seem to push the society
toward secularism.!0?

Surveys find that over 90 percent of Americans profess a belief in God,
that almost 80 percent say that religion is important to them, that more
than 60 percent are likely to have attended a religious service within the
past week, and that about the same number say that they pray daily.
Between one-third and two-thirds report that they have witnessed a miracle,
felt the direct presence of God, or had one of their prayers answered.!%4
Harold Bloom used the terms, “religion-soaked,” and “religion-mad” for
American society.'®> One commentary on the run-up to the 2000 presidential
election found most of the candidates emphasizing their religious feelings.
Skeptics asked if they were campaigning for the post of preacher or
president, and surmised that it was easier to talk about amorphous personal
feelings than controversial issues of public policy.'% Violence in the name
of religious belief is not only something that occurs in the Middle East and
Northern Ireland, but also at abortion clinics in the United States.

Jews remain a tribe that includes humanists, agnostics, and avowed
atheists as well as the ultra-Orthodox, the moderately observant, and some
members of non-Orthodox congregations who are fanatic in their limited
convictions. The residual unity of Jews in pluralist secular democracies is
as much of a mystery as other questions concerned with religion. Jews
have had more than their share of iconoclasts. They appear in science,
the arts, and business, as well as religion. In all of these fields, rule
breakers must figure on sharp opposition. Modern establishmentarians do
not crucify rule breakers in universities, culture, and business, but they
may deny them tenure or career advancement.
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Christian and Jewish scholars have approached one another’s perspec-
tives in recent years. It is now common for Christian scholars to conclude
that the Gospels of the New Testament were written 40 to 60 years after
the death of Jesus, and that they reflect problems of Christian communities
at those times.'” According to one Christian scholar,

lln those early decades, almost every possible view of the
relation between the two emerged. Christianity fulfilled Judaism;
or else it superseded it; or it was built upon it; or it was the
true Judaism; or it was a complete novelty.... [Tlhere is much
to be said for the view that, despite their crucially distinct
beliefs, the more mainstream Christians were precisely those
who stuck closest to their Jewish roots, above all in the reten-
tion, albeit reinterpreted, of the Scriptures they came to call the
Old Testament.1%8

The messiah is a powerful symbol in religious doctrines that has
implications for public administration. It directs expectations outward, for
someone or something else to solve our problems. It is instructive that
the problems of the individual and the regime were severe during the
time of Jesus. A people concerned about their distinctiveness found
themselves beset by a powerful empire as well as by domestic violence.

Why the modern preoccupation with messianism during a period of
relative peace and prosperity? Perhaps it says something about the skep-
ticism directed at political institutions. We might temper our concern by
noting that secular skepticism toward messianic promises prevails in
Western democracies. Will the demise of Saddam Hussein bring democracy
to Iraq and eventually the larger Middle East? Some policymakers and
commentators say yes.

Religious Jews have not given up hope that a true Messiah will appear.
Among many, however, ritualized hope seems stronger than serious expec-
tation. Two prominent claimants in the 17th and 18th centuries who
gathered enthusiastic followings ended their careers by converting to Islam
(Sabbatai Zevi) or to Christianity (Jacob Frank). Perhaps Jews have learned
from the disappointments. During the last years of his life, however,
followers of Rabbi Menachem Mendel Schneerson, the Rebbe of the
Lubavitcher movement of ultra-Orthodox Jews, were fervent in their mes-
sianism. The Lubavitcher, or Chabad, movement is centered in Brooklyn,
New York, and has a following in Israel. Billboards and bumper stickers
appeared across the country urging the people to prepare for the Messiah’s
appearance. When the rabbi died at the age of 92 without making the
sought-after proclamation about his status, some spokesmen for his move-
ment offered a traditional explanation of the Messiah’s delay: the Jewish
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people had not prepared themselves for the Messiah by ceasing their sins.
Diehards expressed the sentiment that the rabbi would return to lead his
people. Other religious Jews, and not a few secular Jews, snickered at
this un-Jewish belief in an afterlife. To my knowledge, no one has reported
seeing the rabbi on the streets of Brooklyn or the Holy Land.

There Can Be No Accurate Summary or Final Word
about the Hebrew Bible

The vast differences between regimes of the biblical period and today
render impossible any effort to draw specific lessons for modern admin-
istrators or students of administration. Moreover, the diversity of themes
in the Hebrew Bible, and the lack of concern for a clearly ordered
theology, hamper any effort to specify its significance for modern public
administration. Nonetheless, the Hebrew Bible serves as a source of
inspiration and detailed education for those with a concern for larger
issues of governance and public management. Chief among these is
skepticism about authority and the legitimacy assigned to severe critics
of political and economic elites. We also see the value accorded to
pragmatic coping in the face of difficult circumstances, a concern for social
justice, and the problems of an advisor who has bad news for his superior.
These themes are in contrast to the stereotypes ascribed to the Bible, such
as blind reverence, harsh discipline, and certainty of purpose. To be sure,
there is some basis for those stereotypes in the complexity of the biblical
text. However, among the lessons for modern governance that we can
find in the Hebrew Bible is the value of nuance and subtlety, along with
concerns for reverence and justice. Postmodernists claim to have uncov-
ered something about the complexity of meaning. However, literature
concerned with explicating the meanings of the Hebrew Bible, including
the Mishna and the Talmud, anticipated postmodernism by as much as
two millennia.
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Chapter 5: The English Legacy of Public
Administration

William had much thought and very deep discussion about this
country — how it was occupied or with what sorts of people.
Then he sent his men all over England into every shire and
had them find out how many hundred hides there were in the
shire, or what land and cattle the king himself had in the
country, or what dues he ought to have in twelve months from
the shire. Also he had a record made of how much land his
archbishops had, and his bishops and his abbots and his earls,
and ... what or how much everybody had who was occupying
land in England, in land or cattle, and how much money it
was worth. So very narrowly did he have it investigated, that
there was no single hide nor a yard of land, nor indeed ...
one Ox nor one cow nor pig which was there left out, and not
put down in his record; and all these records were brought to
him afterwards.

Hinde, T., Ed., The Domesday Book, 11
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Chapter 6: Niccolo Machiavelli: Moving through the
Future as We Learn from the Past

But we now come to the case where a citizen becomes prince
not through crime or intolerable violence, but by the favor of
his fellow citizens, which may be called a civic principality. To
attain this position depends not entirely on worth or entirely
on fortune, but rather on cunning assisted by fortune. One
attains it by popular favor or by the favor of the aristocracy.
For in every city these two opposite parties are to be found,
arising from the desire of the populace to avoid the oppression
of the great, and the desire of the great to command and oppress
the people.

Machiavelli, The Prince, Chapter IX

Chapter 7: Mercantilism and the Future: The Future
Lives of an Old Philosophy

Although mercantilist doctrine is at a sharp discount among
economists, mercantilist sentiment endures both among unions
and businessmen whose immediate interests are threatened by
foreign competition, and among public officials responsive to
the complaints of their constituents.

R. Lekachman, Fontana Dictionary of Modern
Thought, 1977

Chapter 8: Jeremy Bentham: On Organization
Theory and Decision Making, Public Policy Analysis,
and Administrative Management

It is the greatest happiness of the greatest number that is the
measure of right and wrong.

Jeremy Bentham, A Fragment of Government, 1776
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Chapter 9: John Locke’s Continuing Influence on
Organization Theory and Behavior Entering the
21st Century

Every one as he is bound to preserve himself, and not to quit
his Station willfully; so by like reason when his own Preserva-
tion comes not in competition, ought he, as much as he can,
to preserve the rest of Mankind, and may not unless it be to
do Justice on an Offender; take away, or impair the life, or
what tends to the preservation of the Life, Liberty, Health, Limb
or Goods of Another.

John Locke, Two Treatises of Government, 1690

Chapter 10: Invisible Hand and Visible Management

By pursuing his own interest he frequently promotes that of
society more effectively than when he really intends to promote
it. T have never known much good done by those who affected
to trade for the publick good.

Adam Smith, An Inquiry into the Nature and the Causes
of the Wealth of Nations, 1776
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Introduction

The case for attention to the distant past ... is a civilizing and
liberating influence, reminding us of the profession’s roots and
its development, identifying the major innovations that led to
much that we take for granted.!

The development of recurring public administration themes can be
traced through a variety of historical examples: ancient Rome, Napoleonic
France, and Prussia under Frederick the Great, to name a few. The early
history of England, through the commingling of the Anglo-Saxons and the
Normans, and under the rule of the Plantagenets, provides examples of
administrative concepts and traditions that are followed to this day. Exam-
ining this part of public administration’s history gives us some insight as
to how real people solved real problems of governance and administration.

Early administrative activity arose from the need of the kings to perform
a variety of duties: provide military leadership, maintain the territories of
conquest, govern the people, and run the royal household. The tasks
required to maintain the royal household provided the basis for the
development of a permanent administrative organization. As the kings’
duties increased in number and complexity, and they were no longer able
to attend to everything themselves, they began to assign tasks to their
household members. These additional responsibilities were combined with
related domestic functions, and they eventually evolved into governmental
functions. “In the discharge of these duties lies the beginnings of admin-
istrative history.”?

This chapter looks to the distant past of England to gain a more
complete picture of the development of public administration processes
and traditions. In the first section, Anglo-Saxon institutions are presented.
Those institutions were in place at the time of the Norman Conquest. The
second section focuses on William the Conqueror and provides an over-
view on what has been termed the “administrative kingship” period of
English history.? The third section considers the administrative “legacies”
of William through the reigns of his descendants, from Henry I through
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King John. Finally, the chapter examines current public administration
institutions and processes in light of the historical developments and
innovations discussed in the chapter. Administrative activities of the “dis-
tant past” are put into current context.

Anglo-Saxon Institutions

Although a large number of administrative traditions come from the time
of the Norman Conquest and the Plantagenet era, those traditions were
built upon the institutions of the Anglo-Saxon kings. Those institutions
developed as the result of the gradual change in that early society from
an emphasis on military conquest led by leaders of small bands, to that
of stabilization and settlement with centralized leadership. The “dooms”
or codes of law, the council of royal advisors, the organization of local
jurisdictions and courts, the use of the writ, and the establishment of a
rudimentary financial system developed from this gradual change.

Codes of Law

The Anglo-Saxon dooms were written codes of laws that recorded ancient
folk customs that had developed over time regarding the interactions of
society. The codes were recorded by scribes of the church, and were
written in the Anglo-Saxon vernacular instead of Latin. The earlier codes
were basically expressions of Germanic customs, but the later ones became
legislative statements of the king. The codes were primarily concerned
with criminal matters, but also included provisions relating to the status
of the clergy, the rights of the church, and the transfer of land.4

The first dooms were those of King Aethelberht (died 866), who was
the first Anglo-Saxon monarch to become a Christian. They were largely
concerned with monetary penalties for specific offenses, but also provided
for the protection of church property.> The dooms of Alfred the Great
(871-90D) reflected his interpretations of the earlier codes, and he selected
only those laws that he felt were just. His code is considered a landmark
in English legal history because it signified the exercise of legislative
powers by the king and set an example for future rulers.

The Anglo-Saxon kings after Alfred continued to revise and expand
the codes of law, to exercise authority over their kingdoms, and to adapt
local customs to enhance their royal power. They sought an allegiance
from their people that would transcend local loyalties, and thus would
increase not only their power, but also the stability of their society.

The last of the dooms was issued by Cnut (Canute) (1016-1035), the
Danish monarch of England. Those dealt with both ecclesiastical and
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secular matters, summed up the past laws, and contained the first explicit
list of royal rights that could override local claims, particularly with regard
to land.”

The long series of dooms, although neither comprehensive in scope
nor the only sources of Anglo-Saxon law, represent early efforts toward
achieving a uniform legal system under the authority of a central figure.

Witan

The “witan” or “witenagemot” was an assembly or gathering of wise men,
defined as “an assembly of the king with men who constituted his
household and the aristocracy at large for consultation on any sort of
business.”® It was informal, flexible, and its composition could change
from one occasion to the other.

Although it was strictly an advisory body, custom dictated that the king
rule by consulting with his witan. This custom may have contributed to
the notion that the king and the lords should cooperate in governing the
realm; it is considered by some historians to be one of Anglo-Saxon
England’s fundamental political institutions.?

Local Courts

The organization of the local jurisdictions and the local courts contributed
to an evolving administrative structure. Local jurisdictions, with the “shire”
and the “hundred” as the basic elements, were developed into a hierarchy.
The shire, which may have had its origin in the early Germanic war bands,
was of no fixed size and was divided into smaller units called hundreds.
Hundreds were composed of 100 “hides.” A hide was originally designated
as an estate sufficient to support the family of an individual warrior. It
was about 120 acres, but the size was dependent on the fertility of the
land. The hide evolved into an assessment unit on which military and
fiscal obligations were based.

The shire emerged as a territorial district headed by an “ealdorman,”
who was both a local aristocrat and a royal official appointed by the king.
The delegated powers of the ealdorman entitled him to become the
territorial lord and administrator of his district. When an ealdorman had
authority over a group of shires, he could no longer attend to all duties
and activities personally, and therefore another royal official was appointed
to administer each individual territory, the “shire reeve,” who later became
known as the “sheriff.”1011

Shire courts were presided over by either an ealdorman or a sheriff
in the king’s name, met twice a year, and were both judicial and admin-
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istrative bodies. The hundred court was originally presided over by a royal
official, but eventually landholders were granted jurisdiction by royal
charter to administer justice in their districts. The hundred courts normally
met once a month, and therefore had more impact on the local community
than did the shire court. As the Anglo-Saxon society became more com-
plex, and the royal government grew, the development of both the shire
and the hundreds courts fulfilled a need for local communities to attend
to financial, judicial, and policing matters.!?13

The Writ

The writing office of the royal household, the “scriptorium,” was composed
of the kings’ priests, who were first motivated to establish written records
of the land grants that had been made to them. The fact that they were
a literate class enabled them to carry out clerical duties for the king. Local
charters were among the first documents prepared; the “writ” or “writ-
charter” developed later in the Anglo-Saxon reign.!4

The use of the writ was a major improvement for conducting the royal
business, contributed enormously to the administrative potential of the
Anglo-Saxon kings, and increased the ease with which the king could
communicate with his realm. The writ has been described as “a direct,
economical statement of a royal command to a subject, usually written in
English rather than Latin, sufficiently short and simple to serve as a highly
effective instrument in the everyday business of government.”!

As the writ developed and its use increased, the duties of the scriptorium
and its power within the royal household also increased. By the 11th
century, the title of “chancellor” was given to the master of the office.'o!

Financial Origins

The duties of the royal household “chamberlain” and the imposition of
the “Danegeld” led to the beginnings of an organized financial system.
The position of chamberlain evolved from the household officers who
were responsible for the king’s wardrobe and bedchamber. The king’s
treasure was also kept in these rooms, closely guarded and eventually
managed by these trusted officers. The management of this treasure
evolved into administrative functions that set the stage for the later
development of a financial office.'8

The Danegeld, imposed in 991 by King Ethelred to raise money from
his subjects to purchase security against Viking invaders, was assessed on
property or hides of land, and collected through the shires and the
hundreds. It encompassed all the lands of England, and, although only
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occasionally collected during this time, it “illustrates perhaps more vividly
than anything else Anglo-Saxon England’s progress towards royal central-
ization and administrative sophistication.”'® The Domesday Inquest, which
was commissioned by William the Conqueror, contains information about
the geld system of Anglo-Saxon England.

Although Late Anglo-Saxon England was politically volatile, it was
institutionally stable. “Beyond the mayhem at court and the bloodshed of
the battlefield, churches were being built, cases were being heard in court,
merchandise was being produced and marketed and a strong and copious
coinage was being minted.”? The Anglo-Saxon institutions that were
developed prior to 1066, although in many ways still vague and loosely
structured, provided a firm foundation on which the Norman kings would
build a strongly centralized and coherent administrative organization.

Administrative Kingship

William the Conqueror (1028?-1087), duke of Normandy, successfully
invaded and occupied England in 1066 and ruled it for 22 years. His
reign has been termed the “administrative kingship” period of English
history.?! It is widely held that William’s skills as a leader and his
personal dominance greatly contributed to the success of the conquest
of England, to its subsequent rule, and to the development of its
administrative processes.?»2324

An example of these skills can be seen during his preparations for the
invasion of England: “[Ilt is still a notable achievement that William
managed to keep together a host of perhaps 10,000 men for a month.”%
The men and their horses, which numbered 2,000, and the support
contingent of squires, servants, armorers, and butchers had to be quar-
tered, provisioned, kept in order, and maintained in good physical con-
dition. This was apparently accomplished, because there are no records
of incidents of disease among the camp.

As the conqueror, and then ruler, of a foreign land, William needed
to maintain a strong military force, suppress rebellions, restore law and
order, and ward off invasions. His success in accomplishing all this was
achieved by a combination of brute force and a reliance on the Anglo-
Saxon administrative structures already in place in England at the time of
the Norman Conquest. Although the Normans had also collected revenues,
issued written documents, and governed the people in their homeland,
they found superior administrative institutions in England. “William ...
regarded himself as succeeding to and inheriting the attributes of the Old
English monarchy, and assumed that its institutions and methods were
available to him to use and develop as circumstances and opportunities
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offered.” The Anglo-Saxon institutions that William found and revised
were the codes of law, the witan, the local courts, the writ, and the
processes for collecting revenue.

Codes of Law

The existing Anglo-Saxon codes of law were followed as far as possible
by William, and no attempt was made to produce new codes. Chibnall?’
lists several reasons for this. First, the small numbers of Norman settlers
had no need for new codes because they were accustomed to settling
disputes in the court of their lord. Second, because William expressed a
desire to allow the local people to keep their own customs, they were
allowed to settle property disputes in the local shire courts. Third, William
respected the traditional methods of proving ownership in the matter of
those disputes: either trial by battle or “compurgation,” the practice of
clearing an accused person by the oath of others who swear to their belief
in his innocence.

If a dispute could not be settled in the local courts, it was heard in
the court of the king. If the solution produced a general ruling that was
to be followed in the local shire courts, a writ was issued by the king
and sent to the local officers of the courts.

Witan/Curia Regis

The witan of the Anglo-Saxons and the ducal court of Normandy were
gradually combined into the Anglo-Norman institution of the “Curia Regis,”
or King’s Court.? This became the central institution of William’s govern-
ment and consisted of the “Anglo-Norman aristocracy, lay and ecclesias-
tical, who best could help him in his work.”?

As with the witan, the Curia Regis could be a large or a small gathering,
depending on the business to be conducted. It did, however, meet with
greater frequency than the witan, and full sessions came to be held
regularly during religious holidays, including Christmas and Easter. This
regular schedule of meetings is considered to be one of William’s inno-
vations in administration.?°

The sessions, which were characterized by ceremony and entertainment,
enabled the Norman and English rulers to maintain contact with each other,
and allowed the king to become acquainted with all the areas of his
kingdom through his administrators. There was no differentiation of gov-
ernment functions within the King’s Court during this time; specialized
functions and offices developed after William’s death. “In the Conqueror’s
reign, government was still viewed in a simpler way. The king ruled the
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land, and his feudal vassals were called upon to assist him in his task: to
offer him counsel and support his executive acts.”* That the king needed
the support and consent of his vassals for his decisions and actions has
been documented in royal charters, writs, and decrees from this period.
This has been termed the “preparliamentary” period of English history.3?

It was at the annual Christmas court in 1085 that the Domesday Inquest
was initiated. That survey will be discussed later.

Local Courts

The appointment of royal officials such as the ealdorman and the sheriff
contributed to the growth of an administrative organization. These officials
allowed the king to exercise his delegated powers on the local level. The
ealdorman was originally the king’s principal contact with the shires, and
the sheriff’s position came into existence to assist the ealdorman.

In spite of the fact that the Anglo-Saxon position of sheriff had no
equivalent in Norman society, sheriffs rose to the heights of their power
under the reign of William.33343 Fesler3® attributes this to the fact that
William converted the position “to his own use, appointing Norman
barons, who were granted substantial lands in their respective shires.”
Thus, he turned a nonfeudal position into one that contributed to the rise
of the feudal state in England.

Under William, the sheriff became the chief officer of the shire and
was responsible for royal, military, financial, and legal duties within his
jurisdiction. Through him, the king was able to direct administration on
the local level, and the sheriff provided the bridge between local and
central government.?”38

The Writ

Stenton® notes that it was the very good fortune of the Conqueror to
come to a country where the writ, or writ-charter, had been established,
“an instrument of government so effective in itself and so adaptable to
so many purposes.” The royal writing office had, by the time of William,
become an important entity in the royal household, as was the practice
of placing a king’s royal seal on written documents. William and his
descendants took over the sealed writs of the Anglo-Saxons and utilized
them for their own purposes.

As discussed previously, William sent out writs to inform the local
shire courts of general rulings that would apply to them. This was,
according to Douglas,* in contrast to the writs of the Anglo-Saxons, which
were used to record grants of land or rights. The later writs of the
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Conqueror announced commands or prohibitions, and these became “the
most characteristic expression of the king’s administrative will.”

The flexibility of the writ enabled William and his descendants to adapt
them to the changing needs of the realm and aided in the development
of a more centralized government. The royal writing office became known
as the “Chancery”, with a chancellor as the chief officer. Eventually the
Chancery became separated from the royal household and developed into
a department of state, and the writ became one of the chief instruments
of the Norman-Angevin administration. 42

Finances

William inherited Anglo-Saxon financial practices and incorporated them
into his reign. Revenues were collected from a variety of sources, including
dues, judicial fees, and revenues from the royal estates. Additionally,
William utilized the Anglo-Saxon practice of imposing the Danegeld, or
geld, as a form of taxation and a source of revenue. Although there is
some disagreement about the frequency of the collection of the geld,*
there is consensus about the position of the sheriff with regard to the geld.
The sheriff, considered the chief royal finance officer, was responsible for
collecting the geld,* and the castles that had been built during the initial
phases of occupation of the country became the focal point for the
collections.* The Domesday Book, discussed later, provided the Conqueror
with valuable information about the sources of geld owed to the Crown.

The term “treasurer” is found in the Domesday Survey, and the rec-
ognition of a “treasury” as a storehouse of treasure in the sense of a safe
place to keep valuables was in place during William’s reign.% In fact,
before the Norman Conquest, a permanent location for the royal wealth
had been established at Winchester. However, the concept of a treasury
in the sense of a separate administrative department that dealt with
creditors and handled financial disputes was not yet developed.

In addition to the impact that the administrative kingship of William
had on Anglo-Saxon institutions, several innovations were introduced
during his reign that helped to consolidate his rule and led toward more-
centralized authority. These included the oath of fealty, the delegation of
authority to the “justiciars,” the declaration of royal ownership of land, a
feudal system, and the Domesday Inquest.

Oath of Fealty

The innovative aspect of William’s demand for an oath of allegiance was
that it applied to both royal tenants and their followers or undertenants,
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who were only normally required to owe fealty to their immediate lords.
The speculation is that William may have felt that his position was so
strong that he could demand a second oath of fealty for himself. This
action led to his becoming a national leader to whom all his subjects
owed their primary loyalty. 5

Justiciars

The position of “justiciar” evolved under William due to the need for
responsible and competent administrators to supervise the government of
England when he traveled to Normandy. Trusted subordinates were
empowered to act in the king’s name, and different men held the position
at various times during the Conqueror’s reign. They became chief ministers
for William, and their duties added to the administrative activities that
were becoming more important to the operation of government.>!

Land

Further significant innovation was applied to the land of England. With
the conquest, William had the opportunity to declare that all of it belonged
to him, and thus he could dispose of it as he wished. This philosophy
enabled him to confiscate large areas and either add them to the royal
“demesne,” which was territory controlled directly by the Crown, or grant
them to his military followers.>5% This practice helped to both consolidate
the kingdom and develop the feudal system in England.

Feudalism

While there is some debate as to the origins of feudalism in England,>*>
there is no doubt that during William’s reign a new order based upon
military obligations and land tenure was established. This new order “was
the greatest social change effected in England by King William.”® It has
also been described as “Europe’s first venture into the terrain of govern-
ment by contract.”” A feudal contract specified the rights and duties of
both vassals and kings.

William’s loyal Norman followers became his tenants-in-chief in
England, and to them he granted tracts of land, or “fiefs.” The fiefs were
composed of the land in many shires and became a fundamental unit of
English social life. They were organized around the chief residence, which
might have been a castle. They paralleled the royal administrative struc-
tures by containing a household, a court, a set of royal officials who might
have included sheriffs, and military tenants.
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The fiefs were awarded on the condition that the tenants-in-chief
provided a specified number of knights for royal service to the king. The
number of knights required, the servitium debitum, was established by
individual bargains between the Crown and the tenant-in-chief, and was
not based on the value of landholdings.”® This process established the
Normans as the prevailing aristocracy in England and served the defensive
needs of the realm. Military troops could be efficiently provided by a
relatively small number of loyal followers.

Originally, the knights who provided royal military service were mem-
bers of the lord’s household and held no land of their own. Gradually,
through a process known as “subinfeudation,” these knights were granted
land from the estates of their own tenants-in-chief. Smaller fiefs were
created from larger ones, a process that was encouraged by the Conqueror.
Knights performed their military service in return for the lands they held.
The “enfeoffed” knight became a figure in English society.

A formalized feudal system began during William’s reign and was
established within a century of the conquest. It was based on military
needs and arrangements, the oath of fealty, and the royal claim to ultimate
ownership of all English land. Within this formalized system, knighthood
came to be recognized as a social class that was characterized by a
privileged form of land tenure.®

Domesday Inquest

This survey, considered to be “William’s greatest administrative achieve-
ment,”® has invited much analysis and speculation with regard to its
primary purpose. Some of the purposes attributed to it include: an inquiry
into the wealth of the kingdom and how it was distributed; a method to
ascertain the feudal service due to the king; a means to reassess the
collection of the geld; and a description of the new realm, which had
grown under the Conqueror’s leadership.®62

One of the accounts comes from the 1085 Christmas court at Gloucester:

William had much thought and very deep discussion about
this country — how it was occupied or with what sorts of
people. Then he sent his men all over England into every shire
and had them find out how many hundred hides there were
in the shire, or what land and cattle the king himself had in
the country, or what dues he ought to have in twelve months
from the shire. Also he had a record made of how much land
his archbishops had, and his bishops and his abbots and his
earls, and ... what or how much everybody had who was
occupying land in England, in land or cattle, and how much
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money it was worth. So very narrowly did he have it investi-
gated, that there was no single hide nor a yard of land, nor
indeed ... one ox nor one cow nor pig which was there left
out, and not put down in his record; and all these records
were brought to him afterwards.®

As can be seen from this description, the Domesday Inquest contains
an enormous amount of detail and numbers. Two procedures were used
to gather information: collecting written accounts from tenants-in-chief
that had been compiled by their stewards and contained all the minute
detail required by the inquest, and sworn testimonies from juries who
were summoned to the hundred courts to confirm the accuracy of the
information that had been provided.®4%

The country was divided into seven or eight regions, or circuits, and
the king’s commissioners held sessions at each court in the circuit. Sessions
were attended by the sheriff, the priest, and mixed juries, which consisted
of old residents, the English, and new settlers, the Normans. This com-
mingling of the two groups followed William’s policy of blending the
conquered and the conquerors into a cohesive whole.®® The jury testimo-
nies ensured that no estates or landholdings were excluded from the
survey, confirmed the written information that had been gathered, and
provided the means to legitimize the survey itself.”

By the end of 1086, the Domesday survey had been essentially com-
pleted, and the information was eventually compiled into what is known
today as the Domesday Book. The survey is considered a remarkable
achievement for William, the “best evidence of the iron will of the
Conqueror,” and “an astonishing product of the Conqueror’s administra-
tion.”® Schama dubbed William “the first data-base king” and considered
the Domesday survey the finest campaign of William’s reign, “the campaign
for information.”%.70

Due to the variety of information it contains, the Domesday Book has
been classified as many things: “the most remarkable statistical record
ever produced in any medieval kingdom”;”! “the first great step towards
the bureaucratic state”;’? “an ordered description of a national economy”;”
“it mirrors a society in transition”;”* and “a supreme demonstration of the
efficiency of those who served the Conqueror, and of the energy with
which at the end of his reign he could still enforce the execution of a
great design.”” Faced with the continual need to demand loyalty from a
conquered nation, William could also use the book “to coerce, fine or
confiscate, should any of his own vassals waver in their loyalty.””

King William, with the assistance of his Norman allies — and through
the necessity of directing the government, collecting revenues for opera-
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tions, and keeping peace in his kingdom — developed administrative
procedures that were creative solutions to practical problems.

The positive aspects of William’s rule should not negate the realization
that the Norman Conquest was “a ruthlessly calculated, brutally executed
act of aggression”” and that Norman military might was responsible for
settling the country. However, the Conqueror realized the value of the
governmental apparatus of the Anglo-Saxons, as rudimentary as they might
have been, and utilized them for his own purposes. The structures that
were produced from this blending of administrative practices and cultures
became foundations for public administrative activities throughout the
English-speaking world. The reign of William the Conqueror left an indelible
mark upon the development of administrative and governmental processes.

Administrative Legacies

The Reign of Henry |

During the reign of Henry I (1100-1135), the royal administration was
further solidified, and specialized functions that grew out of the royal
household began to appear.”

The position of justiciar, which evolved under William, emerged as a
powerful administrative tool under Henry. Roger, bishop of Salisbury, is
the first man known to have held the position of Chief Justiciar of England.
He is considered to be “one of the great architects of medieval English
government”” and became second to the king in the royal government.
He presided over the Exchequer and developed it into a separate financial
department. His administrative decisions, together with other innovations
of the time, gave rise to the establishment of an impersonal government;
that is, government capable of functioning without direct royal supervision.
This was a significant advance in the development of sophisticated gov-
ernmental administration. Other advancements were made in the areas of
finance, record keeping, and the judiciary.

The financial office of the Exchequer grew out of the need to manage
the king’s treasure and to collect and account for revenues. Household
officers who traveled with Henry carried money needed for royal expenses
and documents explaining the financial needs of the king in a big leather
bag.® Repositories for the royal wealth had been established in several
locations, and eventually came to be permanently held at Westminster.8!
In the early years of Henry’s rule, the decision was made to hold a regular
accounting of revenues and funds during the curial sessions at Easter and
Christmas. These accountings came to be called the meetings of the
Exchequer, from the checkered board on which calculations were made.??
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The accountings were presided over by key household and court
officers, who became known as the Barons of the Exchequer. They audited
the accounts of the sheriffs, who were required to report on their receipts
and expenses. An abacus was used to make calculations, and tallies, or
notched sticks, were used as receipts and represented sums of money
paid. These two devices “made possible the rapid development of a
sophisticated system of accounting.”®

The innovation of biennial sessions for accounting purposes produced
two outcomes that were valuable administrative tools. First, the sessions
enabled the establishment of a royal department that did not depend upon
the location of the king. During the year, royal administrators staffed the
Exchequer, although the title of Treasurer was not used until the end of
Henry’s reign.

The second outcome was the use of the Exchequer to control the
sheriffs. They had become key royal officials who sometimes abused the
power of their office to enrich themselves and their families. The Exchequer
audits were able to restrain the sheriffs to some degree. The audits increased
the king’s knowledge of his land and served to further strengthen his rule.?*

The practice of “enrolling” records, the copying of documents onto
parchment sheets that were sewn together end to end and subsequently
rolled up to form a roll, was developed to record revenues due to the
Exchequer.® The long rolls of parchment, known as “pipe rolls,” marked
the beginning of systematic records under the administration of Henry I.
They provided valuable information on the amounts of revenue to be
collected, the sources of that revenue, and how well it was collected.
They facilitated the development of financial administrative control, which
was necessary for the further development and sophistication of English
society as a whole. The Normans were money-conscious rulers, and the
pipe rolls provided a valuable and up-to-date means to allow them to
collect, record, and audit revenues.

Increased administration required more written documents, and elab-
orate royal records were begun under Henry I. Writs were used for
routine business, and charters elaborated on important transactions. Both
were refined to meet the needs of a more centralized government. The
master of the writing chamber was originally the chaplain of the court
and was entrusted with the custody of the royal seal to authenticate
documents. This position came to be known as the Chancellor, and under
Henry it was held by bishops. During this time the chancellor became
a principal household officer who supervised a staff of clerks as they
prepared written documents. The writing office eventually became, in
the 13th century, a separate department known as the Chancery. This
development allowed the king to make his will known to his subjects
and to exercise his prerogatives.8
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The judicial system was further developed during this time. The estab-
lishment of the Exchequer led not only to the growth of fiscal adminis-
tration, but also to an increase in judicial administration. The barons of
the Exchequer determined what was due the king as part of their super-
vision of accounting and auditing activities. They listened to pleas of
exemption from royal payments and coerced defaulters. The establishment
of a systematic financial procedure “contributed to the precocious devel-
opment of English law.”®”

When Henry was crowned, he issued a Coronation Charter in which
he promised to put an end to the injustices of his predecessors and to
rule in accordance with the established laws and principles of justice of
England. Although this charter was in reality a bid for baronial support
for his coronation, and Henry did not intend to fulfill his promises, it
became part of the royal tradition that had its roots in Anglo-Saxon times.
That tradition assumed both royal obligations and the rights of the gov-
erned. It recognized that kings undertook certain obligations to their
subjects in return for obedience. The written promises in the charters
became known as the Charters of Liberties and were the first written
acknowledgments that kings were under the law and had to govern
accordingly. These charters provided the precedent for the baronial strug-
gle against John in the 13th century.5®

Henry’s Writ of 1108, which emphasized his right to hold special meetings
of the shire courts for royal business, gave him control over the court system
and the local sheriffs.® Originally the sheriffs were the only local represen-
tatives of royal justice, but the king appointed itinerant justices to tour the
countryside and hear the cases listed under royal pleas. In those instances,
the sheriffs’ functions were reduced to producing the proper people and
preserving order in the courts. The tours of the justices led to the establishment
of well-defined judicial circuits. As they made their rounds, justices extended
the king’s contact with his people, enlarged the scope of royal justice, and
gathered information about local conditions. They became a check on shrieval
power and a bridge between the king and local government.*

Henry’s reign saw the overall growth of the royal judicial system and
royal administration. Specialized governmental functions began to emerge
from the foundations of the Anglo-Saxons and William the Conqueror.
The growth in administrative departments and the rise in impersonal
government paved the way for further sophistication of royal governance
in decades to come.

The Angevin Rule of Henry Il

The reign of Henry Plantagenet (1154-1189), first of the Angevin kings,
grandson of Henry I and great-grandson of the Conqueror, is famous for
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its developments in legal and administrative functions. Henry had first to
establish order out of the chaos that had been created by the civil war
of Stephen (1135-1154) and Henry’s mother, Matilda. Once that was
completed, he turned his attention to the increasing complexities of ruling
the Angevin Empire. He built upon the foundations established by his
grandfather and became one of the great administrative and legal inno-
vators in history.

Henry’s claim to the throne as the “rightful heir” marked the beginning
of the basis for the succession of English monarchs based on hereditary
rights known as “primogeniture,” the right of the eldest son to inherit the
estate of his father. Hereditary rights not only affected the succession of
kings, but the landholdings of royal officials and their tenants.

The principle of land ownership under the feudal system was that all
land ultimately belonged to the king, and when a tenant died the land
reverted back to the original grantor. “In practice, however, the desire of
all men to be succeeded by their heirs prevailed against theory; and in
England in the 12th century a lord granting a fief was expected to confirm
it not merely to the grantee but also to his heirs.”! Royal officials such as
lords and barons also wanted to consolidate and strengthen their posses-
sions. Henry’s ascension to the throne based on primogeniture, and his
recognition of inheritance desires, enabled people to press for the right to
hereditary succession. Civil procedures such as the “Assize of Mort d’Ances-
tor,” discussed later, were developed during his reign. These developments
contributed to the evolving view of private ownership of land.

Reforms in the military service were also accomplished during this
time and enabled by two documents. The first, the Baronial Charters
(Cartae Baronum) of 1166, was also known as the Inquest of Knight
Service.”? Tt provided comprehensive information about the organization
of the military service in the country, and was undertaken to determine
the number of knights who had been enfeoffed by the barons or tenants-
in-chief. William had established quotas for each baron, and Henry II
wanted to determine the extent of enfeoffments since the time of his
grandfather, Henry 1. Additionally, Henry II wanted to ensure that all the
knights rendered formal allegiance to him so that peace would be kept
when he was out of the country. The numbers provided by the Inquest
formed the basis for additional revenue for the royal administration. Barons
who had enfeoffed more than their quota of knights were required to
pay additional “scutage” or shield-money to the Crown.

The second document of Henry’s reign that affected military organi-
zation was the Assize of Arms of 1181. This required every able-bodied
freeman to provide his own weapons and serve the king at his own
expense when he was summoned to do so by the sheriff. The number
and type of arms that were to be supplied depended on the wealth of
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the individual; those who had more wealth were obliged to outfit
themselves with better equipment than those who had less wealth. All
freemen were obliged to swear to fight for the defense of the realm,
thus establishing a new system for national defense.” The military orga-
nization became a graded hierarchy of obligations that extended from
the barons and knights down to the general population. The Assize of
Arms was the beginning of an attempt to standardize a national system
of military assessment.?*

Throughout his reign, Henry II continually sought ways to increase
revenues for the Crown. Two of those ways were the knight’s fee, and
the tax on personal property.

The establishment of a knight’s fee, in lieu of service to the king, had
begun during the reign of Henry I and continued during the time of Henry
II. The process of enfeoffment and subinfeudation, together with the
movement toward primogeniture in the inheritance of lands, began to
change the feudal organization and affect the obligations that had been
expected under knight's service. Questions about the length of service
and payment for support of the military in the field had to be answered.
Difficulties arose with regard to raising the required number of men for
military service and extracting the fulfillment of obligations from those
that could not or would not take part in service. Payment of a knight’s
fee, a lump sum of money that was over and above the scutage assessment
and rid the subjects of the whole burden of service, came into practice.
“The decade of the 1160’s was the period when royal finances definitely
moved away from the hide towards the knight’s fee as an acceptable basis
for the assessment of a substantial part of the royal revenue.”

The tax on personal or movable property is considered to be the chief
tax innovation of the Angevins.?® The tax was actually assessed on a
percentage of the total value of property. The first tax was authorized in
1166 to raise money for the defense of the Holy Land, but it was not
collected. The tax was authorized again in 1188, to be collected for the
relief of Jerusalem, and was known as the Saladin tithe. It was approved
by the Great Council (Curia Regis) and collected in every community.
Individuals assessed their own wealth and made their contributions accord-
ingly. If anyone was suspected of giving a false contribution, a jury of
local men was empaneled to fix the property value to ensure a proper
return. Taxes levied on this new basis continued throughout the subse-
quent reigns of the English kings and formed the basis for the modern
system of taxation.””

Under Henry II, administration was still centered in the king’s house-
hold, but it began to be differentiated into separate departments that
eventually stood on their own. The most advanced department was that
of the Exchequer; others included the Chancery and the Chamber.
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The Exchequer had developed into a department of public finance,
concerned with the royal revenue collected through the sheriffs. Accounts,
calculations, and payments for this revenue had become routine, and the
work went on even when the king was not present. The Exchequer, still
a part of the Curia Regis, continued to look to the king for ultimate
authority, but it was developing its own practices, methods, and customs
and becoming self-sufficient.”®

The Chancery, under the Angevins, developed “as the most efficient
secretariat of western Europe.” It is most noted for the improved orga-
nization and development of new records. Documents that were managed
through this department included the charters, which were very formal,
and the writs, which were less formal and were written in a terser style.
New documents emerged: the “Letters Patent” and the “Letters Close.” The
Letters Patent were written on open sheets of parchment and were
addressed to royal officials concerning public matters that affected a
number of people. The Letters Close were addressed to individuals about
personal matters, and the parchment papers were closed up for privacy.

The Chamber remained a household department, evolved into the
king’s personal financial bureau, and continued to travel with him. In
addition to financial matters, the Chamber became involved with admin-
istrative and secretarial work. It developed its own small or “privy” seal
to authenticate the documents it issued.'® The clerks of the Chamber
became the trusted agents of the king, and the Chamber itself began to
serve as a training ground for administrators who were experts in writing
and finance. Many clerks began in the Chamber and rose to prominence
in higher offices.*!

A group of professional administrators had started to evolve under the
rule of Henry I, and this trend continued to grow during the reign of
Henry II. The departments of the royal administration began to be staffed
by clerks who were not connected to the church or its monasteries. These
men had received the best education in western Europe and were widely
traveled, experienced, and urbane.!”? Once they entered the royal service,
they worked their way up through the administration.

Henry II further advanced the growth of a professional administration
through the Inquest of Sheriffs in 1170. The sheriffs, as has been previously
discussed, held important positions in the royal administration throughout
England and had grown very powerful over the years. The Inquest was
prompted by numerous complaints about the sheriffs and their financial
and administrative conduct during a four-year period when the king was
away from the country. Upon his return he ordered an investigation and
suspended the sheriffs while the inquiry was in progress.

After studying the results, Henry dismissed most of the sheriffs and
replaced them with trusted men who had already served him in the
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royal administration.'” He continued the practice of using royal admin-
istrators as his local agents throughout his reign. There were advantages
to this practice: these officials were more dependable and more closely
in touch with the central government; they could be transferred from
one county to another and thus eliminate the propensity to gain influence
in one particular county; and they could easily be dismissed. From the
time of the Inquiry, sheriffs no longer could serve as royal justices in
their own jurisdictions, but they were still indispensable as local officers
to the Crown.

Henry II is well known for his advances in law and criminal justice,
and he is considered to be the Father of English Common Law,!04105100
The expansion of the royal courts, the use of juries, and procedures to
handle land disputes all came out of this innovative reign.

Two reasons are attributed to the expansion of the royal courts: to
expand royal authority and therefore uphold peace throughout the country,
and to increase the royal revenues from fines and court fees. The Curia
Regis was the principal royal court at the start of Henry’s reign; by the
end of his time, a number of separate entities were hearing cases in the
king’s name. This expansion gave the people greater access to royal justice
and helped to contribute to a body of common law throughout the land.!”

The Curia Regis, the Great Council, was the royal tribunal that heard
the most important cases, such as the trial of Thomas Becket. “It was an
extraordinary tribunal for extraordinary cases”'® and was attended by all
the barons. The Small Council was composed of administrative officials
and household members who traveled with the king. It attended to all
royal business, both judicial and administrative. Most of the cases before
the king were heard here, although because it traveled with him, people
had to follow it throughout England and France to have their cases heard.
This court eventually became known as the King’s Bench, because it met
wherever the king was located. The Exchequer Court was already meeting
regularly to hear cases regarding financial matters, and during Henry’s
reign it expanded its functions to include other judicial and administrative
matters. It was separate from the Small Council, although many of the
same men sat in both courts.

The increase in litigation and the inconvenience for individuals to
attend the Small Council led Henry to take steps to establish a permanent
judicial body at Westminster, around 1178.1% A small body of legal experts,
generally consisting of the chief justiciar, the treasurer, and five or more
men, was authorized to hear all but the most important pleas of the realm.
Although this remained an experimental body under Henry 11, it developed
into the Court of the Common Pleas in later years.!?

While the permanent court helped to ease the judicial burdens of the
royal administration, additional means had to be found to match “the
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highly popular judicial innovations in procedure with an equally good
court system and to make the royal justice readily available to all free-
men.”!!! Ttinerant justices were incorporated into the judicial system as a
means to expand the royal courts and make them available to more people.

Although Henry I had utilized itinerant justices, the position was
revitalized by Henry II. The justices were organized by counties and sent
out on annual journeys or “eyres” to attend to the legal business of their
circuits. They were authorized to hear civil and criminal royal pleas, but
only those contained in instructions that were given to them by the king
prior to their journeys. They in turn issued writs of general summons to
each sheriff before the journey began to ensure that all participants would
be in attendance at the county court. The use of the itinerant justices
contributed to the further decline in the power of the sheriffs because
the justices became the eyes and ears of the king, and the link between
the Crown and the county court. Additionally, the existence of the justices
led to a decreased reliance on the feudal courts of the shire and the
hundred and an increase in the use of royal courts.

The use of juries dates from the time of the Normans; however, Henry
IT brought it out of obscurity and made it a part of the legal system. The
“jury of presentment” resembled the modern grand jury and was used
primarily to gather information about criminal acts. It is the generally
accepted origin of the sworn inquest. The “jury of recognition” was used
to settle land disputes, and it became part of civil procedures. The use
of these juries extended royal jurisdiction into areas that had been tradi-
tionally regarded as the province of the feudal courts.!'?

The juries were composed of 12 responsible men from the community
who swore an oath to give correct and true information, and who had
knowledge of the particular situation or plea that was to be heard. The
Assize of Clarendon, issued in 1166, clarified the position of the jury in
legal procedures. It also instituted a comprehensive inquiry into criminal
activity since the beginning of Henry’s reign, and it established procedures
for maintaining law and order throughout the land.!!3

The Assize of Clarendon was issued before a general eyre and provided
instructions for the justices. Juries were obliged to point out accused and
suspected criminals; sheriffs were authorized to make arrests; and jails
were to be constructed in every county. The accused had to submit to
the ordeal of fire or water to determine their guilt or innocence, and the
guilty were banished from the community. This Assize was strengthened
by the Assize of Northampton in 1176, and trial by ordeal remained in
effect until 1215.1" Gradually, under later rulers, criminal jury trials became
the accepted practice in the courts and replaced the trial by ordeal.

Juries of recognition became a regular part of the process of settling
land disputes. Land and inheritance disputes were addressed by “posses-
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sory” assizes. These were decrees of legal action designed to address the
question of forcible dispossession or disinheritance, and “their institution
has rightly been regarded as among the most salutary of Henry II's legal
reforms.”'> Sheriffs were ordered to ascertain the truth of allegations by
the use of the sworn inquisition; a jury was empanelled to give true
answers to precise questions; and the plaintiff had to be in court at the
same time. Two of the most important possessory assizes were the “Novel
Disseisin” and the “Mort d’Ancestor.”

The Assize of Novel Disseisin, or recent dispossession, was based on
the principle that no freeman could be “disseised” (dispossessed) of his
land unjustly, without judgment. A person who claimed to be so disseised
could purchase a writ of novel disseisin, which ordered a local sheriff to
summon the jury on his behalf. In the presence of the royal justices, the
jury would be asked whether the plaintiff had been disseised. If a favorable
answer was given, the sheriff immediately restored the land. This process
provided a fast remedy for settling contested possessions of land and
established the idea that all freemen’s holdings were protected by royal
justice. This assize proved to be reasonable and satisfactory and was
incorporated into the Magna Carta.'1

The Assize of Mort d’Ancestor protected an heir from being wrongfully
kept from his inheritance, and was directed toward the customary practice
of a lord seizing the property of a dead tenant. A jury, empanelled by
the sheriff in the presence of the justices, answered questions regarding
actual possession of the land on the day of the death of the tenant. If
the answer was given in favor of the tenant, then his heir received the
land.''” This assize went against local feudal customs and demonstrated
Henry’s desire to support hereditary rights. The results of these assizes
led to the expansion of royal jurisdiction into land and inheritance disputes,
and to the further decline of local feudal courts.

The legal and administrative innovations of Henry II were not fully
felt during his own reign. They were, however, solid foundations and
proved to be capable of almost limitless expansion during subsequent
years. “It is perhaps the greatest tribute to the work of the great Angevin
and his ministers to say that their machine never broke down under the
weight of the burdens which, as time went on, it had to bear. The vitality
and toughness of the Angevin system was to endure indefinitely.”!!8

King John and the Magna Carta

The reign of John (1199-1216) is best known for the struggle with his
barons and the signing of the Magna Carta in 1215. Under his rule,
however, there were advances in administrative functions, most notably
with regard to written records.
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Enrollment of Chancery records was introduced during John’s reign.
This process served to ensure an adequate record of Chancery transactions
and provided a copy of a royal document if the original was lost. Chancery
enrollments were arranged chronologically and were of three types: “Char-
ter Rolls,” “Patent Rolls,” and “Close Rolls.”!?

The Charter Rolls began in 1199 and contained information regarding
royal liberties, possessions, immunities, and privileges granted to great
persons of the realm and the church. The great seal was affixed to them,
and they were witnessed by court members.

The Patent Rolls date from 1201 and were copies of Letters Patent,
which dealt with public or administrative matters that affected a number
of people. They were generally addressed to the royal officers who had
to implement them and the people who were affected by them. They
were used for grants, appointments, correspondence, treaties, diplomatic
negotiations, and confirmations. These rolls were classified according to
either geographic area or subject matter.

The Close Rolls began in 1204 and were copied from Letters Close,
which were meant for specific individuals or specific matters. Their subject
matter included payment of wages, general letters, royal mandates, and
acceptances of homage.

The enrollment of records was an enormous administrative step for-
ward for the royal government. Deliberate, permanent, and comprehensive
written records, which provided information about governmental activities,
could be used to check and confirm governmental decisions. These records
proved to be long lasting and influential upon later administrative devel-
opments in both England and the United States. “A source of stability and
efficiency had been created which never thereafter was to be lacking.”?

The reign of King John is most famously known for creation of the
Magna Carta. Although opinions have varied about the original purposes
of this document, it is considered to be both a feudal and a constitutional
document. 121,122,123

It is feudal in the sense that it is a statement of feudal law and custom,
it defines the obligations of a feudal society, and it helped to ensure that
the barons did not lose their jurisdiction over areas in which they had
traditionally presided. It is constitutional in the sense that it imposed
limitations on the arbitrary power of the Crown and contained the idea
that a ruler must govern under the law. Even though the barons were
reacting to an autocratic ruler, their solutions to that particular problem
began to move the royal government toward a constitutional monarchy
and toward the recognition of certain rights for all people of all classes.

The 61 clauses of the Magna Carta addressed numerous issues. Some
of those were: control of taxation and collection of scutage, payments of
debts, rights of inheritance, hearings on possessory assizes and common
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pleas, and the use of due process of the law. The judicial clauses of the
charter were the most important, and, although they specifically addressed
grievances against the reign of King John, they can be seen as reactions
against a judicial system that had been developing piecemeal in response
to increasing demand.

Few, if any, of the abuses dealt with in the Charter were
exclusively the result of John’s policy, nor were they all satis-
factorily corrected in the years that followed. The slowness of
justice even in the new assizes could not be easily remedied,
nor could untrustworthy sheriffs and local officers easily be
kept from encroaching on the royal authority in the shire court.
The judicial clauses of the charter were a genuine program of
reform for long-standing grievances.!*

Once the Great Charter had been signed, some sort of mechanism had
to be developed to ensure that the king would live up to his concessions.
A group of 25 barons was entrusted to watch over the king and his actions.
These barons had a legal right, granted by the charter, to act against the
king if he violated any of the clauses, and they could call on the people
to join in this resistance if deemed necessary.

Although rebellion was the only form of sanction available during that
time, the group of 25 established the right of the barons to become
involved in the workings of government. Eventually, the knights and other
officials of the shires established the House of Commons, which became
the chief limitation on royal power.

The Magna Carta gained in importance during the three centuries after
it was signed. It was repeatedly reissued and confirmed, and became part
of the common law. Eventually it came to be regarded as a very important
document that was fundamental for the protection of individual liberty.
Although that was not the original intention of its writers, it speaks to the
quality of their work that they were able to create something that, in time,
became a standard for good government.!?

Current Context

The Anglo-Saxons, the Normans, and the Plantagenets (Angevins),
through the necessity of directing their governments, collecting revenues
for operations, and keeping peace in their kingdoms, developed sound
administrative procedures. Those procedures were creative solutions to
practical problems.
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Their solutions embraced administrative concepts and traditions that
are followed to this day. Examples include: rules for ownership of land,
maintenance of property rolls, imposing taxes and collecting revenue,
organization of city and county jurisdictions, training of administrators,
developing a concept of representative government, instituting a system
for national defense, and establishing the notion that those who rule
should do so according to the law.

Three of the most important administrative activities to come out of this
era were the keeping of systematic written records, the organization of a
treasury, and the establishment of the court systems. Administrative processes
today depend in large part on maintaining written records. One of the
frequent complaints that is given about bureaucracy is the amount of paper-
work that is required for every activity. However, as in the days of the early
kings, the maintenance of a systematic written record of government and
administrative activities contributes to the sophistication and stability of the
governance process. Information can be checked, stored, and retrieved for
a variety of purposes, whether the documents are on paper, disc, or CD.

Much of the record keeping of the early kings developed from the
necessity of developing accurate financial processes. Financial records are
utilized today much as they were during earlier times: to record revenue
collections, sources, disbursements, and the efficiency of the process.
However, today we also depend on financial records for budgeting activ-
ities, which may or may not have been an activity of the Exchequer.

Fesler writes of Exchequer activities: “it was auditing, not budgeting,
and no overall summary of royal accounts was in sight.”'?° There was no
method of determining how much money was available to the Crown
until there was no more or the geld had to be imposed for purposes of
defending the country. Harriss, however, maintains that the Exchequer
was able to determine the financial state of the Crown. By the 14th century
it was able to provide records of income and expenses and enabled
planning documents to be developed based on reviews of Exchequer
receipts.'¥ Whatever the correct view, it is apparent that financial records
are as important today as they were then: “The capacity of a state to
finance the needs of internal government and external defence is rightly
taken as a measure of its strength.”1?

The evolvement of a separate judicial branch of government paralleled
the differentiation of government functions during early English history.
Our contemporary court systems reflect this differentiation at the local,
state, and federal level. For example, our state and federal courts are
divided into circuits and districts, although at the state level the higher
entity is the district, while at the federal level the opposite is true.

Additionally, we have the position of “administrative law judge,” which
is contained in the executive branch, and which has the power to intervene
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in the implementation of public policies and programs. Regular judges
can also intervene into policy implementation.

We also have trained professionals, such as judges, lawyers, clerks,
and court administrators, who work in the judicial systems. These positions
reflect the specialization of administrative functions in the government
process, and they developed from the periods of English history that have
been discussed in this chapter.!2139

The establishment of the jury system during the time of the Normans
contributed greatly to the development of judicial administration. The jury
system was a means of involving the people in the governmental process
and prevented the judicial system from being dominated by specialized
classes. This function continues today as a means to prevent domination
by professional elites.

Comprehensive written, financial, and legal systems are still needed to
be able to competently operate in an increasingly complex world. Addi-
tionally, professionals with training in public administration are also
needed to manage and direct these systems. This need for special training
in public administration has been recognized, as evidenced by the number
of schools and departments throughout the country that offer both under-
graduate and graduate education in this field.

Conclusion

This chapter has provided a look at the administrative traditions that
developed in England from the time of the earliest rulers through the
Magna Carta. In particular, the development of written records, financial
records and systems, and legal procedures greatly enhanced the admin-
istrative capabilities of the early governments, and contributed to their
survival by increasing their efficiency, productivity, and competency. The
recognition that a specially trained group of people would be a positive
addition to governmental operations was also a great administrative step
forward. Today’s administrators still need comprehensive written, legal,
and financial systems to be able to competently operate in an increasingly
complex world.

It has been suggested that historical reviews and analyses have been
neglected in public administration.!3132 This chapter has been an attempt
to fill that gap and to contribute to “a strong appreciation of the devel-
opment of the state and the rise of the theory and practice of public
administration.”!?3

It is interesting and informative to take a look at early administrative
concepts and functions, to see how they evolved over the centuries, and
to speculate about their influence on current practices. One can only be
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in awe of the early English rulers and their household officers for the
ways in which they created solutions to the problems of managing a
government. Public administration today is still grappling with some of
the same problems that confronted those people so many years ago.
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Introduction

As we move through a new millennium, we are witnessing the ever-
increasing complexities of life and our resulting attempts to understand
its paradoxes. To understand the paradoxes, we remind ourselves that the
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changing dynamics of our lives is a given as well as a paradox: change
is a constant.

Following the events of September 11, 2001, people throughout the
world were shocked into realizing that we can no longer rely upon the
constancies of our beliefs, philosophies, interpretative schemas, policies,
and procedures to govern the constantly changing dynamics of life. Inher-
ent in the concept of change lies the necessity to challenge our beliefs
and interpretative schemas to accommodate emerging realities. However,
if we examine history, we must ask whether the issues have really changed,
or is our shock the result of our inability to learn from the philosophers
that preceded us? Are the questions we raise different from questions
raised in the past? What can we learn from the past that we should bring
into the future and into the context of our organizational theories, our
change strategies, and our interpretations of behavior that shape our
policies and resulting political, administrative, and corporate systems?

In this chapter, we will begin a dialogue that suggests the need to
frequently revisit past philosophers. We start the conversation by exam-
ining the world of Niccold Machiavelli and juxtapose his experiences and
thoughts against some of the questions and issues being raised by post-
modern organizational theorists.

Machiavelli’s World

Niccolo Machiavelli was a practicing public administrator in Renaissance
Florence who became an author and founder of modernity, the modern
human enterprise of serving human needs.! His writings and philosophies
have continued to evoke criticism, praise, and blame for his Florentine
and Italian patriotism, his commitment to principles, his service as a public
administrator, and his perspectives on the world, many of which are
considered to be contradictory arguments. However, people have contin-
ued to puzzle over his contradictions, and how he wavered in his
perspectives and arguments. Yet, when you examine the contradictions
in his arguments, they are easy to understand. Machiavelli was responding
to the changing dynamics and complexities of his time, which was
wrought with political unrest and constant challenges to underlying prin-
ciples. Yet, despite his contradictory arguments, one cannot deny his
influence on modern society as well as the foundational principles of
modern public administration.?

Born on May 3, 1469, in Florence, Italy, Machiavelli lived and wrote
during a period of history where change was a constant, the European
Renaissance. Intellectuals, who were members of the social elite, defined
and celebrated the potential of the human spirit, resulting in tremendous
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changes in the culture and political spheres of Italy and other parts of
Europe. This period, known as the Renaissance, a French term that means
“rebirth,” was seen as a time when human society was emerging from
the cultural and intellectual darkness of the Middle Ages after the fall of
Rome. Those intellectuals saw the Renaissance, or this rebirthing period,
as a time when mankind could become energized and motivated to resume
civilization. The resumption of civilization was seen as an opportunity to
take the positive ideas and ideals of the ancient Greeks and Romans and
combine them with the newly revived human spirit. This era was when
human reality was believed to be in the tangible versus the assumption
that reality was in the hereafter. This also was a time when the existence
of mankind and its resulting beauty was celebrated, as evidenced by the
paintings and writings of some of the most acclaimed artists in history.
During this period, works of art and literature were created reflecting new
ideas: the religious figures in Leonardo da Vinci’s paintings, which por-
trayed human characteristics; Michelangelo’s sculptures, which reflected
human attributes in heaven; and the writings of Petrarch and Boccaccio,
which contained reflections on the role of human beings in society and
their ability to find rewards in this society.

Many changes were occurring in the political relationships within and
among the various Italian city-states and European nations. Naples was a
kingdom, the Papal States were an elective monarchy, and despotism
ruled in Milan. Florence, which had formerly been a republic, was ruled
by the Medici, a rich banking family whose rule was threatened by the
demands of the other influential citizens for greater participation in the
governance of that state. The tribulations that resulted from the interaction
of states with their varying perspectives on government had a negative
impact upon the populace at large. Each of the five leading city-states
was in constant competition for position with one another, forming alter-
nating power balances to keep Venice and the Papal States in check. In
1494, Milan invited the French into Italy as an ally, which opened the
way for other foreign invaders and led to later interventions by the French,
Spanish, English, Germans, and Swiss. Florence generally sided with the
French, whereas the Papal States found it useful to play France and Spain
against one another.

The Christian Church was in the midst of this political conflict. The
church served two primary roles: as the authority on religious life in most
of Europe and as the primary source of learning and education. Human
knowledge was viewed by Christian intellectuals as subordinate, derivative,
and less important than divine revelation. Secular rulers were viewed to
be subordinate to the pope. Yet, Renaissance intellectuals were successful
in challenging these conventional beliefs by positing the importance of
classical antiquity and suggesting an independence of human activities.
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The church had significant political impacts upon Renaissance society.
The church had become very powerful and rich due to its religious control
of the people and ownership of property. Top positions were politically
determined, often being awarded to individuals whose secular concerns
overrode their Christian piety. In Italy, the church existed as a separate
political power, and the pope headed the territory called the Papal States.
Political relations within and among Italian city-states were not only
politically divided, but were divided also into pro- and anti-papal factions
that changed depending upon circumstances. Machiavelli saw the papacy
as being too weak to unite Italy and too strong to allow anyone else to
do so.?

While little is known of Machiavelli’s early life, against this backdrop
of conflict and political positioning for power, the adult Machiavelli began
his career in politics when he was elected to the position of secretary of
the Second Chancery, a governmental organization concerned with admin-
istering both domestic and foreign affairs. In 1512, despite generally positive
reviews of his work and competence, Machiavelli was dismissed from his
position when a change in politics placed the Medici back in power.

Despite Machiavelli’s work being well-regarded, the Medici viewed
him as a threat and loyal to the ousted government. As a result, Machiavelli
was unsuccessful in obtaining another political position in Florence before
his demise in 1527. During his political exile, he sought a philosophical
perspective and wrote most of his significant works during this period of
his life. The work for which he is most noted, titled The Prince, was his
futile attempt to ingratiate himself back into politics and into a favored
position with the Medici government. In 1520, the Medici commissioned
him to write a history of Florence. Following that, he was in communi-
cation with other Medici in Florence and Rome and undertook some minor
commissions for them.

The Medici did not benefit from Machiavelli’s advice and efforts, and
they were forced from power in Florence in 1527 in favor of a religious
republic. When this change in power occurred, once again Machiavelli
was seen as being positioned on the wrong side and was now viewed
as someone who worked with the Medici and thus could not be trusted
in the new government, which had a Savonarolan character.

The Philosophical Thoughts and Views of
Niccolo Machiavelli
Machiavelli’s numerous works are characterized by their style, diversity in

character, and expressiveness. His writings included official letters and
reports on foreign countries, rulers, and particular situations. However,
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his four principal works discussed politics, military affairs, and Florentine
history, and when he was not discoursing on politics, military affairs, and
history, he wrote two plays, a short story, a variety of poetry, and an
essay on the Italian language. His writings, however, largely addressed
themes and issues that focused on human conditions, with his four noted
works being The Prince, Discourses on the First Ten Books of Titus Livius,
The Art of War, and The History of Florence.

As the founder of modernity, Machiavelli posited that human beings
were on their own and should strive to serve their own needs as they
saw them, a perspective that gave rise to the fundamental perspective of
modern political thought, which philosophically became more refined
through the writings of Hobbes, Locke, Montesquieu, and the American
founders.>¢ Ultimately, his perspectives provided a basis for modern public
administration. He also advocated governance that placed power in the
hands of the many, suggesting that when people have the opportunity to
govern themselves, they evoke balance and a greater capacity to survive.
Yet, he concurrently posited that human beings were acquisitive, to the
point that their appetites would not be limited, thus leading to their preying
upon one another; a characteristic found in the history of this period. As
a result, he suggested a need for a government where the people at large
would have a greater say in its administration, thus providing them with
a greater capacity to act and survive.

Machiavelli rejected classical philosophy and Christianity’s perspectives
on human interaction and reaction, both of which suggested that reality
possesses a particular order or arrangement. In contrast, he posited the
concepts of chance and variability with respect to causation of events
and how humans engage in making sense of those events. He also
cautioned that society should be prepared for plausible occurrences of
chance and chaos and suggested that people should understand their
world by looking within rather than up (to God, gods, or earthly agents).”
His writings also reflected his immense concern with the political insta-
bilities of his times.

Machiavelli believed that human nature could primarily be defined in
terms of needs and emotions. Needs were defined in terms of the desire
to obtain material requirements, a desire that cannot be satisfied because
of the unlimited appetites that dwell within an uncertain future. The
needs that Machiavelli identified included the need of a few people to
dominate, which is associated with a desire for attention or glory; the
need of most people to avoid being dominated, which can be called
liberty or freedom; the need to innovate; and the need to be secure.
Emotions, which were also thought to give rise to needs (e.g., hope,
fear, love, and hate), were advocated to be the drivers of one’s decisions
and subsequent actions.?
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Is Our World a Profoundly Machiavellian World?

Almost 500 years after Machiavelli, man is still searching for inner meaning,
balance, and an equal position in governance, a position similar to where
Machiavelli was in his world. Chaos, change, disruption of the status quo,
and imbalances in wealth and poverty lead people to search their inner
selves for answers that can resolve the cognitive dissonance that emerges
with high levels of chaos and change.

As a result, we see questions being asked in the context of our
organizational theories and change strategies that are very similar to the
questions posed by Machiavelli and other Renaissance writers. These
questions have resulted in an emerging research stream that investigates
and theorizes in the areas of spirituality in the workplace, organizational
justice, the development of hopeful organizations and societies, and a
better understanding of what constitutes good organizational citizenship
behaviors and how to bring people back into a sharing of governance,
power, and decision making in both the public and private sectors through
the theoretical frameworks of collaborative inquiry and appreciative
inquiry. Similar to the Renaissance period, in the middle of our chaos and
constant change, we are still looking for new ways to celebrate the beauty
of man and the human spirit.

Current researchers posit that most organization members sincerely
want to love their work and crave the restoration of hopeful work
environments to provide balance to their lives. However, signs of hope-
lessness in our society are all around us, particularly in our work envi-
ronments, as evidenced by the radical changes created by public- and
private-sector acquisitions, reengineering, and breakdowns in the relations
and psychological contracts between employer and employee.?

In the last 50 years, interpretative social and organizational science has
abandoned the quest for a universal foundation for knowledge.!® Organi-
zation change theory is aiming to understand the hearts and souls of the
people served by organizations and governments. There is much discus-
sion in the field regarding a need for new hope and a reconnection to
basic values and appreciation. For example, when we examine the liter-
ature on leadership and transformational change, we find it expanding to
include a strong emphasis on interpersonal awareness, where questions
of how to drive deep personal transformational change are examined in
concert with traditional leadership theories and models.!!1?

In response to the growing body of “deficit vocabularies” produced
by critical and deconstructive methods, scholars also call for constructive
approaches to social and organizational science that hold increased poten-
tial for enhancing the human condition by recreating vocabularies of hope.
Such constructive approaches could lead to a more comprehensive under-
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standing of the drivers of one’s decisions and subsequent actions — a
concept very similar to Machiavelli’s, who defined human nature in terms
of needs and emotions.'?

In one study, 35 top corporate executives described the expression
and demonstration of love for members of their organization, which in
turn works to encourage organizational members to love one another as
key attributes for navigating the white waters of permanent change in
today’s work environment.* It has also been posited that to meet human
needs and emotions, which ultimately leads to transformational change,
effective change agents and leaders must inspire a shared vision among
their employees, enable them to act, and, equally important, encourage
the hearts of the people with whom they work.!

Inherent in a call for a different vocabulary of hopefulness, and also
ensconced in new leadership values and behaviors, lies a fundamental
concept suggested by Machiavelli: when people have the opportunity to
govern, they evoke balance and a greater capacity to survive. People want
to live well. This premise basically serves as a critical component of the
foundation for postmodern theory, which suggests that society must move
away from focusing on our weaknesses and from our failure to understand
the basic components that drive human nature. We must work to strengthen
our collective capacity to imagine and build a better future. In today’s
world, which is not dissimilar to the world in which Machiavelli lived, we
have learned to become proficient problem solvers while failing to engage
in the life-giving dimensions of our organizations and employees, where
we have a chance to more productively stimulate our action and thereby
contribute to the growing development of human hope. This growing
development of human hope has the potential to serve as the conceptual
lens for understanding and discovering the forces and factors that enhance
human relatedness while offering a collective sense of purpose.'

The principles of modernity were built upon Machiavelli’s fundamental
belief that people should be involved in their governance, which leads
to balance and survival. However, in today’s times, most people in public
and private organizations are typically left out of the change strategies
that are designed, developed, and implemented on their behalf."” Conse-
quently, we continue to implement new social and public-policy change
programs that are contextually designed within the parameters of our
newest theoretical principles — principles that utilize traditional inquiry
methods to evaluate their effectiveness, the soundness of which can be
epistemologically questioned — while simultaneously failing to involve
the people in the design and implementation of these programs.!81?

Machiavelli also cautioned about the plausible occurrences of chance
and chaos while concurrently criticizing the Christian and classical views on
human interaction and reaction that suggested a particular divine or natural
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order. Similarly, in today’s environment, researchers are suggesting that the
very survival of society continues to be experienced less as a gift of fateful
nature, and more and more as a social construction of interacting minds.?*2!
Under these conditions, ideas, meaning, and systems take on a whole new
life and character, where ideas are thrust center stage as the prime unit of
relational exchange and reality.?? Therefore, to understand how to evoke
social and public-policy change, particularly in public organizations, we have
to understand the internal dialogues and interpretations that ensue within
the people we are attempting to assist, thus understanding how they are
looking within themselves, a position also advocated by Machiavelli.

For example, when examining issues of poverty, one of the most
pervasive psychological qualities of life in the inner city is insecurity.
Poverty gives rise to insecurity because individuals that live in poverty do
not believe that the mainstream’s vision of the future is open to them.?
Would this position have been so different from the masses of people
during Machiavelli’s era who were not privy to the possessions and
privileges of the ruling classes? Was Machiavelli’s position a response to
people living in impoverished conditions that led them to create their own
vision of a future and the means to obtain that vision, thereby promoting
relational exchanges that reinforced their reality? Was this a human con-
dition that led to his observation of human beings becoming acquisitive
with unlimited appetites? Do we still possess these unlimited appetites that
continue to result in an imbalance of power, position, and wealth?

Very possibly, as we move through the turbulence of post-September
11, the future of democratic values, the dignity and worth of each person,
the promotion of free choice and free expression, and the coupling of
social responsibility to personal opportunity may depend on how we
engage in understanding the social realities that people create. With that
understanding, we may have a chance at evoking transformational change
for our world, beginning at very personal levels — a position that Machi-
avelli also advocated. However, to be successful in working toward this
level of understanding, we must consider frequently revisiting our past to
develop a more in-depth understanding of what issues we have faced
over the duration of time, issues that have been very adequately archived
by philosophers and theorists. Building a better future starts with under-
standing both the sequencing of events that have led to the same questions
being asked over time and the various answers that have emerged.

Conclusion

Understanding our history is vital to our understanding the modern-day
behaviors that affect our personal lives, our organizational lives, and the
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manner in which we drive change in this world. We owe much to
Machiavelli and his origination of the modern enterprise of serving human
needs, which laid the foundation for modern public administration, which
continues to address many of the issues raised by Machiavelli. However,
critics have also addressed many of his perspectives that they believe
contribute to the modern spiritual crisis of meaning and large-scale oppres-
sions in totalitarian regimes.

Yet, we cannot dismiss the fact, whether we agree with Machiavelli’s
perspectives or take issue with him, that the historical perspectives of
writers such as Niccolo Machiavelli provide us with an in-depth under-
standing of our past and the underlying premises for the choices we
have made in this world and may continue to make for our future. A
study of philosophers and writers, such as Machiavelli, also helps frame
the imagery and metaphors that have historically driven our choices.
Through such study, we can develop new ways of driving change,
governing societies, and involving citizenry by understanding how, his-
torically, people have subjectively interpreted events that have shaped
their lives, their responses to those events, and the systems and structures
they have built to accommodate their understanding. As a result of such
study, we will not need to keep addressing the same historical questions
relative to the mysteries of human nature or the essence of our being
and our interpretations of reality.

Therefore, when we ask whether our world is a profoundly Machia-
vellian world, we answer yes. However, the only way to move away from
history repeating itself is to engage in revisiting the issues raised by
Machiavelli as we move through our future.
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There are few better examples of trying to lend misleading coherence to
complex matters than the way in which mercantilism has been dismissed
as a spent philosophy. Current definitions emphasize its past glories rather
than any contemporary relevance, as if it were almost entirely a topic for
historians. It is associated with the Virgin Queen and the great trading
companies, and with beaver pelts and indigo. Its influence in the lives of
men like Francis Drake and Walter Raleigh is discussed, but not on the
policies of George Bush or Albert Gore. There is little suggestion in the
current literature that it may light future fires.
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Nevertheless, the progeny (and predecessors) of state interventionism
in economic affairs are mercantilism and neomercantilism,! which in their
time enjoyed considerable respectability. (“The historian who is concerned
with the doings of governments, however, needs to use the concept with
a care amounting to suspicion, lest he is entrapped into explaining them
as mercantilist simply by reference to ideas already called mercantilist.”?)

Mercantilism and Free Trade

The debate between mercantilism and genuine free trade is an ancient
one. In fact, the seeds of free trade have been discerned in the dimmest
past, long before the Elizabethans. F. A. Hauyek made the case for trade
as “an indispensable institution” by citing archaeological evidence of its
existence in the Paleolithic Age of more than 30,000 years ago, and of
obsidian shipments from the island of Melos to Greece in the 17th
millennium B.¢.?

Hauyek observed that trade was older than the state and that “The
more one learns about economic history, the more misleading then seems
the belief that the achievement of a highly organised state constituted
the culmination of the early development of civilisation. The role played
by governments is greatly exaggerated in historical accounts because we
necessarily know so much more about what organised government did
than about what the spontaneous coordination of individual efforts
accomplished.”

He argued convincingly that “Governments have more often hindered
than initiated the development of long-distance trade. Those that gave
greater independence and security to individuals engaged in trading
benefited from the increased information and larger population that
resulted, yet, when governments became aware how dependent their
people had become on the importation of certain essential foodstuffs
and materials, they themselves often endeavored to secure these supplies
in one way or another.” He concluded that government intervention
often damaged economic improvement and brought desirable cultural
evolution to an end. “What led the greatly advanced civilisation of China
to fall behind Europe was its governments’ clamping down so tightly as
to leave no room for new developments, while, as remarked ... Europe
probably owes its extraordinary expansion in the Middle Ages to its
political anarchy.”®

For the moment, much of the world is experiencing the consequences
of the triumph of the Chicago School of Economics and the victory of
free marketers, gloating in the aftermath of the Soviet Union’s collapse.
Many societies are experiencing considerable pain in anticipation of access
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to markets and a better economic future. How then about the future? A
danger is that having given up so much and sacrificed so much in the
name of free trade and getting government out of people’s lives, devel-
oping countries that have embraced the new free-market ideology will be
denied its benefits. A resurrection of mercantilism is not improbable.

Mercantilists (unlike merchants) have usually been associated with
statist views and thus shared, as they do today, in the approbium created
by perennial waves of distrust of government. They never, of course, have
been merchants in the adventurous, Marco Polo entrepreneurial sense.
Mercantilism to the true free marketer is like an unwelcome suitor’s
embrace, because it presupposes the value of paternal guidance and
patriarchal direction from public administrators. Its instruments in the past
were monopolies and chartered companies, official sponsorship, and
control.” Today the tools are more likely to be statutes and tax codes and
barriers to trade agreements.

Mercantilism, then, is one of those philosophic notions that everyone
believes that they understand but which few do, and one that needs far
more attention and explanation from contemporary scholars than it has
received: “As a category which embraces the economic thought of several
nations during an epoch of social transformation, mercantilism is a term
which threatens to lose all specificity in its drive for comprehensiveness.”®

The Beginnings of Mercantilism

Mercantilism started as an elitist philosophy, in the service of royalty. It
was a helpmate of absolution, borrowed from Descartes’s atomic theory
of matter, and held that the state had a duty to impose its discipline on
the atomic chaos of society. One foundation stone is Antoyne de Montchré-
tien’s Traichté de l'oéconomie politique dédié en 1615 au roy et la reyne
mere du roy, which is directly concerned with administration’s effect on
national economy, and which sees that administration as an extension of
the administration of the royal household.’

As a philosophy, mercantilism long ago lost such aristocratic conno-
tations and has just as easily been embraced by populists. Theodore
Roosevelt attacked Woodrow Wilson’s New Freedom platform and replied
to charges that he was too interventionist:

The key to Mr. Wilson’s position is found in the statement ...
that “The history of liberty is a history of the limitation of
governmental power, not the increase of it.” This is a bit of
outworn academic doctrine which was kept in the schoolroom
and the professional study for a generation after it had been
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abandoned by all who had experience of actual life. It is simply
the laissez-faire doctrine of the English political economists
three-quarters of a century ago.... To apply it now in the United
States, at the beginning of the twentieth century, with its highly
organized industries, with its railways, telegraphs and tele-
phones, means literally and absolutely to refuse to make a
single effort to better any one of our social or industrial con-
ditions. Moreover, Mr. Wilson is absolutely in error in his
statement, from the historical standpoint so long as governmen-
tal power existed exclusively for the king and not at all for the
people, then the history of liberty was a history of the limitation
of government. But now the governmental power rests in the
people, and the kings who enjoy privilege are the kings of the
financial and industrial world; and what they clamor for is the
limitation of governmental power, and what the people sorely
need is the extension of governmental power.'

Such a distinguished genealogy should itself raise suspicions about
proclaiming the demise of the doctrine, no matter how many transmuta-
tions it has gone through. It benefited at the hands of David Hume and
Adam Smith, who contributed to its democratization, seeing it as beneficial
to the hoi polloi as well as to patricians. The nation-state would benefit
everyone by its interventionist commercial policies, but this was a prop-
osition that, like phologistonism, was never to be proved. What did happen
was that the politician acquired a lasting philosophical raison d’étre —
or an excuse to meddle, depending on one’s viewpoint.

To understand the possible future prospects of modern mercantilist
theories, a reading of Chapter 23 of John Maynard Keynes’s General Theory
is essential. Although Keynesian economics were foreshadowed by the
early mercantilists, Keynes provided mercantilism with a theoretical under-
pinning that it had lacked. “Mercantilism” Keynes writes, “ is a continually
developing doctrine of the role of the national state in economic and
social affairs, and the term neo-mercantilism is merely a means of distin-
guishing between the absolutist or oligarchical form and that of a more
democratic society.”!!

Simply calling mercantilism “neomercantilism” ignores the remarkable
staying power of the doctrine over the years, one reason for that vitality
being nationalism. According to Golob, mercantilism and neomercantilism
are intensely nationalistic: “Of itself, neomercantilism unfortunately offers
many temptations to the evil that accompanies the good there is in
nationalism. America should not forget the belligerent statements of
Theodore Roosevelt, the invasion of Vera Cruz ordered by the interna-
tionalist Wilson, Franklin Roosevelt’s love for naval construction (fortu-
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nate, as it happened), and Secretary Ickes’s allocation of public works
funds to the building of warships until stopped by Congress (unfortu-
nately, as it turned out).”'? Americans of all political persuasions, including
those in the right wing of the Republican Party, have been quick to
demand government intervention when it served economic aspirations:
consular appointments, an isthmian canal, undersea cables, far-flung
military forces. The Monroe Doctrine put an economic wall as well as a
political wall around the Western Hemisphere. In his celebrated Influence
of Sea Power on History (1890), Admiral Alfred T. Mahan (1840-1914)
argued for a strong navy to protect commercial expansion. Hawaii was
acquired in what amounted to a businessmen’s coup. Theodore
Roosevelt’s policies were called “Dollar Diplomacy.”

No matter how out of favor mercantilism might appear to be today,
its future prospects are strengthened by the fact that it was accepted by
the American Founding Fathers. The mercantilist spirit was in the air at
the Constitutional Convention.!? Alexander Hamilton then and in his
subsequent career was eloquently opposed to Thomas Jefferson’s agrari-
anism partly because he thought it would keep America poor and that
success was to export. He therefore embraced protective tariffs and
subsidies, and he had no trepidation about that.

The present irony is that at the same time that the Right wants
government as much reduced as possible, it also is tempted to use
government intervention for what it perceives as nationalist goals. Indeed,
an Elizabethan mercantilist would agree with Newt Gingrich (a conserva-
tive Republican and former Speaker of the House) that priority must be
given to advancing one’s nation rather than the world at large and that
the government is the proper vehicle to accomplish such ends. However,
instead of bullion, which their 16th- and 17th-century predecessors wor-
shipped, modern mercantilists perform puja (a Hindu prayer ritual) to
export figures.'

If free trade and the jettisoning of government enterprises such as
airports, railroads, and even prisons do not provide a solution to current
economic difficulties, the future may well see a return to mercantilism as
a seriously considered alternative economic philosophy. That could be
troublesome. Early mercantilists believed in a static cake over which
contending parties fought for the largest piece, and this belief in a finite
wealth can be seen in some unfolding discussions about trade today.
Whether the issue is an emphasis on bullion accumulation or on favorable
export figures, such policies encourage competition among states — which
degenerates easily into conflict.’

Heckscher pointed out that, although apparently each other’s oppo-
sites, mercantilism and laissez-faire produced similar behavioral results:
amorality, ruthlessness, and a lack of humanitarianism.'® This was pain-
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fully evident during the North American Free Trade Agreement (NAFTA)
negotiations, when blatant jockeying for position and justification by
avarice were the themes, rather than an overwhelming desire to help
Mexican campesinos.

It would be naive to think that the apparent triumph of free-market
economics is a guarantee against poverty and want. It may simply be a
way to avoid, for the moment, the problem. Anatole France told the story
of a boy who was taken by a relative to see the Chamber of Deputies in
Paris. He could not follow the debate and asked what it was about when
they emerged on the street. His relative said, “They were discussing the
cost of the First World War.” “And what did they decide?” the boy asked.
“They decided that the cost was 23 trillion francs.” “And what about the
men and women who were killed?” “Oh, they were included.”?

So the glib description of mercantilism as a spent historical force rather
than a living philosophy may be challenged by future events. Indicative
of its current low state are Douglas Greenwald’s dismissive remarks:
“Mercantilism was an economic policy pursued by almost all of the trading
nations in the late sixteenth, seventeenth, and early eighteenth centuries,
which aimed at increasing a nation’s wealth and power by encouraging
the export of goods in return for gold.”'®

Those recently who have noticed that mercantilism is not as antiquarian
a subject as some believe have resorted to the term “neomercantilism,” as
if that explained the philosophy’s annoying resilience as a philosophy.
Others have employed such terms as “cameralism,” “imperial mercantilism,”
“pseudomercantilism,” and such counterconcepts as “antimercantilism,”
“fiscalism,” and “semifiscalism.”” In actual fact, rehabilitation of the term
is scarcely necessary, as, said Golob, “Mercantilism is a continually devel-
oping doctrine of the role of the national state in economic and social
affairs, and the term neo-mercantilism is merely a means of distinguishing
between the absolutist or oligarchical form and that of a more democratic
society.”?°

If mercantilism returns to favor, there is little prospect that it will solve
all the present economic dilemmas. No current economic theory seems
adequate for the world’s problems. William Pitt surveyed his age and
commented that “commerce had been made to flourish by war.”?! While
the consequences of government intervention in the economic order,
ostensibly in the interests of promoting a successful trade balance, have
not always been so dire as a war, the results generally have been anything
but an advertisement for the policy. Yet, despite the inflationary pressures
and low levels of consumption that almost inevitably follow such inter-
ventionism, it is a perennial popular panacea, the revival of which poli-
ticians in the future may find irresistible.
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For the moment, the Elizabethan thinker Thomas Mun could be a
presidential speech writer, and his treatise England’s Treasure by Forraign
Trade, or the Ballance of our Forraign Trade in the Rule of our Treasure
(1628), with its views of the sterility of domestic economic activity in
comparison with the rewards of exporting, might be by the bedside of
President Bush. Trade is the flavor of the era.

But mercantilism is not antagonistic to hopes of trade, nor is it an
extinct ancient cult. Its priesthood still exists, albeit exiled to the catacombs,
and interventionism has not gone the way of standing stones. If a com-
parison is to be made and the religious analogy pressed, in ways mer-
cantilism resembles Catholicism, wounded by reformations. To be unaware
of mercantilism’s possible future influence is to miss the fact that while
the fortunes of political parties wax and wane, there are ideological forces
that have enormous staying power.

The Future of Mercantilism

As for predicting the future, one recalls that, to some 20th-century
political leaders, mercantilism seemed irrelevant to a triumphant social-
ism.?? Well, socialism has waned, and free trade is not working as well
as was hoped. Mercantilism has been given a formal but premature
burial on numerous occasions:

mercantilism. Commercial policy pursued by England, Holland
and other European nations in the 16th and 17th centuries, as
nations expanded the commercial sectors of their economies
and a shift of emphasis towards trade and away from domestic
agriculture occurred. The policy was aimed at securing an
inflow of precious metals and raw materials in return for an
outflow of finished goods. It went hand-in-hand with aggressive
nationalism and the search for overseas colonies.... The final
demise of the system came in the 19th century with the triumph
of FREE trade.?

However, another dictionary-maker at least has had the common sense
to remark that

Although mercantilist doctrine is at a sharp discount among
economists, mercantilist sentiment endures both among unions
and businessmen whose immediate interests are threatened by
foreign competition, and among public officials responsive to
the plaints of their constituents.?
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That nationalism is so strong at the same time that globalism is growing
has been much noted. Mercantilism is a principal contributor to the ethos
of state-building. The decline of mercantilism as a philosophy has been
a barometer reading that points to the decline of statism, and indicates
that proponents of an exclusive loyalty to the nation-state and its organi-
zations have at least temporarily yielded to an internationally minded class.

Nevertheless, increasing concern over stubborn social problems has
been accompanied by a stirring of mercantilistic sentiments. Statism has
been around too long to depart without a battle. Golob states: “The
moderate statist ideology of neomercantilism, however, has forebears as
old as the medieval parliaments that grew into our institutions of repre-
sentative government. If age lends interest and dignity, therefore neomer-
cantilism must be approached in a spirit of respectful inquiry.”®

The temptation to which those who will espouse mercantilism in the
future may be to use government as the “hair of the dog,” believing that
corrective administration of some sort is a means to economic prosperity.
This “one more for the road” is as enticing to conservatives as it is to
their liberal foes. Consider the stance taken by Newt Gingrich: “In the
days of Ronald Reagan and George Bush, the trade debate was split
between two camps: laissez-faire vs. Interventionists. Republicans, by and
large, didn’t want to interfere with the normal course of ‘free markets’.
They argued that well-run companies would make their own trade alli-
ances and that the U.S. Government had a role to play mainly as multi-
national referee.”?

The classical position of Mun and other 17th-century writers may return
as the garnishment for a repackaged mercantilism: the continued imbal-
ance of trade and the persistence of poverty could result in the stone
being rolled away from the tomb. The objections to mercantilism — the
narrowness of its focus, the way it restricts policy concerns, its failure to
contribute to the construction of an adequate general economic theory
— are being forgotten.

Mercantilism remains part of the ethos of state-building and thus an
ever-attractive policy option. A rationale will be found for its continuance
regardless of whether the Right or the Left is politically in ascendancy. Its
demise seemingly threatens /la patrie. When mercantilism is out of favor,
the exclusive loyalty to the nation-state thought so desirable gives way to
an internationally minded class. That is not what is on the mind of the
resurgent Right in the United States, and should the Right win, there is a
collision course set with such new instrumentalities as the general agree-
ment on tariffs and trade (GATT) and the North American Free Trade
Agreement (NAFTA).

With the collapse of the Soviet Union, economic models have far
outstripped war games as a think-tank pursuit. The next war is seen as an



Mercantilism and the Future ® 191

economic one, and the voters’ revenge would be swift for that rash
politician who would subordinate growth and employment to grand dip-
lomatic strategy. “Economic growth is the most important social policy
objective a country can have other than keeping its people physically safe,”
writes Gingrich. He adds, “America’s future depends on economic growth.
Economic growth depends on our ability to compete in the world market.”’

Japan is not today’s Venice; Germany is not an enlarged Hanseatic
League; and Microsoft is not the East India Company. All economic
philosophies face a vastly more complex world than that of pirate adven-
turers. Much more realism about the pain that is going to accompany a
genuine shift to free trade is needed. This is demonstrated by the fact
that often-jejune arguments for winning the trade wars via government
intervention are being made at the same time by the same people who
advocate staunch individualism and demand independence from the ten-
tacles of government organization.

Much of the current rhetoric is against interventionism. Lamar Alexander,
erstwhile republican candidate for the White House and former governor
of Tennessee, offers a typical invective: “That the main engine by which
the American dream can be realized is not government at any level but
opportunity, initiative, and personal responsibility. The surest path to the
promise of American life leads through ourselves, our families, and our
communities. It does not pass through distant bureaucracies, experts, or
policymakers.... A revival of our spirit, character, and sense of responsibility
will go hand in hand with diminished reliance on government.”?

Yet Paul Krugman and others’! have charged that an obsession with
trade competitiveness has diverted policy makers from what should be
the real focus of the future, domestic productivity. Of course, in the case
of the United States, where only about ten percent of the U.S. output
goes in exports, that argument has some merit. Administrators in such a
situation would appear to get their priorities wrong when they concentrate
on trade wars as opposed to domestic issues. In more heavily export-
oriented countries, the concern about other countries as rivals would still
seem valid.

Lester C. Thurow, professor of management at the Alfred Sloan School
of Massachusetts Institute of Technology, has pleaded for changing the
focus of future discussion:

In the traditional theory of comparative advantage, Boskin and
Krugman are correct. [Michael J. Boskin, Chairman of President
Bush’s Council of Economic Advisers and Senior Fellow, Hoover
Institution.] Natural resource endowments and factor propor-
tions (capital-labor ratios) determine what countries should
reproduce. Governments can and should do little when it comes
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to international competitiveness. With a world capital market,
however, all now essentially borrow in London, New York or
Tokyo regardless of where they live. There is no such thing as
a capital-rich or capital-poor country. Modern technology has
also pushed natural resources out of the competitive equation.
Japan, with no coal or iron ore deposits, can have the best
steel industry in the world.?

He further remarks, “A passion for building a world-class economy
that is second to none in generating a high living standard for every
citizen is exactly what the United States and every other country should
seek to achieve. Achieving that goal in any one country in no way stops
any other country from doing likewise.”3°

Alas, Adam Smith’s accusation — that mercantilists were unable to
differentiate between wealth and treasure, seeing gold bars as the end
when the real end was consumable and usable goods — still may hold
true. The chances in the future are that there is going to be a continued
“yes but” effort to interfere under the table, colored by misperceptions
about what really contributes to trade competitiveness. For politicians to
genuinely repudiate mercantilism as a philosophic approach, sincerely
abdicating the power to intervene in the market and thus letting the chips
fall where they may, would be to witness the greatest collective hara-kiri
in organizational history. Mercantilism, like the proverbial cat, has many
lives. Without more concern about the large part of the world that still
suffers, there is a good chance still that we are heading back to the future.
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Introduction

Historians have long realized that history is written, or rewritten, by each
new generation. Over a century ago, Columbia University historian William
Sloan noted that “every age demands a history written from its own
standpoint, with reference to its own social conditions, its thoughts [and]
its beliefs” (1). Every discipline, including organizational theory and behav-
ior, would do well to remember this admonition. Ideas, theories, and
personalities dismissed as passé based on the social conditions, thoughts,
and beliefs of one generation have a curious way of resurfacing with
renewed vitality in subsequent generations. Testimony to this phenomenon
is provided by the recent reassessments of the ideas and works of two
organizational theorists: Frederick Taylor and Mary Parker Follett. The
conventional wisdom that Taylor cared only about the nature of work —
and not the worker — turns out to be more convention than wisdom (2).
Likewise, the ideas and work of Mary Parker Follett appear to have
anticipated the blending of scientific management with the human relations
school long before this feat was supposedly accomplished with the advent
of total quality management (3, 4).

Another historical personality that arguably warrants a new generational
reassessment is Jeremy Bentham (1748-1832). If ever a historical personage
lived whose ideas and work have been interpreted, reinterpreted, and
misinterpreted by subsequent generations, it is Jeremy Bentham. Bentham,
whose name will forever be associated with utilitarianism and the principle
of the “greatest good for the greatest number” has not fared well over
the generations. Because Bentham cared little for what can be called
formal publishing, his two most famous works, An Introduction to the
Principles of Morals and Legislation and A Fragment on Government, were
both published in incomplete forms. What is generally known today about
Jeremy Bentham, or more correctly what is believed to be known, is based
largely on his collected works arranged and published in 1843 by the
executor of his estate, John Bowering. Bowering took considerable liberties
in his role as Bentham’s editor, consistently deleting anything he thought
offensive to the English establishment of the time. The end result of
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Bowering’s effort is a work that has been called “defective in content as
well as discouraging in form” (5).

To add insult to injury, Bentham and utilitarianism have not fared well
in the post-1960s era of selective social consciousness and heightened
political correctness. Beginning in the 1960s and essentially continuing to
the present day, Bentham and utilitarianism have been dismissed as not
only passé, but as a conservative and nonegalitarian ethical system that,
in the last analysis, is also hopelessly unworkable. A sample of notables
who have denigrated Bentham and utilitarianism includes Joseph Schum-
peter, John Rawls, and Michael Fouchet. Schumpeter derided Bentham
for attempting to use utilitarianism, as he described it, to “transform human
egotism into an ideal” (6). John Rawls condemned utilitarianism, which
is to condemn Bentham, as a conservative nonegalitarian doctrine con-
cerned only with distribution and not redistribution (7). Finally, Michael
Fouchet chose to degrade Bentham for his ideas on prison reform and in
particular his concept of the panopticon (8). Against this triumvirate of
intellectual heavyweights, which is only a sampling, it is a wonder that
anyone today bothers to consult the ideas and work of Jeremy Bentham.

One of the great unanswered questions about the treatment of Jeremy
Bentham and utilitarianism over the generations is how a liberal, actually
a revolutionary, 18th-century theory of governmental, societal, and orga-
nizational decision making was interpreted, reinterpreted, and misinter-
preted to become a conservative and nonegalitarian theory in the late
20th century. Consider, for example, that at the height of the French
Revolution in 1792 (hardly a conservative period in world history),
Bentham was made an honorary French citizen by the national assembly.
The French believed they recognized in Jeremy Bentham and utilitarianism
a kindred spirit, the spirit of liberty, equality, fraternity. Also consider that
an influence chain can be constructed that begins with the ideas and work
of Bentham and flows to John Mill, to his more famous son John Stewart
Mill, to the socialist Fabian Society and Sidney and Beatrice Webb, and
finally to the Labor Party in 1945 and the foundations of the modern
British welfare state (9). No less an authority than Talcott Parsons has
stated that Bentham is “the intellectual father of British socialism [and] the
proponent of the use of public authority as an instrumentality of social
reform” (10). How an adopted son of the French Revolution and the
intellectual godfather of the British welfare state came to be dismissed as
a conservative and nonegalitarian creator of a passé and unworkable
theory of governmental, societal, and organizational decision making may
well rank as one the most unusual generational interpretations, reinter-
pretations, and misinterpretations of all time.

This chapter reexamines the ideas and work of Jeremy Bentham and
utilitarianism. The chapter seeks to accomplish three objectives. First, the
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theory of utilitarianism is reviewed with the intention of demonstrating
that far from being a conservative nonegalitarian theory, its focus on the
individual and the value of the individual is still as radical a doctrine
today as it was when first proposed. Second, Bentham’s ideas on public
policy analysis are examined. The argument is made here that Bentham
can be thought of as the prototype of the modern public policy analyst
and that his ideas on implementation theory presage the modern concern
with this aspect of public policy analysis. Third, Bentham’s ideas and
work in the area of administrative management are considered. This
section notes that many of Bentham’s ideas predate what are today
considered modern management theories. Before directly addressing these
three main objectives, however, a brief biographical profile of Jeremy
Bentham is provided.

Jeremy Bentham: A Biographical Profile

A brief detour to ground Jeremy Bentham in historical context is appro-
priate to fully appreciate the man, his ideas, and his work. This survey
is divided into three parts: the life and times of Jeremy Bentham, the
major influences on Bentham’s thinking, and his major works.

Jeremy Bentham: His Life and Times

Jeremy Bentham was born in 1748. His father was an attorney, and it was
assumed that he would follow in the father’s footsteps. He was a preco-
cious child who reportedly knew the alphabet before he could talk and
had read Paul de Rapin’s eight-volume History of England by the age of
three (11, 12). He received his primary education at Westminster School,
where he excelled in both Greek and Latin (11). In 1760, at age 12, he
entered Queen’s College, Oxford, graduating in 1764 (5). He then pro-
ceeded to study law and was called to the bar in 1767 (13). Although he
had a compelling interest in the law and would write voluminously on
the subject, he never practiced.

Bentham came into a substantial family inheritance that provided him
with an independent income and thus plenty of time and freedom for
reflection and writing. In 1770, he made a brief trip to Paris. Following
this trip, he anonymously published an English language translation of
Voltaire’s Le Taureau Blanc. In 1776, shortly after the American Declaration
of Independence, John Lind, together with Bentham as an anonymous
coauthor, published a pamphlet entitled Answers to the Declaration of
Independence of the American Congress (14). Lind and Bentham attacked
the declaration for asserting, among other things, that men have “unalien-
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able rights” among which are life, liberty, and the pursuit of happiness.
Lind and Bentham pointed out the logical problems associated with the
assertion of unalienable rights (i.e., they asserted that governments must,
from time to time, necessarily take life, limit liberty, and constrain the
individual pursuit of happiness) (14). Despite Bentham’s aversion to the
doctrine of unalienable rights, or any doctrine based on the concept of
natural rights, or human rights, he nevertheless was eventually to declare
that American democracy was “the best government that is or ever has
been” (14).

Bentham published his first major work, A Fragment on Government,
in 1776. The work was released anonymously in England and created
considerable interest over both its content as well as its authorship (15).
The book came to the attention of Lord Shelburn, who became interested
in Bentham’s ideas. Through Lord Shelburn, Bentham was introduced
to the French expatriate community living in England. These connections
were later to assist in the circulation of Bentham’s ideas inside France.
Lord Shelburn subsequently served a brief term as prime minister from
1782 to 1783. From 1785 to 1788, Bentham visited Russia. While in
Russia, he wrote much of the manuscript that was eventually to be
published as the Defense of Usury. This book was to firmly establish
Bentham as an advocate of laissez-faire economics (5). In 1789, Bentham
published the second of his major works, An Introduction to the Prin-
ciples of Morals and Legislation, in which he introduced utilitarianism to
the world.

In 1809, Bentham took up his pen in the service of prison reform. For
several years, he lobbied diligently for his concept of a model prison,
called the “panopticon.” His efforts came to naught. In his later years,
Bentham became involved with revolutionary movements in Spain, Por-
tugal, Greece, and South America. He wrote The Constitutional Code, the
third of his major works, at the invitation of the Portuguese Cortes
(parliament) (16). He corresponded with, and sent copies of The Consti-
tutional Code to, the heads of state in Greece, Argentina, and Columbia.
He also carried out a personal correspondence with Simon Bolivar, the
president of Columbia.

Jeremy Bentham died at the age of 84. Shortly after his death, sur-
rounded by his followers, called the “philosophical radicals,” Jeremy
Bentham’s body was dissected.'® Ever the utilitarian, Bentham knew that
medical schools were having difficulty acquiring bodies for anatomical
study because of 18th-century superstitions. He concluded that more
happiness would result with his body being studied rather than simply
buried (17). After the dissection, Bentham’s body was embalmed and
placed in an upright position just inside the old administration building
of University College London, where it can be seen to this day.
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Major Influences

The major influences on Bentham’s thinking were: Bacon, Hobbes, Hume,
Locke, Beccaria, Priestley, Helvetius, and D’Alembert (14-19). Bentham
borrowed his empiricism from Bacon, his epistemology from Locke’s Essay
Concerning Human Understanding, and his methodology — including
his concern for definition, clarification, and language — partly from Locke
and partly from D’Alembert (19). Bentham got his notions about sover-
eignty from Hobbes (13). As previously mentioned, Bentham was a firm
disbeliever in the concept of “natural rights.” He believed that people
have only those rights that governments give them. Because of his strong
stand against “natural rights,” or any other rights based on what Bentham
called an appeal to emotion rather than reason, Bentham’s utilitarianism
is generally considered to be “illiberal” (20).

Bentham developed his view on utilitarianism principally from Bec-
caria, Priestley, Hume, and Helvetius. Bentham read Beccaria’s Crimes
and Punishments (1764) and Priestley’s Essay on the First Principles of
Government (1768), both of which contained the utilitarian principle.
Bentham himself was never sure from which source he first learned about
the “great truth” of the utilitarian principle. He eventually came to accept
Hume’s identification of value with utility “as a practical philosophical
base on which to found a simple but thorough program for the rational-
ization of law and morality” (21). Hume also taught Bentham how to
apply the principle of utility to individual behavior. It was from Priestley,
however, that Bentham learned how to apply the principle to the ends
of government (19). From Helvetius, and in particular de I’Esprit (1769),
Bentham came to accept the notion that “legislation arched high above
all that men did” and thus provided the guidance in uniting the thoughts
of Hume and Priestley (19).

Bentham’s Major Works

To the extent that Jeremy Bentham is known firsthand today (rather than
through the eyes of his detractors), it is usually through two of his works,
A Fragment on Government (1776) and An Introduction to the Principles
of Morals and Legislation (1789). His third major work, The Constitutional
Code is hardly ever read today, an unfortunate situation because it
contains many of Bentham’s ideas about public policy analysis and
administrative management.

A Fragment on Government (1776) is a book on sovereignty (14). The
discussion of sovereignty, however, is almost secondary to Bentham’s real
objectives of attacking the deplorable state of English jurisprudence and
applying his utilitarian principle to the actions of government and specif-
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ically to legislation. Upon beginning the study of law, Bentham found the
rights and duties of the various classes of mankind, jumbled together in
one immense and unsorted heap: “men ruined for not knowing what they
are neither enabled nor permitted to learn: and the whole fabric of
jurisprudence a labyrinth without a clew [sic]” (22). Bentham is said to
have viewed the English constitution as, “a patchwork and antiquated
product of casual contingencies, contradictory compromises, hasty amend-
ments, and passing inspiration, bound with no logic and rooted in no
principle” (12). Rather than contribute to what Bentham called the existing
“heap,” he chose to reform the law rather than practice it.

Bentham begins his An Introduction to the Principles of Morals and
Legislation (1789) thusly: “Nature has placed mankind under the gover-
nance of two sovereign masters, pain and pleasure. It is for them alone
to point out what we ought to do, as well as to determine what we shall
do” (22). Following this metaphorical introduction, Bentham then launches
into a complete presentation and defense of utility as the first principle
of morals, legislation, and decision making. Juxtaposing A Fragment on
Government and An Introduction to the Principles of Morals and Legisia-
tion, the former represents Bentham’s initial attempt to apply the principle
of utility to governmental, societal, and organizational decision making.
In the latter, Bentham is presenting the principle of utility as a full-blown
moral philosophy. An Introduction to the Principles of Morals and Legis-
lation was intended as an introduction to a much larger work, but in true
Bentham fashion, he never completed the manuscript. The work received
considerable attention, albeit of a different nature, in both England and
in France (12). In England, the Tories attacked the work as being “unpa-
triotic, un-Christian and materialistic” (read, too radical) (12). Nevertheless,
the work brought utilitarianism to the forefront in England and caused it
to be taken as one side of many public policy debates (17). In France,
the work was well received and recognized as being in the spirit of
Voltaire and the European Enlightenment.

The Constitutional Code (1830) was yet another of Bentham’s writings
that was published in an incomplete state. This almost unreadable work
appeared late in Bentham’s life, just two years before his death. The tortuous
text undoubtedly explains why the work is seldom consulted today. Read-
ability problems notwithstanding, The Constitutional Code represents the
culmination of Bentham’s thinking, which had evolved considerably over
the years. The work was designed as a model constitution, not a constitution
for a specific country, but rather an “ideal code for an ideal republic” (23).
The closest modern American equivalent to The Constitutional Code might
well be the model city and county charters developed by the National
Municipal League. Bentham’s code, however, was designed for a consider-
ably more complex unit of government, a nation-state.
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Having completed this brief detour, the discussion returns to Bentham’s
ideas and work on organizational theory and decision making, public
policy analysis, and administrative management.

Bentham On Organizational Theory and
Decision Making

From an organizational-theory and decision-making perspective, it is
Bentham’s ideas and work on utilitarianism that are most interesting.
Bentham believed that he had discovered the only moral basis on which
governmental, societal, and organizational decisions should be made. Such
decisions should be based on the greatest good for the greatest number.
In contemporary terminology, decisions should maximize utility.

On the first page of the preface to A Fragment on Government,
Bentham introduces the utilitarian principle: “(Ilt is the greatest happiness
of the greatest number that is the measure of right and wrong” (22).
Bentham’s critique of the sorry state of British jurisprudence is essentially
a way of showing that utilitarianism is a superior principle on which to
base law and on which to make governmental, societal, and organizational
decisions as compared with “particular local traditions of authority” (22).
Bentham affirms in A Fragment on Government that governmental, soci-
etal, and organizational decision making must be based on the principle
of utility. According to Bentham, application of the principle of utility to
laws, regulations, public policies, and organizational decision making in
general requires that the “greatest happiness” principle be the guiding light.

Criticisms of Utilitarianism

Three major criticisms are usually leveled against utilitarianism as an
approach to governmental, societal, and organizational decision making.
First is the charge that utilitarianism is a conservative and nonegalitarian
doctrine and thus is not an appropriate basis for governmental, societal,
and organizational decision making. Second is the charge that utilitarianism
is unworkable because of the impossibility of determining individual utility
functions. Third is the charge that utilitarianism is a teleological ethical
system, where the ends justify the means.

Charge 1: Utilitarianism Is a Conservative and
Nonegalitarian Doctrine

The major criticism of utilitarianism in contemporary literature is that it
does not provide an “adequate account of individual rights and entitle-
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ments and therefore fails to accord due respect to persons” (20). In the
final analysis, it is maintained, utilitarianism is concerned only with
maximizing utility, not with its distributional effects (20). Perhaps the
most influential recent critique of utilitarianism is that of John Rawls in
his book, A Theory of Justice (7). Rawls argues that a calculus based
simply on total utility is inherently unfair to the least advantaged groups
in a society.

In responding to the first charge, we must first remember that Bentham
was a product of his age and consequently attempt to place utilitarianism
in the context of that age. In the socially stratified England of the 18th
century, the utilitarian principle, “the greatest good for the greatest num-
ber,” was a radical, if not revolutionary, concept. The utilitarian principle
was devoid of any social class distinction in that it treated each individual
the same. In the utilitarian calculus, each individual was given a value of
1 regardless of his or her social class. King and commoner alike were
both valued at 1.

Jumping ahead to the modern era, the contention that treating everyone
equally (assigning each person a value of 1) somehow fails to accord due
respect to individuals is simply a non sequitur. How, for example, does
treating each person equally fail to accord due respect to persons? Consider
what happens when the reverse is the case, when all individuals are not
treated as being equal (assigned a value of 1). The history of the United
States can be used as an example. Consider the effects of governmental,
societal, and organizational decisions on African-Americans based on their
being assigned a value of.60 under the U.S. Constitution, while whites
were assigned a value of 1. Consider also that American Indians were at
one time essentially accorded a value of 0, first of all because of the U.S.
policy of extermination and second because of their status as wards of
the federal government.

The charge that utilitarianism is a conservative nonequilibration doc-
trine is not based on the utilitarian calculus itself, but rather on the fact
that Bentham did not subscribe to the concept of individual rights or,
more commonly today, human rights. An interesting point to consider is
that if Bentham had accepted the notion of individual rights and #f he
had used this as the basis for his utilitarian calculus, then this discussion
would probably not be taking place.

Charge 2: Utilitarianism Is an Unworkable System Because of the
Impossibility of Determining Individual Utility Functions

In responding to the second charge, it is useful to recall that the problems
associated with operationalizing utilitarianism in actual decision-making
situations have been known for some time. For example, William Whewell,
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in his Lectures on the History of Moral Philosophy (Cambridge, 1862), points
out that “determining the morality of actions by the amount of happiness
[utility] which they produce, is incapable of being executed ... [becausel
we can not calculate all the pleasure and pain resulting from any one
action” (24).

Philosophers usually distinguish between act utilitarianism and rule
utilitarianism (10):

Act utilitarianism holds that each individual act should be evaluated
by its consequences. Using the modern language of cost-benefit
analysis — one of the more famous applications of the concept
of utilitarianism — any action (or public policy) should involve
a computation of both its costs and benefits (i.e., consequences).
The benefits of any action or public policy must exceed its
costs or the action should not be undertaken (25).

Rule utilitarianism holds that it is the application of rules of law
to individual cases that must be considered, rather than the
application of an individual perception or personal calculus to
an individual action. The application of rule utilitarianism fol-
lows the logic that, in the case of X situation, Y is justified if
experience shows that in the overwhelming number of cases,
Y “tends to promote the best consequences” (10).

John Stuart Mill argued for rule utilitarianism by, naturally enough,
appealing to the utilitarian principle: a rule is preferred if its consequences
are better than having no rule (10). Talcott Parsons classifies Bentham as
a rule utilitarian (10).

To summarize, act utilitarianism may not be possible to implement,
but rule utilitarianism clearly can be.

Charge 3: Utilitarianism Is a Teleological Ethical System,
Where the Ends Justify the Means

This third charge can be dealt with quickly. Modern philosophers attempt-
ing to classify ethical theories have decided upon the dichotomous cate-
gories of deontological ethical theories and teleological ethical theories.
Because of its calculus, “the greatest good for the greatest number,” it is
perhaps understandable why utilitarianism was classified as a teleological
ethical system. Nevertheless, the utilitarian calculus presupposes that each
individual is assigned a value of 1. In other words, Bentham and utilitar-
ianism are not just concerned with the consequences of governmental,
societal, and organizational decisions, but also with how they are arrived
at. This fact may be insufficient to qualify utilitarianism as a deontological
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ethical system, but it seems sufficient to disqualify it as a teleological
ethical system. Perhaps this discussion says more about the problems of
dichotomous ethical classification systems than it does about the ideas
and work of Jeremy Bentham.

The argument has already been made that utilitarianism fell out of
favor post-1960s because it is not based on the doctrine of natural rights
or human rights. The argument can also be made that utilitarianism was
further dismissed because of its absence of a “group” perspective. Since
the 1960s, the group perspective has overshadowed the individual per-
spective. In the group perspective, individuals are less important than
groups. Consider, for example, the ongoing debate over affirmative action,
which is based on a group perspective, as opposed to merit, which is
based on an individual perspective. For the proponents of the group
perspective not to have disparaged and dismissed Bentham and utilitari-
anism would have been a tacit acceptance of a calculus based on the
individual perspective. In the aftermath of the attack on the Twin Towers
on 9/11, American society may be reassessing the primacy of the group
perspective. Although this observation is anecdotal, this author has repeat-
edly heard people state that before 9/11 they thought of themselves as
belonging to this or that group, but after 9/11 they think of themselves
as simply Americans. If this phenomenon represents a true pendulum
swing away from the group perspective, then Bentham, utilitarianism, and
the value of 1 could become more acceptable as an approach to govern-
mental, societal, and organizational decision making. In the final analysis,
however, it may be that practice has already had the last word over theory
when it comes to governmental, societal, and organizational decision
making. Public choice theory, rational choice theory, game theory, cost-
benefit analysis, and the decision sciences in general all have their roots
in Bentham and utilitarianism.

Bentham On Public Policy Analysis

Jeremy Bentham never held public office. Yet, he is credited with influ-
encing numerous British governmental reforms. Because he was financially
independent, he was able to take up his pen in the cause of any public
policy issue of the day without the fear of adverse personal economic
consequences.

Bentham was an empiricist who advocated the use of quantitative
methods in social observation and the development of a value-free
language devoid of emotional and ambiguous terms. Bentham was fas-
cinated by what he believed was the ability of language to obfuscate and
mystify the commonplace. He was particularly critical of the law in this
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regard. Bentham most assuredly understood the need for what today is
called “transparency” in government. More than anything else, Bentham
wanted to develop a science of human behavior based on a quantitative
approach to the application of the utilitarian rule. He was perhaps overly
concerned with quantification and measurement, causing John Stuart Mill
to comment that the value of Bentham’s accomplishments lies “not in his
opinions but in his method” (14). While Mill’s comment may overstate
the case, Bentham was nevertheless dedicated to what can be called an
“exhaustive analytical method,” which he believed should form the basis
of public policy analysis (14).

In public policy terms, utilitarianism was Bentham’s conceptualization
of the “public interest” (26), and he was willing to put the utilitarianism
calculus to work on any public policy issue of the day. His voluminous
writings essentially became legislative sourcebooks for his followers (17).
Among the many public policy issues that Bentham studied were: a
national system of public education, a national health service, the nation-
alization of welfare, the abolition of capital punishment, a national census,
the restructuring of the London police, the conduct of annual elections,
equal-size electoral districts, expansion of the suffrage, and the secret
ballot. In his independency, in the scope and breadth of his public policy
analysis, and in his emphasis on using analysis to make better laws,
Bentham may well have a claim to being the prototype of the modern
public policy think tank, albeit a one-person think tank.

That Bentham was concerned with making better public policies is
true, but he was even more concerned with how policies get implemented.
Consequently, Bentham not only prescribed policies, but he also went to
great lengths to prescribe procedures for how the policies should be
implemented. For Bentham, part of improving governmental, societal, and
organizational decision making was ensuring that the resulting decisions
were properly implemented. Bentham was particularly interested in what
today we would call “implementation theory.” This aspect of public policy
analysis is generally assumed to date from the 1970s and the seminal
work of Wildavsky and Pressman (27). An example of what today we
would call Bentham’s “top-down” approach to policy implementation is
drawn from his ideas and writings about the administration of justice as
expressed in The Constitutional Code. Bentham believed that justice should
be swiftly administered. To ensure that it was, he advocated holding court
sessions during evenings and on weekends. Moving from policy formu-
lation to policy implementation, Bentham prescribed that judges could
sleep when they were not otherwise occupied. However, a judge “is to
sleep in a bed with his feet towards the entrance. On each side and at
the foot of the bed rise boards across which may be slid another board
equipped with paper and others materials. ‘To exercise his function, the
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Judge has but to sit up in bed” (28). Bentham’s attention — or perhaps
overattention — to detailed procedures for implementing public policies
sets him apart from most other 18th-century thinkers on government.
Bentham’s empiricism is probably what caused him to be so concerned
with procedures; he wanted to demonstrate that his alternative policies
were in fact realistic and feasible (106).

Bentham on Administrative Management

Bentham was also concerned with explicating how the various institutions
of government were to actually work and with the qualifications, duties,
and responsibilities of the individuals who were to staff those institutions.
Nearly 80 percent of 7The Constitutional Code is actually devoted to what
might be called bureaucratic concerns and administrative issues (28).
Consequently, this work can also be viewed as a treatise on administrative
management. Seen from this perspective, The Constitutional Code has
been called a “coherent and fully developed theory of administration”
(22). A particularly interesting aspect of Bentham’s code is that it presents
organizational theories and management concepts that are generally
believed to have only been formulated in the early 20th century (26).
Chapter VIII of Bentham’s The Constitutional Code deals with the office
of the prime minister, the executive-branch head of Bentham’s ideal
republic (29). In this chapter, Bentham identifies what he believes to be
the functions of the executive branch of government, or what today might
be called the various domains of administrative management. Some 17
separately identifiable administrative functions are identified in the code.
Some of the more prominent administrative functions are: planning and
directing; controlling; the personnel function; oversight (inspection, mon-
itoring, and evaluation); procurement; archive maintenance; and the col-
lection, reporting, and publication of national statistics and reports. In
reviewing Bentham’s administrative functions, little doubt exists that he is
dealing with “administrative science” (26). L. J. Hume, in his Bentham
and Bureaucracy, juxtaposes Bentham’s list of administration functions
with those of two 20th-century administrative management theorists: Henri
Fayol and Luther Gulick. Hume concludes that all of Fayol’s 14 principles
of management can be found in Bentham as well as all of Gulick’s
POSDCORB activities (planning, organizing, staffing, directing, coordinat-
ing, reporting, and budgeting), with the exception of coordinating (26).
In terms of personnel or human-resource issues, Bentham believed
that a legal-rational approach to government administration could only be
achieved by the creation of a “bureaucratic administrative staff” (206).
Bentham also believed that government could only function to serve the
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utilitarian principle when the twin negatives of “self-preference” and
“patronage” were constrained (26). Given these concerns, he devotes
considerable thought to the recruitment and selection of government
personnel. The major requirements for public service, according to
Bentham, were moral, intellectual, and active aptitude (28). He specifies
policies and procedures governing personnel recruitment, selection, train-
ing, promotion, transfer, demotion, dismissal, etc. Selection, for example,
is to be based on an open competitive examination to attract and secure
the most able talent. Without actually using the modern term, Bentham
is essentially describing a merit system. The objective of Bentham’s merit
system is captured by his phrase “aptitude maximized, expense mini-
mized.” Here, he is clearly talking about the doctrine of efficiency and
the search for efficiency in government.

Bentham laid the foundation for what he believed was an “efficient
and benevolent” government. When Bentham published 7The Constitu-
tional Code in 1830, the British government was neither efficient nor
benevolent (10). Within 20 years of the code’s publication, however,
Bentham’s recommendations can be seen in the creation of national
ministries for education, welfare, and health. They had come into existence
with passage by Parliament of, respectively, the Education Act of 1833,
the Poor Law Act of 1834, and the Health Act of 1848 (30). These acts
and others — including the Factory Act of 1833, the Municipal Reform
Act of 1834, and the Railway Act of 1840 — were drafted by, lobbied for,
and in some instances passed into law by Bentham’s followers. In partic-
ular, the Code is said to have been a major influence on both The Poor
Law Act of 1833 and the Municipal Reform Act of 1835 (17).

Summary and Conclusion

This chapter began with the argument that each new generation needs
to reassess historical ideas, theories, and personalities that have been
interpreted, reinterpreted, and misinterpreted by previous generations. A
case was made for a need to reassess the ideas and work of Jeremy
Bentham. Despite his being dismissed as passé by the post-1960s gener-
ation, this chapter argued that Jeremy Bentham and utilitarianism still have
much to say and much to teach that is relevant today. The chapter explored
Bentham’s ideas and work in three areas: organizational theory and
decision making, public policy analysis, and administrative management.
An attempt was made to demonstrate that utilitarianism is still a relevant
approach to governmental, societal, and organizational decision making.
Additionally, several of Bentham’s ideas about public policy analysis and
administrative management were articulated, ideas that were thought to
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have only originated in the 20th century. For these reasons and the others
that are still waiting to be rediscovered, Jeremy Bentham is well worth a
contemporary reassessment.
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John Locke (1632-1704), a British philosopher, profoundly influenced the
founders of the United States, the principles upon which the United States
was established, and the American system of administration. Many influ-
ential leaders in America today acknowledge that the government is
Lockean, which is only the beginning of the continuing importance of
Locke for the 21st century. Although Locke predated the formal study of
organizational theory and behavior, many of his ideas directly influence
those fields — particularly his ideas on education and economy. He is
most noted for his concept of separation of powers and for his ideas
about property as the basis for prosperity.

Locke was a key figure in modern political philosophy because he
moderated the more radical teachings of Thomas Hobbes and Niccolo
Machiavelli to make their ideas acceptable to democratic government. His
theories generally fall between those of Hobbes and Jean-Jacques Rous-
seau, with all three philosophers formulating theories of politics from the
concept of “a state of nature.” Locke owed much to his predecessors —
Niccolo Machiavelli, Michel de Montaigne, Francis Bacon, and Rene Des-
cartes — for his theories.

In addition, Locke reacts most often to Richard Hooker and Sir Robert
Filmer. He often used their writings to shield his own more controversial
ideas from the casual reader. In regard to organizational theory and
behavior, Locke wrote about such diverse topics as education, money,
democracy, and liberalism.

Locke wanted to appear less radical than he was. If read superficially,
his writings appear to contain many contradictory references; however,
if read carefully, these contradictions can be reconciled. Locke used
great caution and complex arguments because his view of the philo-
sophic origins of politics differed radically from the politics and culture
of his times. His politics emerged from what he and others called a state
of nature. Of particular importance for behaviorists, his ideas involved
the modern premises about religion, virtue, morality, and the idea of
what is good. All these beliefs challenged the established order. He was
careful to write about these topics in couched language. He realized
that his ideas could get him killed because of the appearance of atheism.
In fact, his beliefs eventually did lead to a period when Locke was
exiled from England.

John Locke affected the principles upon which the government of the
United States was founded. This chapter seeks to show how the various
aspects of Locke’s theories about human understanding, religion, econom-
ics, and politics still influence the behavior, structure, environment, and
operation of public institutions.
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Locke’s Background and Writings

John Locke became an Oxford don (college professor) in 1656. In 1660,
because of his college medical teaching, he became the personal physician
to Anthony Ashley Cooper, who later became the first earl of Shaftesbury
and who was a prominent Whig politician. Locke’s relationship with the
earl made Locke a force in the politics of his time. Through Cooper, he
obtained numerous official positions and was introduced to the political,
medical, and social circles of London.! In 1683 Shaftesbury died. Locke,
believing himself to be in danger, fled to Holland, where he became
embroiled in the most important controversy of his time, the English
Glorious Revolution of 1688.2 In 1685 James II ascended to the throne
with the support of a Tory majority in Parliament. The opposition Whig
party, which was overwhelmingly Protestant, feared James because of his
Catholicism. In 1688 after James’s death, the throne would pass apparently
to his Catholic son, not to one of his Protestant daughters. These circum-
stances set the stage for the English Revolution. The Whigs — using the
political system to interrupt the divine line of kingly succession — helped
give the throne to James’s daughter Mary and her husband William of
Orange. In return for the loyalty of the Whigs (including Locke), William
and Mary accepted a bill of rights that gave Parliament sovereign powers,
including power over taxes and the military. This decision provided the
modern basis for executive and legislative power, resulting in the modern
parliamentary system.

Locke’s Second Treatise in 1689 was regarded as a defense of the
Glorious Revolution of 1688. The change was fundamental, as it weakened
the monarchy and increased the power of parliament. Not surprisingly,
the treatise was published anonymously.?

Locke’s major works comprise a wide range of influential writings.
Some of his important works include: A Letter Concerning Toleration
(1689), Two Treatises of Government (1690), An Essay Concerning Human
Understanding (1690), Some Considerations of the Consequences of the
Lowering of Interest and Raising the Value of Money (1692), and Some
Thoughts Concerning Education (1693).

Human Understanding as the Precondition to Politics
and Public Organizations
Locke is the founder of British empiricism. In his epistemology, all knowl-

edge must be based on experience. To understand Locke’s writings on
organizational theory and behavior, one must begin with his ideas about
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empiricism. They provide the key to interpreting all of his writings. Locke’s
An Essay Concerning Human Understanding was an attack on the belief
that human beings began life with some preconceived ideas about first
principles.* Locke believed that human beings begin life with minds that
are a blank slate.

For Locke, the origins of ideas are experience, sensation, and reflection;
therefore, morality has a rational basis. When we consider organizational
theory, this has profound implications, since all ideas that people develop
come from their individual learning, experiences, and growth. This concept
separates Locke’s ideas from Christian and natural-law traditions, which
held that some kind of underlying basis for human understanding existed
— such as first principles, God, or natural order — beyond human history
and experience.’

Locke’s emphasis on experience underlies his educational theory as
well. Locke’s most complete presentation on education is contained in his
book entitled Some Thoughts Concerning Education, which was the first
book-length work on education by a philosopher.® Locke’s thoughts on
education were based on his own view that young men should be taught
to be gentlemen. For Locke, women were relegated to the private world
of the home, and he included no public role for women. In the “epistle
dedicatory” to Some Thoughts Concerning Education, Locke wrote:”

The well Educating of their Children is so much the Duty and
Concern of Parents, and the Welfare and Prosperity of the Nation
so much depends on it, that I would have every one lay it
seriously to Heart; and after having well examined and distin-
guished what Fancy, Custom or Reason advises in the Case, set
his helping hand to promote every where that Way of training
up Youth, with regard to their several Conditions, which is the
easiest, shortest, and likeliest to produce virtuous, useful and
able Men in their distinct Callings: Though that most to be taken
Care of, is the Gentleman’s Calling. For if those of that Rank
are by their Education once set right they will quickly bring all
the rest into Order.

Locke’s standards involved a classical education combined with tolerant
Christian principles — a moral education, emphasizing social skills and
self-control that students learn by imitating experienced teachers.

His educational theory is associated with his view of ethics, which
includes two contradictory ideas: a form of hedonism and the belief that
ethics can be demonstrated in human actions. Locke’s hedonism relates
to his belief that most human actions are linked either to pleasure or pain.
So all human beings react to one or the other. Yet pain is clearly the
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more important motivating factor and the one factor that for both Hobbes
and Locke leads to the need for government. According to Locke, ethics
is learned by example, specifically, from the examples of teachers who
themselves have had extensive life experience. Some examples can be
drawn from the Bible or other sources of conduct, but these sources are
less important than actual experience.®

The most often overlooked point of Locke’s writings is his belief that
something akin to an educational precondition to good government exists,
in addition to what we would today call political socialization. For Locke,
an educated elite was necessary to promote government by consent.’
Locke most obviously differs from other writers by separating his educa-
tional theory, which seems conventional, from his political theory, which
is actually quite radical.

Politics

Locke’s most political book, Two Treatises of Government, presents his
case for what we would call modern liberal democracy. In the preface to
the book, he claims to tell the complete story of politics. Yet, he realized
that during his lifetime his teaching would be controversial, even punish-
able by death; therefore, he did not reveal his authorship until he was
near death, although many people knew he was the author.

In any comparison between the two treatises, the First Treatise is clearly
less dramatic and contains fewer obvious insights. For Locke the First
Treatise provides the precondition, independent thinking, that is necessary
for his teaching in the Second Treatise. The First Treatise illustrates the
problem of merely accepting paternal power or religious authority as the
basis of knowledge.!® Furthermore, the First Treatise establishes the dis-
tinction between paternal power and political power. It advocates inde-
pendent political thought, rather than following simple paternal or
religious traditions in government.

The Second Treatise is the center of Locke’s teaching about government
and begins with a discussion of political power. For him, it is coercive
and tied to law and the preservation of private property. Topics such as
the coercive nature of popular government do not seem radical to us
today, but they were very radical ideas for his generation. Locke believed
that to understand political power, one must comprehend that politics
emerges from natural law and the state of nature.

Locke next must reinvent natural law away from its historic base of
Christian or Greek natural philosophy to a basis of human reason. Locke
made this change because his theory of human understanding involved
the denial of anything outside of human reason. In two ways, Locke
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radically reoriented the basis of natural law to human beings themselves:
first, by making it natural for individuals to indulge in their primary desire
to comfortably preserve themselves, and second, by making it natural for
individuals to care about others.

Locke’s natural law dictates that individuals take care of others. This
is a situation that can only be enforced by government; so Locke turns to
the creation of government. By emphasizing that natural law applies to
all human beings, Locke deviated from the belief in the kinds of govern-
ments created in antiquity — which were more concerned with the few,
such as the king and nobles, than with everyone — and moved toward
the modern nation-state idea that governments must consider all peoples.

The State of Nature

To understand Locke’s writings in the Second Treatise, we must understand
his concept of the state of nature. The state of nature involves a philo-
sophical thought experiment that reveals how human beings made the
move from the prepolitical state of nature to a system of politics. The
state of nature must be viewed in light of Locke’s theory on human
understanding because this philosophical experiment revealed human
rational thought as the real basis for understanding politics.

Locke followed Hobbes, who was one of the first to use the state of
nature to investigate the origin of politics. For Hobbes, the state of nature
was a violent place where people were naturally barbarous and warlike.
Therefore, government was essential for preserving their lives and estab-
lishing order. Locke accepted Hobbes’s view that the right to life was
the first right government must preserve. Yet, Locke masked this similarity
because the idea that human beings were naturally warlike was an
unacceptable and even immoral thought to people of that day. He
changed the common understanding of the state of nature by making it
more complicated — more benign and moral — because only a more
benign and moral state of nature was acceptable as the origin of gov-
ernment. Similarly, both Hobbes and Locke viewed the state of nature
as a state that knew no common superior, where there was no one to
enforce laws. Furthermore, for Hobbes and Locke, no objective good or
evil existed in nature.!!

For Locke, human beings in the state of nature are equal and have
rights — the right to all things, the right to do as they want. Therefore,
the state of nature is a state of war, because a constant threat of force
exists, but through government the threat of force can be regulated.!?
Locke’s view of property rights assumed that in their quest for self-
preservation, people need property. To claim and protect property,
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people created and need government. Locke’s view of property and
rights exceeded Hobbes’s, but both Locke and Hobbes contend that
government is necessary for self-preservation. With regard to adminis-
trative theory, Locke’s concept that government is essential for protecting
people — for protecting the first right, the right to life — is a reminder
that police power is essential. Locke’s thoughts greatly influenced the
new American regime.

For Locke, each individual in the state of nature has executive power.
Each person is expected to carry out a fair standard of law and punish-
ment; therefore, Locke expected people to act far more responsibly and
morally than Hobbes believed they would.!? Locke’s discussion of exec-
utive power in government is somewhat dependent on our accepting
that individuals have the power to punish crimes in the state of nature,
physical punishment in a Machiavellian sense. People who harmed others
would incur all the fury of the wrath that a person who exhibited their
animallike behavior could muster, including capital punishment if the
crime was extreme.'4

For Locke, peace can only be achieved through government. Govern-
ment creates peace and therefore is the only vehicle to true liberty, because
freedom occurs only in a state of peace. Locke believed that international
politics operated in an environment without rules, in a state of war, and
was an example of the state of nature. He thought that domestic politics,
through government, could operate in a state of peace. His view makes
a clear distinction between domestic politics and international politics.!>

According to Locke, the rights that government must protect include
the right to “Life, Liberty and Estate [propertyl.”'® The right to life emerges
from the necessity of self-protection, first in the state of nature and later
under government. The right to liberty is related to the idea that govern-
ments are created and exist only by common agreement. Locke’s emphasis
on property is his unique contribution to the history of political theory.
These concepts profoundly influenced Thomas Jefferson’s conception that
government’s purpose was to protect “life, liberty, and the pursuit of
happiness.” The emphasis on the pursuit of happiness is derived from
Locke’s An Essay Concerning Human Understanding.” In like manner,
Jefferson’s idea that government is based on the consent of the governed
comes from Locke. Locke was also popular with James Madison and other
influential members of the founding generation. The founders frequently
referred to Locke’s ideas during the Constitutional Convention of 1789.18
Everything Locke wrote, from his religious writings to his political writings,
was part of the American landscape at the creation of America.

More generally, Locke is one of the founders of 18th-century liberalism,
a form of liberalism concerned with rights and distrustful of government
because government was powerful, and such power endangered individ-
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ual rights. Eighteenth-century liberalism stands in counterdistinction to the
liberalism of today, which looks toward a powerful government to protect
individual and group rights.

Locke’s emphasis on rights gives public administration its reason for
existence. John Rohr, discussing the administrative state, writes, “By pro-
tecting individual rights on a mass scale — and despite the paradox, that’s
what the administrative state does — the administrative state would seem
to be a faithful servant of the original covenant by which we do the
bidding of Hobbes and Locke and enter civil society to secure the
protection of our individual rights.”?®

Locke’s Moderate View of Revolution

Locke’s teaching about rights provides the justification for revolution when
the government fails to protect rights. This view was his most threatening
and controversial idea to the leaders of his time. Locke’s argument has
been viewed as a justification for the revolution of 1688, but it is much
more than that. Interestingly, Locke’s view of revolution is more conser-
vative than those that inspired the other modern revolutions, which
shocked the world with their violence, because it includes equality, rights,
and private property.?® Locke’s teaching is the basis for the American
revolution, the most successful revolution in history. The difference
between America and other countries is that Hobbes and Locke influenced
Americans, while the French philosophers, including Rousseau, influenced
Europeans. The conservative property-rights nature of Locke’s teachings
may have led the Americans to a successful revolution, without the horrible
mob violence of the French Revolution.

For organizational theory and behavior, Locke’s theory of revolution
is challenging. No administrative state can encourage revolution, so the
state must provide the services that prevent revolution. More problematic,
the bureaucracy must provide the means for change when the system
moves away from the protection of rights, which is the basis for society.
This is a serious challenge for public administration because the bureau-
cracy must then be proactive, not reactive. A proactive bureaucracy must
protect the people and realign the system according to the original
principles. Then it must convince the rest of the political system, usually
through the legislature, of the correctness and need for the realignment.
A proactive bureaucracy is unusual, but Locke’s theories demand such
action under some conditions.

With Locke, America and other governments must confront one of the
basic problems that his teaching implies: how do we balance political
power and individual freedom in governments that are created by consent?
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This question arises because we lose some rights when we enter society,
and yet society is supposed to protect other rights.

Locke’s ideas on balancing power and freedom begin with his under-
standing of what we call modern executive power. A modern executive
is a common superior, rather than each individual having executive power,
that acts to provide the stability necessary for economic success. Although
the executive should not have absolute power, he or she must have
prerogative power: in a crisis the executive might need to assume the
powers of a dictator. For Locke, the executive’s powers must be particularly
strong internationally, to deal with war and diplomacy, and limited nation-
ally, so that the executive does not threaten the constitutional form of
government. The constitutional structure limits the power of the executive,
but at times, particularly during war, the executive must dominate.?!

Locke’s conception of the executive problem highlights the dilemma
of executive power, which is the kind of problem the United States is
experiencing in modern times. How can our government be effective with
weakened executive powers? Locke seems to indicate that a president
must have the power to deal with a civil war, the way Abraham Lincoln
dealt with the American Civil War. The American system provides the
president with several provisions for extraordinary powers in times of
crisis, including the oath of office, the take-care clause, and the authority
as commander-in-chief of the armed forces. These provisions give the
president extra power, but power short of prerogative.?

Locke did not believe that the executive should have total authority.
Instead, to limit executive power, he developed the idea of separation of
powers. He envisioned a division of power between the executive branch
of government and the legislative branch.?? This separation of powers has
special significance for public administration as practiced in America: it
creates a bureaucracy with two bosses, the executive and the legislative
branches of government. Related to the problem is what can be called
the mom-and-pop leadership problem. When children want something,
they go first to one parent, and if they are unsuccessful, they go to the
other parent, playing the parents against one another. For bureaucracies
with two bosses, the mom-and-pop scenario demonstrates that the bureau-
crats can play the executive branch against the legislative branch and
vice versa.

Government is created to ensure the public good, an idea that runs
through the Second Treatise. The public good involves settled laws. These
laws are not natural but conventional because they are part of the consent
upon which government is founded. Natural or religious laws are alien
to Locke’s concept of human understanding, so he moved toward a
consensual basis for law, severing the classic philosophical and religious
foundations for law, similar to the way he severed those foundations for
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government, generally. Locke also realized the need for independent
judges. These judges were powerful, but they were not part of the
separation of power between the executive and the legislature. The judges
functioned as mediators who settled disputes to avoid using force.

Locke was also necessarily concerned with legislative power. After
1688, Parliament became a legislative body with power, a monumental
event, for before this time no such powerful legislature had existed in the
world. The royalty dominated the previous Parliaments. For Locke, the
separation of powers and protection of rights required a legislative branch
that had power to balance out the strong executive. The legislature is the
only check on executive power to prevent the executive from becoming
a dictator.

Locke’s government is based on consent, and consent is always gov-
ernment by majority rule. Unfortunately, governments created by consent
have the problems commonly associated with community and majority
rule: in the state of nature, not everyone will consent to give up their
rights to form a government that will guarantee some rights but limit others.
For Locke, it is enough that a majority wants to enter into government,
and the rest of the people grant what he calls tacit consent. The majority
bulk of people consent to government through simple participation. But
this leaves the problem of minority rights in a majority government.?

Locke’s solution to the problem of minority rights involves govern-
ment’s role in preserving equality. Locke states that human beings in the
state of nature are inherently equal. Therefore, to protect minority interests,
government must sustain the equality inherent in the state of nature, a
somewhat vague solution but the only one Locke provides. He implies
that if government sustains equality, minority protection becomes less
important because minorities will receive equal treatment under law.
Furthermore, minorities will also be protected because the laws must be
fair; so Locke has a kind of primitive notion of both procedural and
substantive due process.

Property as the Basis of Good Government

Locke’s teachings on property set him apart from Hobbes and Rousseau,
the two other famous writers who begin with the state of nature. More
generally, Locke’s writings on property make him unique, separating him
from his peers and the ancient religious and philosophic traditions. More
than any other teachings, Locke’s understanding of property links him
uniquely to America.

Locke was most concerned in the Second Treatise with private property
and the needs that go with it. Economics, private property, money, and
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the resulting complications are at the heart of what Locke saw as the basis
for politics. Locke’s views are unlike the ideas of political virtue that drove
so many other political philosophers.

The dominance of economic issues is a reduction in the end goals of
society from the idealistic ends of the ancients. However, in many ways
it made the end goals of society accessible. By making the end goals
accessible, Locke stands as one of the founders of modern political
economy. Locke linked economy and politics because economic success
is tied to the social contract. He believed that private property was the
way to stabilize human existence, because individuals who had private
sources of wealth were capable of taking care of themselves. For any
system to work, it had to provide individuals with a method to protect
the private acquisition of property and hence some degree of wealth.®

In the state of nature, according to Locke, each person is his own
judge. Nevertheless, individual judgment will not work for private-property
claims or for business contracts because commercial contracts cannot be
enforced without a fair way of judging claims, a way that is not based
on self-interest. Governments begin to remedy the problem of self-inter-
ested judgment by providing the rules under which courts may hear cases,
including rules to determine whether individuals have the standing to sue
when their rights are in danger and rules to enforce contracts. In addition,
Locke believed that for people to acquire and protect private property,
government must establish settled laws. These settled laws are the con-
ventional laws created by society. To establish private property, consis-
tency of the law is critical. Next, impartial judges provide the necessary
fairness to decide between competing claims. Impartial judges are partic-
ularly necessary for Locke, because land disputes are the kind of problem
that could bring out violent behavior in human beings.?

Locke believed that private property and labor were related. Work
distinguishes what is held in common from what the individual owns.
When people work the land, they are building something. However, their
work is personally significant only if people have title to their land, and
only government can provide the means to make titles legal and perma-
nent. These legal titles make the ownership of land and the protection
of that land a government interest. If government supports the individuals,
those individuals no longer must simply protect their land with brute
force, as they would need to employ in the state of nature. A person’s
labor working the land brings a kind of consistency to existence that the
state of nature did not provide.?

According to Locke, money changes all human relationships. It is
conventional and not natural. When economy functioned on an agricultural
barter system, people could not accumulate more than they could use,
because of spoilage. But money allows people to accumulate more than
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they need. Accumulation of wealth is the reason Locke believed that
people moved from a state of nature to government, so that government
could regulate the unbridled nature of the accumulation of money.?

Locke is not in favor of greed, meaning the unlimited acquisition of
wealth. He believed that greed could lead to a society in which people
use all the wealth for themselves individually and leave no wealth for the
common good. However, he believed that the attempt to acquire unlimited
wealth was limited by three things.

First, people are limited to the accumulation of property that they can
work with their own labor. This limit would dramatically reduce the
amount of accumulated wealth, but modern investing techniques make
work one of the least profitable ways to earn money. The industrial
revolution and money made unlimited accumulation possible, and so
Locke’s first limit is no longer relevant.®

The next limit is the concept of spoilage, which Locke developed
from an agricultural economy. In agriculture, if someone tries to accu-
mulate too much produce it will rot, so there exists a natural limit
restricting the quantity a person can use without waste. Locke uses the
concept of spoilage as a limit to accumulation, even when money is
introduced, and he implies that individuals should still accumulate only
what they need. Locke’s first two limits, accumulation of only as much
property as people can work themselves and spoilage, no longer limit
acquisition in modern times, where money, mass consumption, and built-
in obsolescence exist.

Locke’s third limit to the acquisition of wealth is his idea that after the
accumulation of individual wealth, there must be at least as much left for
the common good. This limit is in most ways no longer possible in a
world that is increasingly privately owned. The implication for organiza-
tional behavior is that common spaces, parks, and other open spaces must
be preserved for the public good. Furthermore, zoning and building
restrictions are clearly in line with Locke’s limits to accumulated wealth.3!

Locke’s discussion of the limits of accumulated wealth fits well with
his conception of equality, but Locke did not favor equalizing incomes.
His concept of limits to accumulated wealth made him a favorite of the
American founding generation, but he would not have been as popular
if the founders fully understood his ideas. The founders apparently did
not comprehend that his limits on accumulated wealth did not work well
in a monetary economy.

Locke believed in optimism, and he believed that the general welfare
of the country is increased when private wealth is enlarged. Locke wrote,
“[Hle who appropriates land to himself by his labour, does not lessen but
increase the common stock of mankind.”?? Locke’s writings on the common
good of private wealth make his limits on private wealth less meaningful,
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because Locke believed that if private business was hindered, the common
good would be hurt as well.

For Locke, capitalism and private property are related to work. If
society discourages or prohibits private property, it destroys the incentive
to work, a view proven by the events in the former Soviet Union. Socialism
destroyed the work ethic in the old Soviet Union, and the Lockean-
influenced capitalism of the West now dominates. Yet, Locke goes beyond
the simple idea of the good of private property, to a kind of ethic of
responsible capitalism. Locke’s entire discussion about the limits to accu-
mulated wealth is an argument for limiting the impact that private property
has on the public good. It is clear that Locke’s theory would call for an
activist bureaucracy to protect the common good. Locke believed that
nations that merged capitalism with some kind of common good would
be successful, in contrast to Marx’s belief that capitalism was a heartless
system (which the early industrial revolution represented) and had cor-
rupted society for the benefit of the few who had the wealth. While Locke
himself had no teachings about the poor or about welfare, his liberal
successors have had a profound influence on the creation of the modern
welfare state. In addition, these Lockean regimes, more than any govern-
ments in history, have evidenced obvious concern for social issues and
the environment.

Locke’s Influence on Organization Theory and Behavior

Locke’s influence on organizational theory and behavior relates to his
extensive and wide-ranging influence on the founders of the United States
and the principles upon which the country was established. Although
public-administration theory and behavior have some French and German
roots, these are essentially American ideas that have influenced other
countries and spread worldwide. Locke created the modern emphasis on
constitutionalism that defines, in part, the relationship between the political
system and the bureaucracy. Locke was one of the creators of the idea
of the separation of powers, which makes public bureaucracy unique,
because it must balance the often-conflicting demands of the executive
and legislative branches. He was an important link in the development
of modern executive and legislative power. John Rohr writes that the
origin of public administration can be traced to Frank Goodnow, who
stated that the “inclusion of judicial authority as part of executive power
finds explicit support in John Locke.”3?

Locke also influenced modern educational theory, although not to the
extent of someone like Jean-Jacques Rousseau. Locke’s ethics and concept
of hedonism have greatly influenced modernity; so many of the values
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evidenced in America are an amalgam of Locke’s values. Ironically, Locke
and Jefferson influence both American popular culture and the critics of
American popular culture, especially by their concepts of individual rights
and the “pursuit of happiness.”

Locke’s theories are especially strong when it comes to property,
money, scarcity, and prosperity. Locke makes it clear that government
must protect private property and business. This protection is what public
organizations do through planning and zoning. Much of the other regu-
latory functions of the administrative state involve a regulation of wealth
that resembles a Lockean limit on acquisition or, at the least, some
regulation of wealth.

The administrative state also regulates welfare, which is a natural
extension of Locke’s ideas about the common good. The prosperity of
a broad-based middle class is directly related to Locke’s ideas about
private property. Locke’s writings shed some light on the conflict between
those who believe that economy is a zero-sum game and those who
believe that the economy is able to grow its way out of problems. Clearly,
Locke believes in growth. For Locke, the increase in individual wealth
is something akin to the recent belief in trickle-down economics, the
belief that the general increase in wealth leads to a general increase for
the common good.

Locke realized the importance of maintaining order domestically. Fol-
lowing Locke’s teachings in the arena of public administration, the main-
tenance of order using police power, especially because of the many
competing demands in society, must be the first item on the government’s
agenda. The administrative state is vital to successfully maintaining peace
within individual states, so security issues in public administration are
important for prosperity.

The political structure that underlies the administrative state is clearly
Lockean. Woodrow Wilson’s classic false distinction between administra-
tion and politics is clearly an error that Locke would have seen, because
the administrative state provides the support the political structure needs
to ensure rights, property, and equality.?*

Finally, Locke’s liberalism influenced liberalism at the founding of
America; yet it is different than the modern version of liberalism, because
Locke believed that government was a potentially destructive power, while
modern liberalism generally views government as the solution. Therefore,
modern liberalism has more influence over public administration and
supports growth of the administrative state. Clearly, Locke distrusted
government power, so he would not identify with today’s liberals.

John Locke, one of the most influential writers in history, profoundly
affected the principles upon which the government of the United States
was founded. He left a legacy of theories on human understanding,
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religion, economics, and politics that still influence the behavior, structure,
environment, and operation of public administration today.
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Adam Smith deserves our attention. The Enron debacle — news-making
material in 2002 — offers windows into many aspects of society. Not least
among these windows is the insights it can bring to our own lack of
understanding of the workings of the “invisible hand.” The invisible hand
describes the beneficent results that are said to occur in the market from
the pursuit of self-, rather than altruistic, interest. But the traditional
interpretation of the notion of market has been narrow, and this narrow-
ness of understanding is encouraged when economic theory traditionally
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goes no deeper than the hero of the economic drama, the “entrepreneur.”
We imagine the entrepreneur seeking her own interest in the market; one
of the Enron windows opens up the prospect that — whether or not they
do in fact do it — it is rational for the entrepreneur to pursue her own
interest wherever she can. It is rational to interpret market to include not
only the traditional marketplace, but also the political arena (trading
campaign contributions for influence) and the entrails of the very corpo-
ration that the entrepreneur heads (trading position for monetary gains
from within the corporation itself). I am not urging what you or I prefer,
or what we consider to be ethical; I am speaking solely of the rationality
of rational man. Whether we like it or not, the relevant calculus is the
relative relationships of X dollars invested to the Y dollars of return
expected from competing opportunities. Rational man is irrational — in
his own terms — if he restricts himself to an unnecessarily narrow
conception of the market. We are encouraged by such ruminations to
return to Adam Smith, and to return to him for the profound insights that
he can trigger in our minds about public organization and management.
We can return to the text of what I wrote earlier under the heading “Adam
Smith’s Legacy.”

Reading Adam Smith provides central insights about public organi-
zation and management; proceeding beyond Smith is also necessary.
Reading Adam Smith stimulates insights about the relationship between
the economy and government, between economic and political con-
cerns. Smith sees economics and politics as dimensions of a larger
philosophy of society, and he regards the economy as providing the
basic framework within which governmental issues must be considered.
Adam Smith’s legacy provides the conceptual space in which govern-
ment and public administration are now viewed and understood. The
conceptual space constitutes part of the basic assumptions, the concep-
tual foundation, of public-administration thinking and practice. It is more
than a mere set of limitations for such thinking; it is the conditioning
force that helps to mold contemporary thinking about public adminis-
tration and government.

Proceeding beyond Adam Smith is essential in two respects. First, Adam
Smith did not recognize the socially constituted character and the limita-
tions of the conceptual space that his writings and his legacy have provided
contemporary society. It is socially constituted because alternative under-
standings of this space can be developed. Contrary to what he supposed,
it is not an immutable given, not simply a recognition of the facts of
nature. Second, Smith’s specification of the space is questionable. Later
in this chapter, it will be argued that subsequent thinking offers some
better understandings of the conceptual space. These understandings show
that the economic component is not as beneficent as Adam Smith suggests;
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they undermine the naive faith of many of our contemporaries in the
moral and providential guiding power of the market. Going beyond Adam
Smith in these two respects provides public-administration thinkers and
practitioners with greater control over their own conceptual space.

The central thesis of this chapter is that, by exploring Adam Smith
and his legacy, public administrationists can do what they should do —
examine their latent assumptions. A first challenge in such an exploration
is to get Smith right. Adam Smith’s ideas have been both read and misread.
Unfortunately, the misreadings have become part of the excess baggage
of Smith’s legacy. Smith’s claims about the character of the economic
forces that surround and impact public-sector activity are described in
the chapter section entitled “Selected Smithian Contributions.” From
among his views, I focus on his doctrines of the invisible hand, the
division of labor, and the stages of economic growth. Parts of his political
economy now abandoned, like the distinction between productive and
unproductive labor, are also noted. I also make clear that Smith recognizes
the limitations of the invisible hand and he fears the propensity of
capitalists to subvert government.

A second challenge is to question the account Smith gives of the
conceptual space, constituted by his view of economics, that underlies
public administration and organizational theory. In the section entitled
“Importance of the Smithian Legacy,” I discuss the claim that the impor-
tance of Smith’s views is that, in effect, he sets what he thinks are the
parameters for modern government. This includes reflecting on the
triumph of liberal democracy, the triumph of liberal capitalism, and the
centrality of economic relations. In order to clarify the meaning of
claiming that Smith is wrong not to recognize that the economic sphere
is socially constituted, the section considers the notions of “economics
as rhetoric” and of “new economics.” It also explains the tension in
Smith’s view that the economic sphere is not only harmonious but also
exploitative.

A third challenge I explore in specific terms is the potential for public
administration of an understanding of Adam Smith and his legacy. The
section on “Incorporating Smith in the Field of Public Administration”
analyzes three ways in which the Smithian legacy is of particular signifi-
cance for public-administration theory and practice. The results of the
public-choice approach are discussed, including what it means to speak
of necessary waste in government and the potential for greater use of the
deductive approach. The centrality of efficiency in public administration
and in the Smithian legacy is also explored. The limits of Adam Smith are
emphasized, especially in terms of current discussion of postmodernism
and the third wave. But first, in the next section, I explore the historical
context of Adam Smith’s thinking.
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Historical Context

Adam Smith was born in 1723 and died in 1790, spending most of his life
in Scotland. Reared by his mother (his father died six months before his
birth) in a small and declining Scottish seaport, Smith attended the Kirkcaldy
burgh school until he went to the University of Glasgow at the age of 14.
From the age of 17, he was a student at Oxford University. There he read
widely in ancient and modern foreign languages, and he became interested
in a range of subjects including aesthetics. He pursued an intellectual life,
and he is described as having been always somewhat absent-minded and as
having a habit of talking to himself when he was alone. Following two further
years of study (when he lived with his mother in Kirkcaldy), he became
(1748 to 1751) a freelance lecturer in rhetoric and belles-lettres in Edinburgh
— a job that he supposedly performed better because he spoke without a
Scottish brogue. He also gave private lessons in civil law. In 1751 he was
appointed a professor at Glasgow University; until 1752 he was professor of
logic, and from 1752 to 1764 he was professor of moral philosophy. He
played a part in university administration, and later in 1787 he was elected
the university’s lord rector. For two years after 1764, he was tutor to the third
duke of Buccleuch, a post that included travel to France and Switzerland
and an opportunity to meet a wider circle of intellectuals. With periods in
London, Smith then returned to Scotland. In 1778 he was appointed com-
missioner of customs for Scotland, and he lived in Edinburgh until his death.

To understand the historical context of Smith’s life, I comment on the
Scottish Enlightenment, capitalism, the Industrial Revolution, the 18th
century, and on the fact that later readers interpret Smith from the
perspective of their own centuries.

Adam Smith lived and died in a remarkable time: the period of the
Scottish Enlightenment. Smith was a leading figure of this Enlightenment,
an outburst of critical intellectual and other activity that included the work
of such philosophers as Smith’s friend David Hume and Frances Hutcheson.
Hume (1711-17706), an important philosopher of empiricism, was the more
celebrated; Hutcheson (1694-1746) was influential with his doctrine of moral
sense. Adam Smith was also familiar with Enlightenment figures from other
countries. He had a special reverence, for instance, for Voltaire, Rousseau,
and Montesquieu. The latter was a model for his social philosophy, as was
Sir Isaac Newton. Newtonian physics had had a great influence on Mon-
tesquieu (1689-1755), and Montesquieu was influential for almost a century
on intellectuals interested in sociological issues. The Scottish Enlightenment
was also an outburst that influenced the parallel American Enlightenment
of Thomas Jefferson and the other Founding Fathers.

Smith’s name is ineluctably associated with capitalism. Capitalism has
been characterized by Max Weber as the rationalistic pursuit of wealth —
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and of the rational use of profit to acquire even more profit.? Capitalistic
enterprise requires the existence of a rationalistic economic system sup-
portive of “buying and selling,” which has the objective of ever-increasing
wealth. Because it rationally strives for more and more wealth, capitalism
must value economic efficiency. As Baechler explains, the “specific feature
that belongs only to the capitalist system is the privileged position accorded
the search for economic efficiency.”® Capitalism had long been a feature
in western Europe; capitalist relations of production gradually emerged
in England in the 15th century. Scotland had only begun to develop
economically in recent years. Long before Adam Smith’s time, capitalism
had been dominated by mercantilist economic policies. Such policies,
discussed in chapter 7 in this book, were thoroughly rejected by Adam
Smith. Tt fell to Adam Smith to propose a better account of how to increase
and develop the wealth of nations.

Adam Smith, who died in 1790, never lived to see more than the
beginning of the Industrial Revolution. The Industrial Revolution can be
described in a narrow way as the development on a massive scale of the
factory system of production; more appropriately, it can be described as
the economic, social, and other changes that occurred when productive
processes were mechanized to the extent that there was a gigantic shift
from home production to factory production. The changes were both
positive and negative. On the positive side, there was the accumulation
of great wealth and the development of newer and better products. On
the negative side, there was the development of much squalor in the
rapidly developing towns, and there was a severance between the new
factory workers and their natural rural roots. Whether the workers had
been better off in their cottages working from dawn to dusk or whether
they were better off in the new factories is an example of a classic dispute.
Dating the precise beginning of the Industrial Revolution is necessarily
imprecise. Arnold Toynbee dates the beginning of the Industrial Revolution
at 1760, but rapid growth in national output did not start until 1790.
Important beginnings were made during the 18th century — for example
in inventions, in changes in the textile industry, and in the agricultural
revolution — that had made possible a more productive use of acreage.
But it is widely accepted that Adam Smith did not anticipate the Industrial
Revolution. Blaug explains that when The Wealth of Nations appears, “the
typical water-driven factory held 300-400 workers, and that there were
only twenty or thirty such establishments in the whole of the British Isles.
This helps to account for Smith’s neglect of fixed capital and for the
conviction, which he never really abandoned, that agriculture and not
manufacture was the principal source of Britain’s wealth.”

This serves to bring home the fact that Adam Smith’s writings should
be acknowledged as what they are — writings and ideas shaped within,
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and for, the 18th-century context. But the issues discussed are so hot-
button and the underlying principles are of such broad scope that Smith
cannot be confined to his own century. As such, the following centuries
were required to come to grips with Smith, to address him from their
own perspectives. Consider the American Revolution. Smith’s The Wealth
of Nations, published in 1776 (the same year as The Declaration of
Independence), proposes a solution to the North America problem. Smith
proposes a set of alternative solutions. Either there should be voluntary
separation, or there should be a common imperial parliament for North
America and Great Britain, with the location of the parliament being
determined by the amount of taxes contributed. As he contemplated that
North America would surpass Britain economically, Smith’s second alter-
native contemplates the transfer of Parliament from London to New York.
Clearly, this can be seen as an 18th-century issue — a bold local move.
But the longer-term meaning of the parable is the injunction that political
arrangements should reflect economic realities. The example of European
countries and European union is a contemporary example: Smith could
be expected to say that, within moral limits, national political aspirations
should be subordinated to the economic forces making larger and super-
national associations necessary.

The Adam Smith legacy has been developed by later additions and
later perceptions. As noted earlier, the misreadings have been as important
as the readings. Adam Smith’s ideas have been misread by commentators
on both the Left and the Right. Smith’s ideas have been misread, for
example, by thinkers and by practitioners, and by politicians and pundits
wishing to gain support for their own agendas and ideas. Adam Smith,
the father of economics and philosopher of the free market, was widely
seen as a sort of icon of capitalism during the Reagan and Thatcher years,
for example; nowadays he is similarly highly regarded by others like the
New Right. Adam Smith, if resurrected, would reject the exaggeration of
his views in the Smith legacy. Certainly Smith wanted a minimal role for
government. However, a resurrected Smith would protest that it is going
too far to suppose that he was simply a supporter of laissez-faire eco-
nomics, holding that the one and only guide in human affairs (the new
divinity) is the direction provided by the interaction of impersonal market
forces.

Selected Smithian Contributions

Adam Smith has significant ideas to offer on political economy, ethics,
and government; all have significance for the student of public adminis-
tration. The character of the economic forces that surround and impact



Invisible Hand and Visible Management ® 233

public-sector activity can be described by selecting among Adam Smith’s
major contributions. This description focuses on his doctrines of the
invisible hand, the division of labor, the stages of economic growth, and
his distinction (which died essentially with the passage of the classical
economists) between productive and unproductive labor. It also insists
that Smith recognizes the limitations of his invisible hand and fears the
propensity of capitalists to subvert government. No attempt is made here
to cover all of Smith’s economic (or other) ideas. Such an attempt would
have to describe items like his analyses of value, wages, capital, rents,
and circular flow.

Adam Smith’s major works are his The Wealth of Nations and A Theory
of Moral Sentiments. The best known and most influential is certainly
The Wealth of Nations. In this chapter, The Wealth of Nations is designated
as WN, and the A Theory of Moral Sentiments is abbreviated as TMS. He
worked on the ideas for these books — and on revising these books
— for much of his adult life. WN was published in 1776, the year of
the Declaration of Independence. Dugald Stewart, one of Smith’s stu-
dents, reports that Smith gave lectures from 1750 onward that included
leading principles of Smithian political economy.> TMS had been pub-
lished first, in 1759. It had been developed over eight years (as Raphael
and Macfie describe it) from the final form of Smith’s 1752 lecture notes
on moral philosophy.

Smith’s two major works are supplemented by lesser, but important,
works like the student notes on his Lectures on Jurisprudence and Smith’s
History of Astronomy, a philosophical history. Smith’s moral philosophy
course at the University of Glasgow is described as having been delivered
in four parts; natural theology, ethics, justice, and political arrangements
based on expediency.® Student notes on Smith’s lectures are available on
the last two of these parts for 1762-1763 and 1763-1764. Unfortunately,
Smith insisted that his unpublished papers should be burnt before his
death, and this serves to limit understanding of his intellectual develop-
ment. Also unfortunately, Smith did not write a projected book (still
promised in 1790) on his theory and history of law and government,
which probably would have served to complete the project that he had
of developing a full social physics. This is described as a social physics,
because Smith saw himself in the role of an Isaac Newton in terms of
developing (although not completing) a scientifically based study of man
and society.

Adam Smith’s most important contribution is to the development of a
science of political economy. Popularly, he is often considered to be the
father of economics. This claim has been disputed, however. Adam Smith’s
The Wealth of Nations was not the first publication on political economy
or economics. Economic analysis has been traced throughout the history



234 m Handbook of Organization Theory and Management

of western Europe,’ for example, and political economy had emerged as
a separate discipline of inquiry in the 17th century. However Smith’s WV
is the first major work on economics, and his work served as an inspiration
at least for the classical economists, like David Ricardo, who were to
follow in the 19th century.

Smith’s main purpose in writing WN is to examine the fundamental
forces that underlie economic development. His main prescription was
the system of natural liberty. This can be understood in one sense as an
opposition to the mercantilist ideas, which were already petering out in
influence before Smith’s time. Smith was opposed to the protectionism
and economic management that mercantilism implied. Mercantilism
embraced such views as the ideas that a favorable balance of trade is
necessary to economic development, that “wealth consists in money,” that
exports and cheap labor are required, and that infant industries and
manufacturers should be protected. In Smith’s opinion, these were all
fallacies. The character of the system of natural liberty can be seen by
examining a central and influential idea of W, the doctrine of the invisible
hand.

The invisible-hand doctrine claims that the pursuit of individual self-
interest leads to a socially optimal result. One way of looking at this
invisible-hand doctrine is to understand it as claiming that, when each
person attempts to maximize his own individual satisfaction (to get all he
can for himself, to gouge his neighbors), it is as if there were an “invisible
hand” that arranges that society thereby achieves better outcomes than if
each person had tried to act for the public interest. As he put it, “It is
not from the benevolence of the butcher, the brewer, or the baker, that
we expect our dinner, but from their regard to their own interest. We
address ourselves, not to their humanity but to their self-love, and never
talk to them of our own necessities but of their advantages.”®

If everyone in society tries to work for the public good, the view is
that society will be worse off than if everyone worked for her own selfish
interests. Another way, complementing the way just described, is to see
the invisible hand as an equilibrating force. Adam Smith’s version of the
invisible hand can be described as “a poetic expression of the most
fundamental economic balance relations, the equalization of rates of
return, as enforced by the tendency of factors to move from low to high
returns.” It is the automatic pricing system that tends toward a final state
of balance. In other words, Smith explains economic phenomena as parts
of an interrelated system. Viner long ago noted that Smith is original in
his “detailed and elaborate application to the wilderness of economic
phenomena of the unifying concept of a co-ordinated and mutually
dependent system of cause and effect relationships which philosophers
and theologians had already applied to the world in general.”°
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Book 4 of WN presents a simplistic and invalid argument for the
invisible-hand doctrine. If each person is left alone and if she follows her
own self-interest, she will maximize her own wealth; the sum of the wealth
of the community is the sum of the wealth of individuals; and, therefore,
an aggregate of people in a society will maximize aggregate wealth. Smith
also presents a more sophisticated argument, which amounts to saying
that perfect competition will match self-interest and optimal utility. On
this latter argument, the invisible hand turns out (as noted above) to be
the self-operating pricing mechanism, the powerful system of the interac-
tion of the forces of supply and demand that, under certain conditions,
yields the best outcome.

The “certain conditions” we would now recognize as perfect compe-
tition, a set of conditions that is found only rarely in the real world. Smith
himself recognizes that certain institutional arrangements are necessary if
the invisible hand is to work effectively. For example, Smith recognizes
that the invisible hand will fail whenever there is a conflict of self-interest
and where self-interest leads to socially undesirable outcomes. Smith is
right in his reservations. On the last point, for instance, consider a society
that includes people and firms like an Al Capone, an airline company
that wants to save money by short-circuiting good safety practices, and a
food company that wants to make invalid claims for the beneficial contents
of its products; it defies imagination to suppose that the invisible hand
will work perfectly in that society.

In the same chapter where he is arguing for free trade, Smith recognizes
that complete freedom of trade is a utopian idea; he approves of protecting
infant industries and the navigation laws. Later in the same book, he
recognizes that one duty of government is to provide for the supply of
what are now called public goods, goods (like lighthouses) that possess
external economies and that the entrepreneur will not supply because
she cannot expect to recover her costs.

If the invisible-hand doctrine is true, it is a powerful endorsement for
selfishness. If the doctrine is true, it is a powerful criticism of the public-
interest motivation for public-sector employees. West points out that, as
the 19th century advanced, the classical economists Nassau Senior and
John Stuart Mill were among those who did not appreciate that Adam
Smith recognized two invisible hands.!! The first hand affects the conse-
quences of the actions of the self-seeking individual in the marketplace;
the invisible hand ensures that that individual, seeking her own interest,
actually achieves the public interest. “By pursuing his own interest he
frequently promotes that of society more effectively than when he really
intends to promote it. I have never known much good done by those
who affected to trade for the publick [sic] good.”!? The second hand
affects the consequences of actions of individuals seeking only the public
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interest through government intervention; unintentionally, they promote
private interests.

In developing his ideas of a system of natural liberty, Adam Smith
emphasized the importance of the maximum division of labor. For him,
it was a key to economic development. He did not emphasize, as we
should now, factors like mechanization, automation, labor-force size, or
labor quality. His best-known example of the division of labor within a
factory is that of the manufacture of pins, which he described as “a very
trifling manufacture.”!3 He explains that there are about 18 distinct oper-
ations in pin manufacture, such as drawing the wire, straightening it,
cutting it, grinding it, and whitening it. Doing all the tasks oneself, a single
person could make perhaps one or twenty pins per day. With the labor
divided, each person could make the equivalent of 4,800 pins per day.
“Fach person ... might be considered as making four thousand eight
hundred pins in a day. But if they had all wrought separately and
independently, and without any of them having been educated to this
peculiar business, they certainly could not each of them have made twenty,
perhaps not more than one pin in a day.”'*

Division of labor also means, for Smith, the social division of labor.
This is a system of interrelationships where each producer is specialized.
Smith invites the reader to consider how a day laborer’s woolen coat is
“the produce of the joint labor of a great multitude of workmen”; his
examples are the “the shepherd, the sorter of the wool, the wool-comber,
or carder, the dyer, the scribbler, the spinner, the weaver, the fuller, [and]
the dresser.”’> Smith emphasizes that “It is the great multiplication of all
the different arts, in consequence of the division of labor, which occasions,
in a well-governed society, that universal opulence which extends itself
to the lowest ranks of the people. Every workman has a great quantity
of his own work to dispose of beyond what he himself has occasion for.”1¢

Important parts of Adam Smith’s economic perspective are now aban-
doned in contemporary mainstream economic theory. An example is the
distinction, common among all the classical economists, between produc-
tive and unproductive labor. For contemporary economists, no labor is
unproductive, even if it has negligible social value (like producing a pet
rock) or even if it has negative social value (like manufacturing contam-
inated street drugs). Smith distinguished between productive and unpro-
ductive labor. Examples of the latter include entertainers, professional
people, civil servants, and menial servants; unproductive labor includes
occupations that set limits on the potential for the division of labor. The
ratio between productive and unproductive labor set these limits because,
in Smith’s view, it affects the size of the market. Thus, Smith considered
the ratio to be a determinant of a nation’s wealth. Buchanan (a founder
of public-choice economics) argues that it is the neoclassical economists
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— not Smith and the classical economists — who are in error. He has
attempted to show that, under certain conditions, the revealed preferences
of people may be more fully satisfied where personal services are not
purchased through the mechanism of employing menial servants.!”

The economic perspective in WN has clearly “evolved” in subsequent
years. Ideas in WN have been developed, improved, and added. The
poetic formulation of the invisible-hand doctrine in Adam Smith is an
example of a developing economic idea, a point in the development of
such an idea that began before Adam Smith and that finds expression in
the mathematicization in the long history of the general economic equi-
librium theory. The list is long of economists who have contributed to
general equilibrium theory, beginning from Adam Smith contemporaries
through Leon Walras to the present day. Ingrao and Israel argue that,
throughout this history, general economic equilibrium theory has had an
invariant paradigmatic core relating to the equilibrium’s existence, unique-
ness, and stability.!® Existence means that a state of compatibility can exist
between all agents; uniqueness indicates that only one state is possible;
and stability means that market forces will lead to this state. There have
been various approaches. For example, Ingrao and Israel distinguish
between the mechanistic approach of Leon Walras and Vilfredo Pareto,
the model theory of John von Neumann and Paul Samuelson, and the
axiomatic treatment of Gerard Debreu.!?

Monetary theory is another example of an area that has been improved.
Some have argued, for example, that monetary theory owes little to WN.?
There is progression in economic thinking — whether from development,
improvement, or additions — throughout the classical period (the period
that ran roughly from Adam Smith through Thomas Malthus, David
Ricardo, Nassau Senior, and John Stuart Mill); Ricardo and Mill, for instance,
specifically tried to improve on Smith. Significant changes, like of marginal
analysis (consideration of the forces acting on the unit at the margin of,
say, production or consumption), came with the advent of neoclassical
economists; and this phase, reaching a culmination with Alfred Marshall,
can be dated very roughly from the middle of the 19th century. The
Keynesian revolution, inaugurated by the publication in 1936 of John
Maynard Keynes's General Theory of Employment, Interest, and Money,
clearly added important macroeconomic chapters. Myriads of examples
could be added.

The “Adam Smith problem” is the clash that has been noted between
human benevolent motivation in 7MS and human self-interest motivation
that dominates WNV. In fact, the problem is a nonproblem. Raphael and
Macfie, for example, write, “The so-called ‘Adam Smith problem’ was a
pseudo-problem based on ignorance and misunderstanding.”! They point
out that comparing an earlier edition of 7MS with edition six of the same
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book makes it clear that Smith did not change his view about the nature
of human conduct. Adam Smith saw WN as a logical continuation of 7MS.
It is incorrect to think that 7MS ascribes human actions to sympathy and
WN ascribes them to selfishness. As Raphael and Macfie explain, sympathy
is at the heart of Adam Smith’s explanation of moral judgment. Motive is
a different matter, and there is a range of motives. WN simply chooses
to focus on self-love or self-interest. WN and 7MS are dealing with different
aspects of humans. Sympathy operates especially well at close quarters.
But the normal relationships in a commercial situation are too distant to
permit the same scope to the operation of sympathy. It makes sense,
consistent with 7MS, for WN to focus on regard for self, a proper part of
virtue in Smith’s view.

The bulk of 7MS is concerned with moral psychology; the last seventh
of the book deals with moral philosophy. TMS can be seen as a discussion
of how human beings, self-serving as they are, are able to create natural
impediments against the inclinations of their own passions. Sympathy, a
fellow feeling for the feelings of the other person “at the thought of his
situation,” is at the heart of Smith’s moral psychology. Sympathy is the
basis of our judgments about the propriety and merit of the conduct of
others. Looking at one’s own behavior as if one were another person
allows one to evaluate one’s own conduct. We can identify the general
rules that govern conduct that gives rise to our sympathy. Smith’s moral
philosophy discussed the nature and basis of virtue. For Smith, there is
no single criterion of virtue; it gives scope to propriety, prudence, and
benevolence. Neither prudence (seeking self-interest) nor benevolence
(seeking others’ interests) is enough by itself. In this circumstance, the
standard of what is appropriate behavior is given in considering the
sympathetic feelings of the impartial spectator. Sympathy is the test of
morality, the sympathy of the impartial and well-informed spectator. In
commercial society, especially worthy are prudence and justice.

For the 18th century and for Adam Smith, jurisprudence concerned
justice, police, revenue, and arms — with police used in its 18th-century
sense, which Smith understood as including the cheapness of commodities,
public security, cleanliness, and the opulence of the state. In Lectures on
Jurisprudence, Smith first considers themes that include justice, the foun-
dation of government and obedience, and his stages of development.
Smith held that justice is the principal and chief objective of every system
of government. Justice, for him, is a matter of abstaining from doing harm
to another’s person, property, or reputation. The objective of justice is to
secure people from injury; it is not a question of allocation. Smith rejects
the contractual notion of the origin of government and obedience. People
constitute societies for the purposes of survival and reproduction, and
they gradually form habits of obedience. He discussed obedience in terms
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of utility and authority, with the latter dependent on personal qualifica-
tions, age, wealth, and family status. The amount of obedience, which is
strengthened by interest, depends on the stage of historical development.
Smith identifies (also see WN) four stages of societal development — the
hunter, the shepherd, the agricultural (containing three substages), and
the present commercial stages. The stages do depend on the method of
subsistence, and the latter does shape understandings of justice, property,
and government. However, Smith’s system need not be read as contem-
plating economic determinism, with the stages developing automatically.

Reading WN by itself does tend to lead to misreading of Adam Smith.
It is correct that Smith wants government to ensure individual freedom
and, within the market mechanism, to facilitate the working of the eco-
nomic system. It is correct that Smith wants governmental institutions to
be continually and systematically adjusted to society’s commer cial
demands. In his day, he wanted the economic realities to be appreciated
when considering the political arrangements with the American colonies.

Smith wants the market to operate freely; he opposes the restrictions
of the mercantilists, for example. He applauds “the progress of opulence”
and sees the free market as the means to “universal opulence.”? Smith
endorses commercial values. This is in spite of the fact that he considers
the interests of capitalists opposed to the interests of the whole of society,
because the rate of profit declines (in his view) as society’s wealth
increases. He holds that inequality stabilizes sentiments of justice, even
though he holds that admiring the rich and despising the poor is “the
great and most universal cause of corruption of our moral sentiments.”?
He holds that, even with inequality, the poor have the necessities for life.
He claims that wealth increases the capacity for benevolence, even though
commercial people can lead a life of propriety but not of complete virtue.
Smith would limit the functions of government, and thus he would exclude
any redistributive measures. He does hold that governmental bureaucracy
is unproductive.

Smith does not understand economics to be an autonomous moral
entity, however. In terms of study, Smith is a philosopher of society rather
than an economist. He sees moral philosophy as encompassing morality,
justice, and police, the latter term being used in the sense noted earlier.
The founder of political economy sees politics and economics as dimen-
sions of a larger philosophy. For Smith, a value-free economics is only
part of the story; he wanted to write a trilogy that would include his
works on ethics, economics (or police), and government (or justice). As
Winch comments, Smith would not have considered it worthwhile to have
written a WN confined entirely to positivist propositions.*

In terms of practice, Adam Smith wants a government that is capable
of coping with the capitalists’ ability to subvert government to private
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interests. He recognizes the necessity of government. Smith makes sug-
gestions for the administration of justice; for example, he supports the
separation of powers and he approves of fees for court services. He
recognizes that the commercial stage of development made a standing
army desirable. He favors the governmental provision of public goods,
like bridges and canals.

Smith favors governmental action not only in situations of market
failure, but also for specific policy purposes. He wants tax measures to
reduce the number of alehouses, for example. He wants universal military
training in order to encourage laborers (disenfranchised in that society)
to play a part in the country’s life. He wants other governmental intrusions
in the public provision of elementary education and in ensuring that army
officers are competent. He wants government to encourage membership
in religious sects in order to offset the deterioration in morals that the
poor experience in commercial society. Smith noted that “the poor person,
coming from his village to the obscurity and darkness of the larger towns,
would tend to abandon himself to every sort of low profligacy and vice.”?
He wants government institutions that are accountable to society, and not
merely to special commercial interests. Viner does agree that there is a
presumption against government throughout W2V; nevertheless, he claims
that Smith “saw a wide and elastic range of activity for government.”2

Adam Smith does hold an invisible-hand doctrine, but he is conscious
of the limited functioning of the hand. Notice the qualifiers in Adam
Smith’s discussion in WV of the operation of the invisible hand. “Nor is
it always the worse for society that it was no part of (his intention). By
pursuing his own interest he frequently promotes that of the society more
effectually than when he really intends to promote it.”?’

Adam Smith recognizes that the invisible hand does not always work.
Similarly he recognizes in 7MS that sympathy does not always work,
especially where relationships occur at a distance. He recognizes that
neither the invisible hand nor sympathy work perfectly well. To a large
extent, Smith did expect welfare to be maximized and harm to be
minimized automatically. However, he certainly recognized the potential
for the pursuit of self-interest — insufficiently controlled — to inflict
unacceptable harm on others. Natural justice was not enough; government,
though government is limited, is needed.

The ancestry of Adam Smith in creating the conceptual space for
thinking about social issues (like public administration) is undeniable. He
is a symbol of the free market, of the unfettered “propensity to truck,
barter, exchange.”?® This is in spite of the fact that Smith recognized that
there are institutional limitations to the working out of the beneficial effects
of the invisible hand. There is a division of opinion as to whether
neoclassical perfect competition can be found in Smith’s economics.? As
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West puts it in summarizing Anderson and Tollison, Smithian competition
“was compatible with any number (of competitors) as long as entry into
the industry was free. Competition was essentially a rivalrous process in
a sense of rivalry in a race. The case of a market-generated monopoly
would be an instance of one competitor temporarily winning the race.”?

Contemporary mainstream economic theory serves to underscore
Smith’s concern about the limitations of the operation of the invisible
hand. These limitations relate to an economy’s efficiency, equity, and
growth. Concerning efficiency, for example, contemporary microeconomic
theory makes clear that optimal results cannot be expected from an
economy where either monopolistic (one supplier) and oligopolistic (few
suppliers) competition obtains. Monopolists and oligopolists, contempo-
rary mainstream theory makes clear, are not price takers subject to the
price setting of the market. Rather, they are price setters, and in their own
rational self-interest they will tend to restrict supply to secure excess
profits. In such circumstances, the invisible hand fails. However, the
structure of the economy in Smith’s time was less concentrated. For
example, agriculture had a larger role, and agriculture is often nowadays
given as an example of an economic activity where the producers are
price takers. On this ground, Adam Smith had more reason to subscribe
to his invisible-hand doctrine than we do.

None of this should conceal Adam Smith’s skepticism and opposition
toward positive government, especially in economic matters. Government,
for Smith, does not have an active or innovative role. Winch goes on to
explain that, for Smith, the legislator’s main task is “to accommodate laws
to the habits of men and their existing social condition.”?! In doing this,
the legislator must be governed by a sense of justice. Recall Smith’s
disparagement of the “man of system,” the legislator who does not
recognize the critical limitation on political behavior of factors like opinion
(of which emotion and ignorance are dimensions). “The man of system

. is apt to be very wise in his own conceit; and is often so enamored
with the supposed beauty of his own ideal plan of government, that he
cannot suffer the smallest deviation from any part of it. He goes on to
establish it completely and in all its parts, without any regard either to
the great interests, or to the strong prejudices that may oppose it.”3?

Smith recognizes the power of economic forces that surround govern-
mental activity. He drew attention to the impact on government, for
example, of the relative power of corporations and employers. “Whenever
the legislature attempts to regulate the differences between masters and
their workmen, its counsellors are always the masters.”® Such reasons,
Smith acknowledged, would frustrate the complete achievement of his
system of natural liberty. Smith’s recognition of the power of economic
forces and special interests resonates today as the United States’s executive
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and legislature are so thoroughly dominated by the power of such forces
and interests.? This leads naturally to a comment on public choice.

Importance of the Smithian Legacy

Adam Smith’s legacy, the conceptual attitudes that can be associated
with Smith, is a central feature of the contemporary world outlook. It
forms part of the conceptual space for such specialties as the study of
public administration and of organization. In fact, it is barely possible
to practice public administration without working within the constraints
of this conceptual space. This section notes the support given to the
Smithian legacy by the triumphs of liberal democracy and liberal capi-
talism, and it comments on the legacy’s encouragement of the centrality
of economic relations. The importance of understanding the legacy is
increased if it is recognized that it is socially constituted; it can be
changed. In order to clarify the claim that Smith is wrong not to recognize
that the economic sphere is socially constituted, this section considers
the notions of “economics as rhetoric” and of “new economics.” The
importance of reconsidering the legacy is also underscored by consid-
ering the tension in Smith’s view that the economic sphere is not only
harmonious but also exploitative.

The Smithian legacy is currently supported by the twin triumph
throughout much of the world of liberal democracy and liberal capitalism.
The triumph is twin because each is considered to reinforce the other.
The liberal democratic state, according to some thinkers, is now the
dominant and triumphant vehicle of government. Fukuyama, for instance,
has written of the end of history in the sense that the liberal democratic
state now has no rivals, no alternatives.’> With the triumph of the West
against communism, democracy — despite its difficulties — is now the
ascendant force. Perhaps because of the long contest against communism,
liberal capitalism (democracy’s companion condition) is also dominant.
Arguably, capitalism of sorts is widely seen as part of “the American way
of life,” and now former communist states work toward developing market
economies. Smith is an intellectual ancestor of this “triumph.” Recall that
WN has been described as focusing on the interrelationship of commerce
and liberty.?* Smith was interested not only in the benefits of economic
liberty for economic development, but also in the benefits of commerce
for liberty.

Economic relations have long been regarded as central for an under-
standing of political and social issues, by many who oppose capitalism
and by many who celebrate capitalism. Smith is an important figure in
moving toward this position. West notes the increasing incorporation of
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an economic perspective in liberal political theory from John Locke to
Jeremy Bentham and to James Mill.” Recognition of the increasing cen-
trality of economic relations, the priority of the economic over the political
sphere, is part of the legacy to which Adam Smith made an outstanding
contribution. Recall that Smith would settle the problem of the American
colonies in the light of the economic realities.

The important point is that a return to the words of Adam Smith
reminds us of what Smith did not recognize: economic space is socially
constructed. Adam Smith thought that he was identifying, in a Newtonian
fashion, the underlying forces of society. For him, the equilibrating mech-
anism of the invisible hand explains and governs the myriad of economic
phenomena that we observe in the socioeconomic universe. He thought
that he was dealing with givens and doing social physics. Newtonian
physics dominated 18th-century thought, and its fundamental importance
in the Enlightenment is widely recognized. Consider the views of thinkers
like D’Alembert, Voltaire, and Montesquieu. Newtonian science permeated
the environment. During the French Enlightenment, Newtonian physics
became the norm of scientific thinking. As Cassirer points out, the 18th
century took the methodological paradigm of Newtonian physics as a
starting point and added a universal twist. It saw this paradigm as necessary
for thought in general.®

Mainstream economic theory, the theory that acknowledges Smith as
its founder, has developed as a mathematicophysical enterprise. There is
little mathematics in Smith’s W, just as there are few mathematical
formulae in one of the other of the most important books in the history
of economic theory — in John Maynard Keynes's major publication.®
However, the 19th century saw the increasing mathematicization of eco-
nomic theory. Throughout its history, mainstream economic theory has
been generally viewed as a positivist activity, as opposed to a hermeneutic
(or interpretive) enterprise.®* For one distinction, positivist science is
concerned with determining causality, as contrasted with hermeneutics,
which is concerned with such purposes as interpreting meaning.

An alternative is to understand economic theory as rhetoric, as a
constructivist activity. The point is that the conceptual space established
for public administration by mainstream economic theory can be so
understood, providing more leeway for the public-administration theorist
and practitioner. McClosky has attracted considerable attention with his
view of economic theory as rhetoric.! Such a view would deny that the
propositions of economic science can be established in such a way that
the propositions have a privileged epistemological status, the sort of
privileged status that is invoked when one declares, “That is a scientific
fact.” In the latter case, the fact is being contrasted with a fact (such as
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a poetic fact or a fact of everyday life) established by a method that is
not regarded as scientific.

McCloskey’s point amounts to claiming that economic theory should
be better understood as an interpretation. As Nelson writes, “The idea
that economics is socially constructed should not ... be novel to anyone
with an interest in methodology or the philosophy of science or who ever
heard of Thomas Kuhn (1962).742 She contrasts this with the view, which
she rejects, of those economists who understand themselves as striving
to come closer and closer to truth with a big T.

Consider the social construction of the concept of gross national
product (GNP) and compare it with the “GNP” that ecologists would
favor. GNP is an indicator that affects behavior and that governments
worry about; for example, it will be recalled that the growth in GNP, no
less than the supposed missile gap, was a critical issue in President John
F. Kennedy’s election campaign. GNP is the total value of the final goods
and services produced by an economy during one year. It can be
measured in two broad ways: by summing the amounts of all incomes
to the various factors of production, or by summing all the sales of final
goods and services.

GNP, as now socially constituted, measures production without con-
sideration of the “benefit” of the product to society. For example, $2
million spent on pet rocks (or on unneeded house repairs, fraudulently
contracted between dishonest repair firms and senile home owners) is
counted the same as $2 million on basic food or life-saving medicine for
the needy. (As an aside, it will be noted that we have passed over the
celebrated paradox of value — “valuable water that costs so little” and
“valueless diamonds which cost so much” — discussed by Smith and his
predecessors and resolved by the neoclassical economists.) GNP, as now
socially constituted, measures production without considering the wear
and tear on the ecological assets of the country. For example, air pollution
and water pollution are not considered costs of production. In terms of
GNP, it is irrelevant if a company produces refrigerators so designed (say,
using hydrofluorocarbons) that they inadvertently widen (f they do) the
hole in our world’s ozone layer.

Many ecologists would favor the social construction of a new concept
in place of GNP (the new concept sometimes called the adjusted national
product, or ANP). They want a new economics based upon a different
interpretation or construction of reality. A main argument of the new
economics is that, faced with finite and nonrenewable resources, growth
cannot continue indefinitely, and technology can do no more than postpone
such problems. Many ecologists want a radical change in the conception
of the economic sphere. Vincent explains that they want the growth-
oriented economic order to be replaced by a sustainable economic order.*
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Smith’s legacy is powerful. Of major contemporary importance in Smith
and his legacy is the sense of legitimacy and priority which he has given
to the market. Smith’s tradition provides many public administrationists
with a sense that their theorizing should be conducted within the frame-
work of the market. The view that the market is legitimate and primary
(say, over the political) is facilitated by the opinion that the market is
beneficent, that it contributes toward social harmony. If the market were
recognized as being significantly inefficient and unfair, it would be harder
to maintain that the marketplace should mold human society. (Of course,
among the other issues impacting on this matter is one’s estimate of the
legitimacy of the political sphere.) Shapiro points out that there are two
poles in treating the social, emphasizing harmony and emphasizing dis-
harmony.* Smith is in the first category. Shapiro claims that Smith’s
language assumes the existence of God as the universe’s author — but
an author who has retired and left behind mechanisms guaranteeing that
the self and the other are always congruent. Shapiro believes that this
congruence is not a characteristic of the world but rather a metaphor, a
trope, in the organization of Smith’s writing.

Smith’s own reservations about the invisible hand are typically unno-
ticed by believers in the Adam Smith legacy, a legacy that has acquired
a life of its own. Consider Smith’s view that civil society is essentially
exploitative, for example. WN notes that “Civil government, so far as it is
instituted for the security of property, is in reality instituted for the defence
of the rich against the poor, or of those who have some property against
those who have none at all.”®

Some focus on understandings of the invisible hand that sustain the
Adam Smith legacy. Buchanan and Tullock, for example, assert that the
“great contribution” of Adam Smith lies in popularizing the notion that in
normal trade all parties gain. Smith is the founder of a tradition that
provides many with a sense of legitimacy about following the dictates of
impersonal market forces. Those in public administration and others need
to return to Smith and his legacy in order to make their own evaluations
of these ideas. Unexamined, the ideas will continue to constrain action
in noneconomic matters. Alternatives are possible because any such
conceptual space is socially constituted.

Incorporating Smith into the Field of Public
Administration
The Adam Smith legacy has penetrated public-organization theory and

practice, no less than political theory. First, significant elements of public-
choice economics have shed important insights on public-organization
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theory and practice. Second, the general impact of economic concepts on
the character of public-organization theory and practice has been pro-
found. This can be explored by examining the centrality of efficiency (a
thoroughly Smithian concept) to public-administration theory and practice.
The dominance of the efficiency concept, it is suggested, is an example
of how the economic ethos infuses traditional public-administration theory.
This dominance is essential in capitalism, just as it is necessary in economic
theory developed to predict, explain, and control activities in a capitalist
context. Third, contemporary economic and other theories also suggest
ways in which the Smithian legacy should be interpreted. Adam Smith
does more than set the conceptual space for public administration.

This section discusses, then, these three ways in which the Smithian
legacy is of particular significance for public administration theory and
practice. These understandings can be best recognized and applied, in my
view, within the context of establishing post-traditional governance and
bureaucracy. This I have described in terms of thinking as play, justice as
seeking, and practice as art.4

Public-Choice Economics

Adam Smith is the spiritual ancestor of the use of public-choice economics
in analyzing government. Recall that Adam Smith held that governmental
institutions should be evaluated by, and should be subject to, economic
standards. For example, he advocated the application of economic prin-
ciples to the organization of defense and justice. He urged the use of user
fees to pay for public works. Public works services should be administered
in such a manner as to make effectiveness in the self-interest of admin-
istrators. Skinner also points out that, for Smith, politics is like economics
in being competitive. He adds that “To this extent Smith would have been
surprised to find Professor Tullock (cofounder of public-choice economics)
referring to a newly established ‘economics of politics’ which assumes that
‘all the individuals in government aim at raising their own utility.””¥ On
the other hand, Smith has been criticized by Stigler for failing to create a
“thorough-going economic theory of political behavior.” Winch represents
Stigler as regretting Smith’s unwillingness to apply “the organon of self-
interest to political behavior.”#

Vincent Ostrom pioneered the application of public-choice economics
to problems of public-administration theory and practice. He advocated
the establishment, in the tradition of the Adam Smith legacy, of “a new
theory of democratic administration.” Ostrom points to the theory of public
goods as the central organizing concept used by political economists in
studying public administration and collective action.* Ostrom’s book does
not mention Adam Smith’s name any more than it mentions other great
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economists like Ricardo, Marshall, or Keynes. Instead Ostrom writes of
fashioning the theory of democratic administration from “the works of
Hamilton, Madison, Tocqueville, Dewey, Lindblom, Buchanan, Tullock,
Olson, Niskanen, and many others.”® As Ostrom would agree, Buchanan
and Tullock — when they founded public-choice economics in the 1960s
— were attempting to apply economic concepts to the political situation.
As the journal Public Choice notes in each issue, public choice is con-
cerned with “the intersection between economics and political science.”
It involves, as the journal indicates, the application of essentially economic
methods to political problems.

The principal impact that public choice has had on public administration
is that it has underscored the existence of waste in public-sector activity.
The outcry against governmental waste has now become so commonplace
that there is an understandable reaction against the outcry among those
valuing public-sector activity. Against these outcries, it needs to be asserted
that not all governmental activity is wasteful (obviously, it is not) and that
there is waste in private enterprise as well as in public enterprise. The
underscoring of what has been long recognized, however, has been
significant in that it has added substance to the weight of the outcry.

Perhaps such an outcry was inevitable in a situation (even if there
were no direct correlation between waste and size) where the size of
governmental administration in all the advanced countries has grown
during the past two centuries, especially since World War II. The statistics
are undeniable. Total governmental expenditure in the United States as a
percentage of gross national product jumped from 10 percent in 1929 to
34.8 percent in 1987, for example.>! All advanced countries show substan-
tial increases.

Many are concerned about governmental growth today. However, this
concern is confined neither to this century nor to this country. At the
1876 centennial celebration of WN in London, Prime Minister Gladstone
complained that:

The full development of the principles of Adam Smith has been
in no small danger for some time past; and one of the great
dangers that now hangs over the country is that the wholesome,
spontaneous operation of human interests and human desires
seems to be in course of rapid supersession by the erection of
one government department after another, by the setting up of
one set of inspectors after another, and by the whole time of
parliament being taken up in attempting to do for the nation
those very things which, if the teaching of the man whose name
we are celebrating today is to bear any fruit at all, the nation
can do much better for itself.?
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Public choice underscores the existence of government waste by
arguing that the waste is a necessary (an essential) — not an accidental
— part of governmental activity. The claim is that there can be no
governmental activity without waste. Waste is an inevitable outcome of
rational bureaucratic activity. This has been discussed elsewhere.” When
acting in a rational manner, suppliers of governmental output will choose
to supply a nonoptimal amount. On the supply side, Niskanen’s model
of the budget-maximizing bureaucrat shows the government bureau sup-
plying twice the optimal (the most desirable) amount.>* Niskanen’s model
has been modified with alternative institutional and behavioral assump-
tions; Migué and Bélanger’s model is an example.?

The picture of the rationality of supply-side waste remains. This
should occasion no surprise to the economist, because of the standard
view in microeconomic theory of the supply and pricing behavior of
the monopolist (one supplier) and the oligopolist (few suppliers). Unlike
the supplier who is a price taker in conditions of perfect competition,
mainstream microeconomic theory paints a picture of the rational
monopolist who chooses to restrict supply in order to obtain excess
profits. Governmental agencies, clearly, have monopolistic and oligop-
olistic characteristics.

A difference between the public enterprise and the private enterprise
situation is that public officials lack the discipline of a suitable effective
demand constraint. Demand signals in the private sector, while they can
be criticized in terms of efficiency and equity considerations, transmit the
market wishes of consumers relatively effectively. Public-choice analyses
present a different picture of the demand for public-sector goods and
services. Public-choice analyses of alternative voting mechanisms make
clear the difficulty of ascertaining what the public demands.> This is quite
apart from the matter of sorting out the demand for aggregates of multiple
issues, often where individuals give contradictory answers (e.g., cut the
expenditure but do not cut programs). Contradictory readings of public
demand can be obtained by using alternative aggregation protocols (or
voting mechanisms). For example, a Borda (or other) protocol may or
may not give a different reading than a Cordorcet (or other) protocol of
the same set of preferences expressed by the same set of people. Kenneth
Arrow’s Possibility Theorem shows that it is impossible to specify a
protocol for aggregating individual preferences (i.e., to specify what
public-choice economists call an axiomatic social-welfare function) that
can be guaranteed to satisfy even certain very minimal and basic technical
conditions.>” Recall that the conditions in question are not complex items
like justice or fairness. Rather, they are narrow items, like transitivity,
which is the condition that if A is preferred to B and if B is preferred to
C, then A is preferred to C.
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Economic tools, part of the Adam Smith tradition, are useful in ana-
lyzing possible coping strategies, such as privatization, agency size reduc-
tion, and budgetary squeezing. Adam Smith’s own suggestions about
governmental efficiency included not only keeping government out of
certain functional areas, but also subjecting bureaucracies (like public
roads and court services) to the winds of the marketplace. Clearly, eco-
nomic tools are part and parcel of competent public-sector policy analysis.
However, a word should be added about the importance of being clear
about the nature of the problem. The public-choice analysis makes clear
that eliminating programs (or parts of programs) is not equivalent to
eliminating waste. Obviously, if an entire agency is eliminated, waste will
not occur in that agency, but neither will there be benefits. (There may
still be waste if the activity is completely privatized.) The point that
emerges from the public-choice analysis is that every single agency, to
the extent that it is a bureaucratic agency, involves waste. Not even starving
an agency of funds is likely to be completely successful, as waste is
necessary even in an impoverished bureaucracy. This presents a no-win
challenge for public-administration theory; new theoretical approaches
toward public organization are required.

Public choice can point a way for contemporary public-administration
theory, I once thought. The traditional method of public administration
has tended to be inductive, starting from individual observations and
then proceeding to generalizations. Of course, the inductive approach is
valuable and it needs to be retained. However, the inductive approach
needs supplementation by a deductive approach that proceeds from the
general to the particular. Such a method is well-developed in public-
choice and in economic theorizing.

Economics utilizes both approaches, with the deductive being at the
center of contemporary economic theory. Adam Smith tended to favor
the observational, while later theorists (some, like Leon Walras, more than
others) favored the rational deductive approach. Each method, by itself,
has weaknesses. The inductive method, by itself, tends to encourage
retention of the status quo, privileging whatever exists. It was the inductive
approach that Aristotle followed in his political analysis that encouraged
him to justify his comments on slavery and on women. If slavery is general,
the inductive approach does encourage the researcher to find a general-
ization that will explain (and often “justify”) it. For example, if all swans
are white, there must be a reason for swans being white, and a clever
researcher will find or concoct a reason.

Being more inclined to the deductive in his political analysis, Plato, in
contrast, was able to be more radical. When faced with objections to his
ideal city, he could brush aside criticism appealing to the difficulty of
ready implementation of his proposals.’®® Some might argue that much of
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public-administration theory exhibits a weakness of being too attached to
the status quo.

General Impact of Economics

The extent to which the Adam Smith legacy has permeated public-
administration theory and practice can be recognized by considering the
central role accorded to efficiency. Despite a relative decline since World
War I1,% the efficiency concept remains an important goal in contemporary
public-administration practice. This decline has been encouraged by writ-
ers like the Dimocks and Waldo, who have distinguished normative and
descriptive senses of the efficiency concept. The Dimocks and Waldo
agree that efficiency should not be an end in itself, for instance.®® The
continuing importance of the efficiency concept in practice is reflected in
its explicit specification as a governmental goal in Vice-President Albert
Gore’s National Productivity Review Report; for example, the preface
explains that the report’s twin missions are “to make government work
better and cost less.”! Efficiency is a concept that also figures in much
public-administration theory. Ostrom opposes his new theory of demo-
cratic administration against the Wilsonian paradigm, for example, and he
recognizes the role of efficiency in the latter. He characterizes the Wilso-
nian paradigm as aiming for efficiency in the “perfection in the hierarchical
ordering of a professionally trained public service.”®? Ostrom explains that
Wilson conceptualizes efficiency in economic terms.

The claim is not that the accent on efficiency originated in economics
and then infected public administration. Rather, efficiency is a modernist
concept that manifested itself in a variety of ways, one of the most important
being in Smithian and economic analysis. The priority given to the economic
sphere in major political ideologies (liberal, conservative, and socialist
ideologies, for example) contributes to the efficiency concept remaining
important in disciplines like public administration. Among the other factors
accounting for the influence of economics on public administration, as well
as on other disciplines engaged with social concemns, is the wide acceptance
of the relative boldness, coherence, and mathematical elegance of economic
theory. For such reasons, public-administration thinkers need to come closer
to the roots of the pressure to celebrate efficiency, understanding the
pressure stemming from Smithian economics.

Baechler notes that capitalism is unique in according such a privileged
position to efficiency, as was mentioned earlier. Baechler advances a set
of interconnected propositions on the development of capitalism, empha-
sizing the privileged position of efficiency in modern capitalism.®® Another
proposition is that a primary condition “for the maximization of economic
efficiency is the liberation of civil society with respect to the State.”**
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Baechler argues that this condition can be met by the creation of a number
of sovereign political units in a cultural area. It is “necessary that the
value-system be modified to the detriment of religious, military and
political values, and that demand be liberated.”® Baechler holds that such
conditions have only been realized in the modern West.

Waldo is a public administrationist who has made the point about
efficiency being a modernist concept. Appropriately, he has associated
the rise and influence of the concept with such modernist characteristics
as the worldview “popularized by Descartes and Newton,” the emergence
of capitalism, the development of Weberian bureaucracy, the advent of
the Industrial Revolution, the growth of science and technology, the
dominance of the power-driven machine, the development of the business
ethos, and (note) the emergence of economics.®

Certainly, the genesis and triumph of efficiency are era-wide and
complex phenomena. Consider the structure of capitalism, for instance.
The need for control is much greater in the modernist period, where a
central feature of the capitalist economic system is its free-wheeling and
decentralized structure. There is a need in such decentralized and fast-
moving circumstances to direct, coordinate, and control subordinates and
associates, often at a distance.

Smith’s analysis speaks to the issue of distance in particular, especially
in the context of the matter of social cohesion. At close proximity, the
sympathy that is described in 7MS is able to check an individual’s self-
love. At a distance, there is a greater problem, met in large part by the
beneficent operation of the invisible hand and also by the governmental
imposition of justice requirements. This distance in the modern world is
increasing in several senses. It is not merely that business is becoming
more global but also that the size of populations (and thus the number
of interactions) is galloping at an accelerating rate. The Smithian legacy
must be considered when reflecting on the pressure to celebrate efficiency
in public administration. Note that five of the items in the above list from
Waldo are essentially economic in character.

Reflection on the Smithian and other roots of efficiency in public-
administration theory and practice highlights the matter of eras, and must
be considered. Concepts like efficiency are culture-embedded and reflect
a value bias.”” The efficiency concept is not a given, and supposing the
efficiency concept to be a feature of all possible worlds is false. Efficiency
as a concept does latently control meaning, using an unconscious dynamic.

Selected Social and Contemporary Economic Theories

The limits of Adam Smith’s legacy should be recognized, especially if a
postmodern epistemological framework is preferred. Adam Smith, an
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Enlightenment figure, was engaged in a modernist project. It is a modernist
project in that, reflecting no skepticism about the power of human
reasoning, Smith sought to extend the searchlight of reason more effec-
tively into yet another corner of human activity. The conceptual space
surrounding public administration is different if it is not only socially
constructed but also if it is correct that we should use a postmodern
epistemological framework. Properly understood, postmodernism is pro-
found skepticism about the human capacity to know. Postmodernity can
be described as the establishment of communication and other conditions
that effectively impede capability to distinguish between images and their
supposed underlying realities. A socially constructed concept in the mod-
ernist context refers to an underlying reality, perhaps touching this aspect
(like mainstream GNP) or another aspect (like the ecologism’s ANP) of
the underlying referent.

Postmodern economics would be reformulated in terms of correspond-
ing insights. For example, some postmodernists explain that hyperreality,
the idea without referent, is indistinguishable from the real.®® There is a
literature discussing the application of postmodernism ideas to public
administration,” and there is no need to repeat the points here. The point
is that, in the postmodern situation, the conceptual framework of public
administration changes not only because the barriers between disciplines
implode, but also because economics (part of that imploded framework)
changes. Public administration encounters economic theory where, in the
postmodern context, economic judgments recognize the inseparability of
the observer and the observed. This would be astonishing talk to Adam
Smith. Through and through, Smith was an Enlightenment figure, a mod-
ernist to the core.

Others would approach this differently, with a more optimistic episte-
mological (essentially a modernist) outlook. The historical limitations of
Adam Smith are referenced by Raymond in this way: “Adam Smith said
that the overall best interests of first wave society resulted from each
individual entrepreneur seeking his or her own best interest, but Smith
could not foresee the long-term consequences of second wave technology,
and the social, environmental and institutional characteristics of corpora-
tions.””! This relies on Alvin Toffler’s notion of waves.”> The first nature-
dependent wave, coming to an end in the United States around 1870, is
described as the agricultural revolution of about 10,000 years ago. The
second wave, beginning to decline about 1970, is the nature-dominant
Industrial Revolution. The third is described as more than increasing
reliance on information and technology. It is “new forms of relating among
people and between people and nature, new meanings, new forms of
organization, new forms of management, a new society, and a new
economy.”” Certainly, Adam Smith did think that agriculture is more
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important than manufacturing. If there is a third wave, he is two waves
out of reach.

Public administrationists must be conscious of the forces, like the
Smithian legacy, that shape the epistemological framework through which
they describe problems and prescribe solutions. There is a need to guard
against projecting latent assumptions into our conclusions. The Adam
Smith legacy shapes the public administrationist’s lens; it deserves attention
as it helps us understand many of our current habits and dispositions.

Consider now the Smithian legacy in terms of contemporary economic
theory. Fach age now must come to grips with the rose-colored story
which Adam Smith tells and which forms part of the Adam Smith legacy.
Smith would have us believe that, underlying the mass of diverse economic
phenomena, there is a force which is not only unifying but also beneficent.
This is the invisible hand that ensures (on one account) that, when each
of us acts in our own self-interest, the public interest is served better than
if we had acted in the public interest.

There is some truth in the rose-colored contention. The market does
function as a system; it does guide and it does have, as it were, a life of
its own. The market, wherein individuals look out for themselves, can
have unintended benefits for others. Consider any business transaction;
both buyer and seller can be winners, and there does not have to be a
loser. Compare the experience of buying shoes in GUM’s Department
Store in the former Soviet Union’s Moscow with a similar experience in
Bloomingdale’s in New York City. Certainly, we obtain better service and
better products in Bloomingdale’s, and a good supposition is that the
reason is that Bloomingdale’s was working for its own self-interest. Beyond
such nuggets of truth, the invisible-hand doctrine is a cultural fairy tale.
The beneficence is grossly oversold. Paul Samuelson states, “After two
centuries of experience and thought, however, we now recognize the
scope and realistic limitations of this doctrine. We know that the market
sometimes lets us down, that there are ‘market failures,” and that markets
do not always lead to the most efficient outcome.”” He makes this
statement in his standard introductory textbook, and this source is chosen
to emphasize the mainstream character of the comment.

To make the mainstream point clearer, the sources of market failure,
where the market will not operate to yield a satisfactory result and where
governmental intervention is deemed necessary, are as follows: First, there
are the failures of competition due to the existence of monopoly and
oligopoly pricing. Second, there is the existence of public goods, goods
that will not be supplied in sufficient quantity or at all (e.g., national
defense); pure public goods have zero marginal cost for an additional
consumer. Third, there are externalities, where one firm’s actions result
in either a benefit or a cost to others (e.g., pollution). Fourth, there are
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information failures, where private enterprise does not provide enough
information. Fifth, there are incomplete markets, where individual firms
do not provide a product even though the cost is less than that which
individuals are prepared to pay. Sixth, there are the ravages of unemploy-
ment and inflation.

Samuelson prescribes what he thinks are three legitimate roles in
coping with the failure of the invisible hand.” He is concerned with the
inefficiencies accruing from the existence of monopoly, externalities, and
public good, for example. This leads to governmental intervention (in
such forms as the Sherman Antitrust laws and speed limits) and to subsidies
for purposes like the weather service.

Another Samuelson category of invisible-hand failure is instability rep-
resented by the ups and downs of the business cycles and by problems
of poor economic growth. The government might intervene here through
macroeconomic steps such as monetary and fiscal policies. Beyond this,
there are the issues of redistribution and merit goods. The distribution of
income in an economy may be unsatisfactory, as unattended economies
do tend to lead to inordinate disparities of wealth. Gross inequalities is
yet another of Samuelson’s list of categories where the invisible hand fails.
This leads to redistributive governmental intervention in such areas as
progressive taxation and shelter and food for abandoned children. The
concept of merit goods recognizes that individuals can well make decisions
that are not in their fundamental best interest. For example, there are
some items (like elementary education) that consumers should be com-
pelled to consume.

In summary, each public-administration thinker must come to terms
with Adam Smith. Smith was a writer so strong that he changed the way
in which it is possible for public administrationists and others to look at
the world. Our first challenge is to get Smith right, because he has been
widely misread. That the success of WV obscured the total message can
be understood by reading both WN and 7MS. His message was also
obscured because he failed to complete the third book of his trilogy. Our
second challenge is to question the account he gives of the conceptual
space, constituted by his view of economics, that underlies public-admin-
istration and organizational theory. In particular, is the economic prior to
the political? Is the economic a beneficial sphere? Are attempts aimed at
the public interest doomed to encourage private gains? How adequate is
the market for human needs? Our third challenge is to explore in specific
terms the potential for public administration of an understanding of Adam
Smith and his legacy. Does economics have an appropriate influence on
public organizational thinking? For example, is public-choice economics
a useful tool? Are we unduly constrained by economic concepts, like
efficiency? The central claim of this chapter is that, by approaching Adam
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Smith and his legacy, public administrationists can assist themselves to do
what they should do: examine their latent assumptions.
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EARLY LOYAL
OPPOSITION TO
THE MODERNIST

Chapter 11: The Legacy of David Hume for American
Public Administration: Empiricism, Skepticism, and
Constitutionalism

In contriving any system of government, and fixing the several
checks and controuls of the constitution, every man ought to
be supposed a knave, and to have no other end, in all his
actions, than private interest.

David Hume, Treatise of Human Nature, 1739

Chapter 12: Moral Conscience in Burkean
Thought: Implications of Diversity and Tolerance in
Public Administration

Whilst men are linked together, they easily and speedily com-
municate the alarm of any evil design. They are enabled to
fathom it with common counsel, and to oppose it with unified
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strength. Whereas, when they lie dispersed, without concern,
order, or discipline, communication is uncertain, counsel diffi-
cult, and resistence impracticable.... When bad men combine,
the good must associate, else they will fall, one by one, an
unpitied sacrifice in a contemptible struggle.

Edmund Burke, Reflections on the Revolution
in France, 1790
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While David Hume is not widely cited in the public administration liter-
ature, an understanding and appreciation of his ideas are important to
both the study and practice of American public administration. This is, in
part, because his ideas about the character and limits of human knowledge
and understanding have indirectly had important effects on public admin-
istration thought. Hume’s ideas on knowledge are a creative mix of
empiricism, a belief that all knowledge derives from our experience rather
than our reason, and skepticism, a questioning of the reliability of our
knowledge even when it is derived from experience. What I shall argue
here is that while his empiricism has indirectly, through its influence on
modern philosophy, significantly contributed to empiricist ways of thinking
within public administration, his skepticism has also contributed to cri-
tiques of these ways of thinking. However, Hume’s contributions to
American public administration go far beyond his ideas about the nature
of knowledge. As I shall also suggest here, Hume’s political writings on
constitutionalism may well have been crucial in helping shape our con-
stitutional framework for governance and administration. Finally, T shall
examine the continuing relevance of Hume’s ideas for public administra-
tors as they seek to deal with the high degree of political fragmentation
and conflict that seems likely to characterize American society for the
foreseeable future.

Hume’s Life and Times

To better explicate Hume’s ideas, I begin with a brief review of his life
and times. Hume engaged in a variety of occupations during his life,
including being a tutor, a judge advocate, a military aide-de-camp, a
librarian, a diplomat in France, and a senior civil servant. However, Hume,
by his own account, “spent almost all” his life “in literary pursuits and
occupations.”t Born in 1711 to what he termed a “good” but “not rich”
Scottish family, he was “seized very early with a passion for literature,”
which was to become “the ruling passion” of his life and “the great source”
of his “enjoyments.”? Following a university education at Edinburgh and
short career in law, Hume soon “found an insurmountable aversion to
everything but the pursuits of philosophy and general learning.”® Scholarly
writing, and in particular philosophical writing, was the driving force
through much of Hume’s life.

In his mid-twenties, Hume wrote what is now regarded as his major
philosophical work, A Treatise of Human Nature, which he subtitled “An
Attempt to Introduce the Method of Experimental Reasoning into Moral
Subjects.” In this work, Hume admitted to “an ambition” to contribute to
“the instruction of mankind” and to acquire “a name” by his “inventions
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and discoveries.” His philosophical work, however, was not highly
regarded at the time by his contemporaries. Despite his attempts to
advertise it by means of an anonymous abstract, this first work was
ignored. Tt fell, as Hume termed it, “dead-born from the press.” Later it
was sharply criticized both by philosophers and the clergy of the time for
what was seen as its extreme skepticism regarding human understanding,
morals, and religion. Hume attempted to recast and clarify much of his
arguments in his two enquiries, An Enquiry Concerning Human Under-
standing and An Enquiry Concerning the Principles of Morals. However,
his philosophical ideas continued to provoke controversy during his
lifetime. Hume’s ideas never received the academic respect to which he
felt they were entitled. Indeed, he was rebuffed twice in his attempts to
seek a university professorship, firstly by Edinburgh University and then
by Glasgow University.

While his academic colleagues were generally less than receptive to
his philosophical work, Hume nonetheless earned a considerable world-
wide reputation and celebrity as a writer, particularly in France. He also
earned some measure of financial success from his many popular essays
on political, moral, literary, and economic topics and from his History of
England. In this regard, Hume was perhaps the first man of letters to
write consciously for a popular audience, as he benefited from the rising
literacy of his age. His desire to write for a popular audience perhaps
reflected his belief that philosophy was important to human affairs. He
argued that “though a philosopher may live remote from business, the
genius of philosophy, if carefully cultivated by several, must gradually
diffuse itself throughout the whole society.”® His works also undoubtedly
reflected his own self-confessed “ruling passion,” a “love of literary fame.”

Hume was very much a product of his times. Firstly, he was a child
of the Age of Enlightenment. This was a time of great energy and optimism
regarding humanity and its capacity to use reason and science to improve
the human condition. Hume was exposed at university to the “new
philosophy” of Sir Isaac Newton and John Locke. He clearly saw himself
as a Newton of the moral sciences when he asked, “But may we not
hope, that philosophy, if cultivated with care, and encouraged by the
attention of the public, may carry its researches still farther, and discover,
at least in some degree, the secret springs and principles, by which the
human mind is actuated in its operations?”®

Secondly, although Hume wrote sometimes in the style and with the
enthusiasm of a philosopher of the Enlightenment, he was at the same
time, like Locke and George Berkeley, an empiricist. He rejected the belief
of continental rationalist philosophers that a priori reasoning could be
used to discover truths about the world. According to Hume, “the only
solid foundation we can give” to the “science of man” is that of “experience
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and observation.” Hume argued that “we cannot go beyond experience”
and that we should reject “as presumptuous and chimerical” any hypoth-
esis “that pretends to discover the ultimate original qualities of human
nature.”!® He saw himself as carrying forward the empiricist tradition of
“my Lord Bacon” and acknowledged the influences of “Mr. Locke, my
Lord Shaftesbury, Dr. Mandeville, Mr. Hutchison, Dr. Butler, who, tho’ they
differ on many points among themselves, seem all to agree in founding
their accurate dispositions of human nature intirely upon experience.”!!

Thirdly, while rejecting Continental rationalism, Hume does seem to
have been influenced by the philosophical skepticism of French thinkers,
particularly Pierre Bayle. Hume argued that a degree of skepticism was
“a necessary preparative to the study of philosophy, by preserving a proper
impartiality in our judgements, and weaning our mind from all those
prejudices, which we may have imbibed from education or rash opinion.”*?
Hume clearly rejected what he termed “excessive scepticism,” but he did
believe that a “mitigated scepticism” was useful in encouraging “a degree
of doubt, and caution, and modesty ... in all kinds of scrutiny and decision”
and in the “limitation of our enquiries to such subjects as are best adapted
to the narrow capacity of human understanding.”?

Hume’s Empiricism

Perhaps the most important aspect of Hume’s thought for modern phi-
losophy is his empiricism. As already noted, empiricism is a belief that
all our knowledge derives from experience or, as our contemporary
philosophers might put it, from our sense-data. Hume’s empiricism is
captured most clearly in his distinction between our impressions, our
“lively perceptions, when we hear, or see, or feel, or love, or hate, or
desire, or will,” and our ideas, “our less lively perceptions, of which we
are conscious” when we reflect on our impressions.'* Hume argued that
all our meaningful ideas about the world can only arise as a result of
our impressions of it. For Hume, all ideas are derived from our impres-
sions. In other words, what we understand or know of the world can
only be based on the experience of our senses. As he noted, “we can
never think of anything which we have not seen without us, or felt in
our own minds.”?

Since all our ideas must be derived from our impressions, Hume argued
we cannot gain any knowledge of our world on the basis of a priori
reasoning. For Hume, such reasoning can certainly be used to inquire
into the relationship between ideas but not into that between facts, since
facts must be based in experience. The only meaningful propositions that
can be derived on the basis of a priori reasoning are those of “Geometry,



The Legacy of David Hume for American Public Administration ® 265

Algebra, and Arithmetic.”'® A priori reasoning cannot demonstrate any
matter of fact, since “whatever is may not be” and “no negation of a fact
can involve a contradiction.”"” In other words, since nothing that is possible
in fact is contrary to logic, logic alone cannot provide us with knowledge
of our world.

Hume’s insistence here that our knowledge of the world can only be
founded in our experience was central to his most important argument
regarding cause and effect. Hume argued here that “all reasonings con-
cerning matter of fact” are based on “the relation of Cause and Effect.”!®
Thus our judgements about facts inevitably involve cause-and-effect rea-
soning. “By means of that relation alone,” according to Hume, “we can
go beyond the evidence of our memory and senses.”” Such knowledge
of cause-and-effect relationships can never be based on a priori reasoning.
“The mind can always conceive of any effect to follow from any cause,
and indeed any event to follow upon another.”?’ In other words, logic
cannot dictate facts. Rather, our knowledge of cause and effect “arises
entirely from experience, when we find that any particular objects are
constantly conjoined with each other.”?! Our knowledge of cause and
effect arises, in other words, simply as a result of our past experience of
one event being followed by another.

Hume argued also that there is no reason, on the basis of logic or
experience, to believe that our past experience of particular cause-and-
effect relations between events will necessarily provide any guide to the
future. As Hume observed, “it implies no contradiction that the course of
nature may change, and that an object, seemingly like those which we
have experienced, may be attended with different or contrary effects.”?
Furthermore, “arguments from experience” cannot prove the “resemblance
of the past to the future; since all these arguments are founded on the
supposition of that resemblance.”? Our reasonings concerning cause and
effect are based, therefore, on no more than a simple inference that the
past will repeat itself. For Hume, “We have no other notion of cause and
effect, but that of certain objects, which have been always cojoin’d
together, and which in all past instances have been found inseparable.”?*

Hume further argued that, since our knowledge of cause and effect
can only rest on past conjunctions of events, we cannot establish, either
on the basis of logic or experience, the existence of any sort of “power,
force, energy, or necessary connexion” between those objects.? Accord-
ing to Hume, “When we look about us towards external objects, and
consider the operation of causes, we are never able, in a single instance,
to discover any power or necessary connexion; any quality, which binds
the effect to the cause, and renders the one an infallible consequence
of the other.”? “One event follows another; but we never can observe
any tie between them.”?
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The Impact of Hume’s Empiricism

By basing our knowledge of cause and effect on what we experience
rather than on logic, Hume is advancing an argument for an empiricist
view of knowledge and, indeed, this is one reason why interest in Hume
among philosophers arose in the earlier part of the last century. The
influence of his empiricism is especially apparent with respect to modern
analytic philosophy. These philosophers, who have included logical pos-
itivists and linguistic analysts, rejected Hume’s psychological and atomistic
approach to knowledge. They preferred instead to examine the mean-
ingfulness of different types of propositions or statements. However,
interestingly, their views on what we can and cannot know clearly draw
on Hume’s empiricism. In their eyes, Hume’s argument that ideas can
only be derived from impressions becomes equivalent to an argument
that all meaningful statements about the world must be reducible to terms
that refer to our experience.

Alfred Jules Ayer, for example, made clear that his logical positivist
views “derive from the doctrines of Bertrand Russell and Wittgenstein,
which are themselves the logical outcome of the empiricism of Berkeley
and David Hume.”? For Ayer, like Hume, the only meaningful proposi-
tions consist of the “a priori propositions of logic and pure mathematics”
and “propositions concerning empirical matters of fact.”® According to
Ayer, following Hume, such propositions “cannot be confuted (that is,
proven wrong) in experience” because “they do not make any assertion
about the empirical world.”®® Rather, for a proposition to express “a
genuine empirical hypothesis,” it is required that “some possible sense-
experience be relevant to the determination of its truth or falsehood.”3!
Furthermore, Ayer argues, “As Hume conclusively showed, no one event
intrinsically points to any other,”?? or, in other words, “no general prop-
osition referring to a matter of fact can ever be shown to be necessarily
and universally true.”

Hume’s ideas have, therefore, clearly influenced and encouraged
modern empiricists. This being the case, not surprisingly, Humean ideas
have also had an impact on public administration writing. Particularly
important here is the work of Herbert Simon because of his role in
advancing logical positivism in public administration and in the social
sciences in general. Simon strongly embraced the positivist idea that the
only meaningful scientific statements about the world are “statements
about the observable world and the way in which it operates.”?* Such
statements “may be tested to determine whether they are true or false.”®
For Simon, “To determine whether a proposition is correct, it must be
directly compared with experience — with the facts — or it must lead
by logical reasoning to other propositions that can be compared with
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experience.”® This was why he was critical of the so-called “principles
of administration,” terming them merely “proverbs.” Simon echoes here
in many ways Hume’s critique of rationalism when he argues that
“because ... studies of administration have been carried out without
benefit of control or objective measurements of results, they have had
to depend for their recommendations and conclusions upon a priori
reasoning proceeding from ‘principles of administration.””%’

Drawing on logical positivism, Simon and others strengthened the
belief among many that public administration could and would become
a true science by following empiricist principles. This belief has mani-
fested itself in a variety of ways, including an emphasis on behavioralist
social science in the 1950s and 1960s, and an emphasis on policy analysis,
cost-benefit analysis, management science, and systems analysis in the
1960s and 1970s. While this faith in the development of an empirical
science of public administration is perhaps somewhat diminished now-
adays, it remains an important element in the thinking of mainstream
public administration.

As Dwight Waldo has observed, in public administration, “the belief
that principles, in the sense of lawful regularities, can be discovered by
scientific enquiry remains strong.”® This is evidenced in the field by
repeated calls over the past two decades or so for more rigorous empirical
and quantitative research in public administration. For instance, in a study
of public administration journal publications, David Houston and Sybil
Delevan argue that “the more rigorous use of the quantitative methods
advocated by mainstream social science may well be more useful in public
administration than their current use suggests.”® Laurence Lynn similarly
has criticized much of public administration scholarship for its failure “to
engage in empirical validation in any scientific sense” and has argued that
“engaging in empirical validation of predictions, conjectures, and state-
ments is central to any scholarly activity directed at professional perfor-
mance.”® Although all of this empiricist enthusiasm cannot obviously be
laid at the door of David Hume, a reasonable argument can be made that
his ideas indirectly helped encourage a rigorous and tough-minded empir-
icism that is still an important part of modern public administration.

At the same time, there are important differences between Hume’s
empiricism and that of modern public administration writers. For one
thing, the latter writers rarely if ever employ the historical approach that
was so central to Hume’s political analysis. Hume wrote that “history is
not only a valuable part of knowledge, but opens the door to many other
parts, and affords materials to most of the sciences.”! Furthermore, modern
writers’ faith in empirical reasoning seems often much more pronounced
than that of Hume. Would Hume, for example, have really endorsed the
ambitious scientific agenda of modern writers, inspired by Simon, who



268 m  Handbook of Organization Theory and Management

seek “to design and evaluate institutions, mechanisms, and processes that
convert collective will and public resources into social profit”?* Hume,
after all, observed that “To balance a state or society ... is a work of so
great difficulty, that no human genius, however comprehensive, is able,
by the mere dint of reason and reflection, to effect it.”* Also, despite his
claim that politics could be “reduced to a science,”** Hume believed that
“all political questions are infinitely complicated” and that “mixed and
varied” and “unforeseen” consequences flow from “every measure.”®
While Hume was an empiricist, he was also keenly aware of the limits
of empiricism and was, in this regard, a skeptic. It is to this skepticism
that we now turn.

Hume’s Skepticism

Even as he advanced his empiricist ideas, Hume displayed his skepticism.
He established, as noted previously, there is no basis either in logic or
experience for assuming either that past causal relations will be repeated
in the future or that there is any type of necessary causal connection between
events. According to Hume, the only basis, therefore, for our belief in
causation is that of custom or habit. In Hume’s view, it is custom alone
“which renders our experience useful to us, and makes us expect, for the
future, a similar train of events with those which have appeared in the
past.” As Hume noted, “having found, in many instances, that any two
kinds of objects, flame and heat, snow and cold, have always been conjoined
together: if flame or snow be presented anew to the senses, the mind is
carried by custom to expect heat or cold, and to believe that such a quality
does exist, and will discover itself upon a nearer approach.” Furthermore,
any connection, “which we feel in our minds” between a cause and an
effect arises not from any impression of a force connecting events, but
simply because, “after a repetition of similar instances, the mind is carried
by habit, upon the appearance of one event to expect its usual attendant.™®

For Hume, custom or habit was “the great guide of human life.”#
Hume emphasized our belief that like effects will follow from like causes
cannot be defended either on the basis of our reason or experience.
Instead, this belief is simply a “sentiment or feeling ... excited by nature.”®
Such a belief is distinct from “the loose reveries of the fancy” or the
imagination alone only in that it is “a more vivid, lively, forcible, firm,
steady conception of an object.”! It is “something felt by the mind, which
distinguishes the ideas of the judgement from the fictions of the imagi-
nation.”? It “gives them more weight and influence; makes them appear
of greater importance; enforces them in the mind; and renders them the
governing principle of our actions.”?
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Hume’s skeptical conclusion here is that our common belief in a world
of causal relationships is nothing more than a matter of custom or habit
rooted in sentiment or feeling. Our belief in facts or causal relationships
is “more properly an act of the sensitive, than of the cogitative part of
our natures.”* Hume’s skepticism is even more striking in his account of
our ideas about the existence of physical objects. He noted that neither
our senses nor our reason can justify our belief in such objects when we
no longer perceive them. According to Hume, our senses “are incapable
of giving rise to the notion of the continu’d existence of their objects,
after they no longer appear to the senses.”® Our reason cannot “give us
an assurance of the continw’d and distinct existence of body.”*® He
observed that we believe in the reality of such objects only because “we
have a propensity to feign the continu’d existence of all sensible objects”
which “arises from some lively impression of the memory” and “bestows
a vivacity on that fiction.”’

Furthermore, according to Hume, since our knowledge is limited to
our perceptions, we cannot justify our beliefs in the existence of physical
matter, the existence of a human soul, or even that of the self on the
basis of either our senses or reasoning. In regard to the self, he noted
that “when I enter most intimately into what I call myself, I always stumble
on some particular perception or other, of heat or cold, light or shade,
love or hatred, pain or pleasure” and “never can catch myself at any time
without a perception.”® For Hume, what we think of as self or mind is
“nothing but a bundle or collection of different perceptions™® and “the
identity, which we ascribe to the mind of man, is only a fictitious one.”®

Although discussed separately, Hume’s skepticism is also apparent in
his treatment of passions and morality. Hume argued that our “morals ...
cannot be deriv’d from reason.”®' Neither logic nor facts can determine
what is vice or what is virtue. Reason, based as it is in either logic or
facts, “is not alone sufficient to produce any moral blame or approbation.”¢?
For Hume, “Reason is, and ought only to be the slave of the passions.”%
In this regard, therefore, “tis not contrary to reason to prefer the destruc-
tion of the whole world to the scratching of my finger.”®* Morals affect
actions because they “excite passions.”® “Reason of itself is utterly impo-
tent in this particular.”® For Hume, morals “are not so properly objects
of the understanding as of taste and sentiment.”®

Hume, in short, argues we cannot justify on the basis of either logic
or experience everything that we take for granted in our ordinary life,
including cause-and-effect relations, the existence of a physical world and
matter, the existence of self, and the rules of morality. All of these are
based on no more than sentiments or feelings. What Hume was really
saying here and also what he really proved is a matter of some dispute
among modern writers on Hume.® Some philosophers do not see any
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problem in Hume’s argument that there is no necessary connection
between cause and effect. They see this argument simply as an observation
that no empirical proposition can ever be logically certain. Others, how-
ever, have seen a more profound problem. According to Kant, Hume’s
refutation of any a priori basis for causation “interrupted” his “dogmatic
slumber” and gave “his research ... quite a different direction.”® Indeed,
Kant’'s idealism was an attempt to reconcile Hume’s empiricism with
rationalist principles in the form of mental categories.

Hume himself certainly understood the destructive implications of his
skepticism. He observed, “The intense view of these manifold contradic-
tions and imperfections in human reason has so wrought upon me, and
heated my brain, that I am ready to reject all belief and reasoning, and
can look upon no opinion even as more probable or likely than another.””
However, he believed that we neither could nor should embrace such
extreme skepticism. He argued that, in the final analysis, our own nature
will not let us embrace it but rather compels us to accept and to believe
what we can never prove. According to Hume, “Nature, by an absolute
and uncontrollable necessity has determin’d us to judge as well as to
breathe and feel.””! Despite his philosophical skepticism and because of
nature, Hume finds himself “absolutely and necessarily determin’d to live
and talk, and act like other people in the common affairs of life.””?
Furthermore, extreme skepticism is not acceptable for Hume. If men
allowed themselves to be ruled by it, “all discourse, all actions would
immediately cease; and men remain in a total lethargy, till the necessities
of nature, unsatisfied, put an end to their miserable existence.””> Thus
Hume embraced a mitigated rather than an extreme skepticism. He argued
that such a mitigated skepticism was useful as a check on intellectual
dogmatism, obstinacy, and pride. As Hume observed, since “the greater
part of mankind are naturally apt to be affirmative and dogmatical in
their opinions,” a “mitigated scepticism” can serve to “inspire them with
more modesty and reserve, and diminish their fond opinion of themselves,
and their prejudice against antagonists” by reminding them of “the strange
infirmities of human understanding.”” It can “abate their pride” by
showing them that whatever “few advantages” they may possess over
others in terms of “study and reflection” are “but inconsiderable, if
compared to the universal perplexity and confusion, which is inherent
in human nature.””

The Impact of Hume’s Skepticism

Whatever Hume’s own particular brand of skepticism may have meant to
him, others have seen it as radically undermining any type of objective
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claims to knowledge. Bertrand Russell, for example, saw it as inevitable
that Hume’s “self-refutation of rationality should be followed by a great
outburst of irrational faith.””® Russell felt that “the growth of unreason
throughout the nineteenth century and what has passed of the twentieth
is a natural sequel to Hume’s destruction of empiricism.”” Consistent with
this notion, Isaiah Berlin has argued that Hume’s views had an important
influence on 18th century German romantic philosophers, most notably
Johann Georg Hamann and Friedrich Heinrich Jacobi. These philosophers
saw, in Hume’s refutation of objective reason, an opportunity for a
reaffirmation of religious faith.”

If this is correct, then Hume perhaps can be seen as clearing a path
for later philosophers. These include existentialists and phenomenologists,
who, rejecting both rationalism and our immediate sensory experience as
the route to knowledge of the world, have sought other paths. Several
writers have discussed the influence of Hume’s skepticism on the phe-
nomenology of Edmund Husserl.” Husserl saw in Hume’s skepticism an
affirmation of the radical subjectivity of human experience: an affirmation
of the role of the human mind in giving meaning to our experience of
the world. For Husserl, Hume demonstrated “the enigma of a world whose
being is being through subjective accomplishment.”® The path to universal
knowledge, according to Husserl, therefore, could be found not by direct
empirical observation, but by suspending those beliefs or predispositions
that we bring to our observations of the world. In this way, we might
arrive at a more genuine and intuitive experience of ourselves in relation
to our world. We might come to better understand our shared “pre-given
world” or “life-world.”

The forgoing is significant because it suggests that Hume’s ideas may
have, at least indirectly, contributed to critiques of empiricist thinking in
public administration. In this respect, the writings of contemporary radical
critics of mainstream public administration, who draw on phenomenology
and associated philosophies to formulate critiques of empiricist science
and dominating hierarchical bureaucracies, may be seen as indirectly
influenced by the skepticism of Hume. These writers urge us to suspend
or put aside our preconceived ideas about bureaucracy and science. In
doing so, they hope to show us their true character. Empiricist science,
by focusing on preconceived cultural and political categories of experi-
ence, is seen as a barrier to authentic or genuine knowledge.

Ralph Hummel, for example, argues that phenomenology, by suspend-
ing what is “accidental and unessential” in our experience, can be used
to determine what “fundamentally makes up the bureaucratic experi-
ence.”®! He accuses conventional empiricist social science of being
“bureaucratic and therefore control oriented,” of fragmenting organiza-
tional reality by fitting it into “preconceived categories,” and of refusing
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“to accept the unity of experience as it is presented by living people
themselves.”®? Similarly, Robert Denhart argues that the “phenomenological
approach urges a radical openness to experience, a willingness to entertain
all phenomena regardless of their scientific or hierarchical justifications.”®?
Charles Fox and Hugh Miller, blending both phenomenologist and post-
modernist ideas, likewise urge us, in considering questions of public policy
and administration, “to go beyond, behind, and below the reified abstrac-
tions of our thought to our shared and indubitable experience of life.”8*
They wish to move away “from the idea that there is a reality ‘out there’
that a value-free researcher can account for by formulating law-like
generalizations whose veracity is observable, testable, and cumulative.”®

Writers of this type emphasize the essential subjectivity of organiza-
tional and social experience. They emphasize the role of men and women
in giving meaning to that experience. In doing so, they draw unconsciously
on Hume’s skepticism in regard to the limits of the knowledge that we
derive from our immediate empirical observations of the world. However,
I doubt whether Hume, if alive today, would accept that we either can
or should, as some phenomenologist writers would appear to suggest,
suspend the presuppositions or preconceptions that we bring to our
experience of the world. He would probably be skeptical of the idea that,
by suspending these presuppositions, we can arrive at any sort of shared
and real intuitive experience of ourselves and the world. Indeed, he would
likely ask from what impression could we ever obtain such an idea. Hume
would further see our presuppositions or beliefs in the form of our customs
and traditions not as habits of perception to be suspended, but rather as
crucial guides to our actions. As noted already, Hume saw custom as the
great guide of human life. “Without the influence of custom,” he argued,
“we should be entirely ignorant of every matter of fact beyond what is
immediately present to the memory and senses” and “there would be an
end at once of all action, as well as of the chief part of speculation.”s°
The point of Hume’s skepticism is not to help us transcend our customs,
habits, and traditions, as phenomenologists seem to urge. Rather, Hume
argues that we should simply accept them as inevitably shaping our
experience of the world. Hume was, as Norman Kemp Smith has argued,
a “naturalist” rather than a radical skeptic.®”

Hume’s Constitutionalism

Hume’s philosophy has indirectly contributed then to two quite different
views of public administration. One is rooted in a strong faith in empirical
methods of science. The other is rooted in a radical skepticism regarding
reason and observation. However, this analysis so far overlooks what is
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arguably Hume’s most important contribution to public administration,
particularly at the federal level, namely his writings on constitutionalism.

By constitutionalism, I mean the use of different institutional mecha-
nisms to check the abuse of discretionary power by government officials.
Hume articulated this idea when he suggested that, without constitutional
checks and controls on power, “we shall in vain boast of the advantages
of any constitution and shall find, in the end, that we have no security
for our liberties or possessions.”®® Hume argued that if “separate interest
be not checked, and be directed to the public, we ought to look for
nothing but faction, disorder, and tyranny from such a government.”®
According to Hume, “if one order of men, by pursuing its interest, can
usurp upon every other order, it will certainly do so, and render itself, as
far as possible, absolute and uncontroulable.”® He argued that “a repub-
lican and free government would be an obvious absurdity, if the particular
checks and controuls, provided by the constitution, had really no influence,
and made it not the interest, even of bad men, to act for the public
good.”! “A constitution” for Hume “is only so far good, as it provides a
remedy against mal-administration.””?

Hume’s constitutionalism is also evident in his legal philosophy dis-
cussed in the Treatise. Hume argued strongly for the idea that the admin-
istration of laws must be equal and impartial. It should not take account
of the merits or defects of parties in particular cases. He noted that the
“avidity and partiality of men wou’d quickly bring disorder into the world,
if not restrain’d by some general and inflexible principles” and that, as a
result, “men have establish’d those principles, and have agreed to restrain
themselves by general rules, which are unchangeable by spite and favor,
and by particular views of private or public interest.”> Hume, in his essays,
saw the impartial application of general laws as an essential part of the
constitutional checking of power, arguing that a government that “receives
the appellation of free ... must act by general and equal laws.””* Hume’s
emphasis here on the necessity of checking political power was consistent
with his skepticism and particularly with his argument that reason must
serve the passions. Especially important are Hume’s observations on the
power of self-love as a passion. Hume was critical of philosophers such
as Bernard Mandeville who sought to explain all human sentiments and
action in terms of self-love, regarding such philosophies “more like a satyr
than a true delineation or description of human nature.” Nonetheless,
Hume saw self-love as a powerful force. He noted “that men are, in a
great measure, govern’d by interest, and that even when they extend their
concern beyond themselves, ‘tis not to any great distance; nor is it usual
for them, in common life, to look farther than their nearest friends and
acquaintances.”® Indeed, it is for this reason, according to Hume, that
rules of justice and government are required in a social order. As Hume
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observed, it “may be regarded as certain, that ‘tis only from the selfishness
and confin’d generosity of men, along with the scanty provision that nature
has made for his wants, that justice derives its origin.”®” Hume saw the
role of self-interest as particularly important in government, where he
believed that it is “true in politics” that “in contriving any system of
government, and fixing the several checks and controuls of the constitu-
tion, every man ought to be supposed a knave, and to have no other
end, in all his actions, than private interest.”®

Hume’s constitutionalism was also consistent with his emphasis on
custom and tradition as a guide to action. While he went to some pains
to demonstrate the logic of his constitutional principles, he saw them
more importantly as part of a valued British political tradition. For Hume,
“to tamper” with “an established government” or “to try experiments
merely upon the credit of supposed argument and philosophy, can never
be the part of a wise magistrate, who ... though he may attempt some
improvements for the public good, yet will he adjust his innovations, as
much as possible, to the ancient fabric, and preserve entire the chief
pillars and supports of the constitution.”®

Furthermore, Hume’s constitutionalism reflected his view that, because
of the limits of reason, the role of government in society should also be
similarly limited. While by no means a laissez-faire libertarian, Hume, as
Shirley Robin Letwin observed, sought to “confine government to profane
tasks.”!% He did not see the task of government as one of tutoring or
enlightening people or making them more godly, virtuous, or psycholog-
ically or socially better adjusted. Rather, Hume believed that the appro-
priate role of government was simply, in Letwin’s words, “to mediate
collisions of interest, to enforce and sometimes impose agreements
between parties, either to keep out of each other’s way or to engage in
some common endeavour, and generally to protect members of society
while they engage in private activities.”!0 As Hume himself put it, gov-
ernment had “ultimately no other object or purpose but the distribution
of justice,” without which “there can be no peace among [persons], nor
safety, nor mutual intercourse.”'? He was highly critical of both religious
and secular theorists and groups who looked to government for some
sort of radical moral transformation of society. For Hume, the skeptic, the
role of the government was not to seek “a miraculous transformation of
mankind, as would endow them with every species of virtue, and free
them from every species of vice.”'® Such hopes could only breed a
dangerous extremism or fanaticism in governance. As he observed,

Fanatics may suppose, that dominion is founded on grace, and
that saints alone inherit the earth; but the civil magistrate very
justly puts these sublime theorists on the same footing with
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common robbers, and teaches them by the severest discipline,
that a rule, which, in speculation, may seem the most advan-
tageous to society, may yet be found, in practice, totally per-
nicious and destructive.!%4

The Impact of Hume’s Constitutionalism

Hume’s constitutional ideas have undoubtedly had a significant impact on
the practice of public administration, particularly at the federal level,
because of their influence on the Founders. Douglass Adair showed how
James Madison drew specifically from a number of Hume’s political essays
to develop his arguments for an extended federal republic in the Tenth
Federalist.\%> Adair emphasized particularly Hume’s essay, “Idea of a Perfect
Commonwealth,” in which Hume argued that in “a large government,
which is modelled with masterly skill, ... the parts are so distant and
remote, that it is very difficult, either by intrigue, prejudice, or passion,
to hurry them into any measures against the public interest.”' Morton
White goes even further and argues that Hume “not only influenced the
political technology, and political science of The Federalist but also seems
to have provided the authors with methodological or epistemological
views concerning both of these experimental disciplines.”!"”

Obviously, Hume was not the sole influence on the Founders, and
others such as Locke and Montesquieu also played an important role.
Furthermore, as Hume himself would have appreciated, the Constitution
drew heavily from the British custom and law that formed the British
Constitution and that also shaped colonial political institutions. Nonethe-
less, Hume must deserve considerable credit for at least reminding the
Founders of some important elements of this custom and tradition and
may well have inspired some of the modifications to these institutions
that the Founders made.

Hume’s constitutional ideas, rather than his more abstract philosophical
ideas, were perhaps his most significant contribution to modern American
public administration. David Rosenbloom,!% James Q. Wilson,!” and others
have clearly noted the importance of the Constitution to the ongoing
practice of American public administration. Given the increasing perva-
siveness of constitutional questions in the actions of modern public
administration, it would seem clear that Hume’s constitutional ideas con-
tinue to exert a significant indirect impact on such practice.

At the same time, perhaps paradoxically, public administration scholarship
has itself remained remarkably free of the influence of Hume’s constitutional
ideas. This is because public administration writers, since Woodrow Wilson
and Frank Goodnow, have tended either to ignore or to be quite critical of
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American constitutionalism. They see the Constitution, with its many checks
on power, as an impediment to effective political and administrative action.
Richard Stillman, for example, argues that the Constitution, with its emphasis
on checking power, promotes a “stateless” polity that not only “creates
problems for building effective public administration institutions in the United
States but imposes serious blinders on our capacity to think realistically about
contemporary public administration theory.”'® Kenneth Meier, in a similar
vein, has argued that our “elaborate system of checks and balances ... prevent
the resolution of political conflicts and the adoption of good public policy,”
and he urges us to “examine the more unified political structures and the
corporatist processes of many European countries.”!!!

Admittedly, in recent years, interest has been growing in the relation-
ship between constitutional theory and public administration. Various
authors have sought constitutional legitimacy for modern public adminis-
tration in the expressed views of the Founders. They argue that a strong
and energetic administrative state can be justified on the basis of the
Founders’ writings. The administrative state for John Rohr, the most
prominent of these authors, is “a plausible expression of the constitutional
order envisioned in the great public argument at the time of the founding
of the Republic.”!!? At the same time, however, most of these writers do
not give much emphasis to Hume’s and the Founders’ idea that political
power must be checked. Rohr, for example, argues that we must “neu-
tralize” this aspect of the Founders’ argument if “we are to legitimate the
administrative state.”!!? In this sense, Rohr and others seek to downplay
what Hume, Madison, and others would have regarded as a central aspect
of constitutionalism. Moreover, some writers have gone even further and
have used our constitutional traditions to justify a role for public admin-
istrators that would seem quite at odds with Hume’s constitutional ideas.
Dale Wright and David Hart, for example, draw from these traditions the
remarkable idea that it is the obligation of public administrators “to educate
all citizens in the nature of civic virtue and then to persuade them to
make that virtue the center of their personal character.”'* According to
these authors, the “primary purpose [of government] is to facilitate the
fully human life” that is “attainable only through living a life of virtue.”!
Given Hume’s views on the limited role of government, noted earlier, this
expansive notion of the public administrator as a teacher of virtue might
well have struck him as absurd, if not actually dangerous.

The Continuing Relevance of Hume’s Ideas

Therefore, while Hume is not cited frequently in the public administration
literature, his ideas have had a substantial influence on public adminis-
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tration. They have indirectly, via their impact on modern philosophy,
encouraged both support for and criticism of empiricist approaches in
public administration. They have done so in ways Hume would not
necessarily have always approved. Also, Hume’s ideas on constitutional-
ism, because of their influence on the Founders’ writings and design,
provide an important legacy for the practice of public administration.
Hume’s ideas are relevant, not only to the past development of public
administration, but also to its future. In particular, Hume’s advocacy of
an attitude of mitigated skepticism, as well as his constitutional ideas,
would seem quite germane to the study and practice of public adminis-
tration at a time when our political culture is deeply fragmented and
characterized by intense political and moral conflict.

This fragmentation of our political culture appears in the emergence
of various forms of identity politics, based on race, gender, disability,
sexual preference, and lifestyle, and also in pressures for multicultural
perspectives in school and university curricula. It is further evidenced in
the increasing visibility and power of various religious groups in politics,
in the increasing polarization of political discourse between different
political parties and groups, and even on occasion in such outbreaks of
violent action as the bombing of a federal building in Oklahoma, the
violence of Ruby Ridge and Waco, and the bombing of abortion clinics.
What is characteristic of this fragmentation of political culture is that much
of it is based in conflicts between different systems of values or morality.
As James Davison Hunter has observed, for example, in his account of
what he terms “culture wars” within the United States, political conflict is
nowadays often rooted not in class, but “in different systems of moral
understanding” — different bases “by which people determine what is
good or bad, right or wrong, acceptable or unacceptable.”

Given such cultural fragmentation and conflict, a mitigated skepticism
on the part of public administrators can be helpful here in acting as a
check on administrative arrogance and hubris by fostering, as noted earlier
in Hume’s words, “more modesty and reserve” and less “prejudice against
antagonists.” It can introduce an appropriate degree of what David Farmer
terms “tentativeness” into the words and actions of administrators that
can serve as useful counterpoint to their natural inclination for “taking
charge.”"V In doing so, a mitigated skepticism can help public adminis-
trators become more open or receptive to the diversity in values and
perspectives that exists among citizens and can induce administrators to
talk and act in ways that moderate, rather than attenuate, the intense
conflict over values that characterizes our fragmented political culture.
Furthermore, a mitigated skepticism among public administrators can
serve to reduce the danger of repressive acts on the part of administrators
by tempering excessive administrative zeal. It can encourage public
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administrators to stop and think before they trample upon values, seen
as important by particular groups in society, in the overly zealous pursuit
of whatever set of policy ends or objectives that government deems to
be important.

Hume’s constitutionalism would also seem useful for public adminis-
trators dealing with cultural fragmentation and conflict. In particular,
Hume’s idea, reflected in Madison’s writings, that we should check the
exercise of political power becomes especially important within a deeply
fragmented political culture. This is because multiple checks on power,
such as exist within our constitutional system, provide a useful means of
limiting the ability of particular political groups or subcultures to monop-
olize political and administrative discourse and thereby to impose their
values on others. By forcing political groups, as they seek to advance
their own values, to accommodate themselves to others seeking different
values, these checks on power encourage the consideration of a broader
range of values in discourse and make it less likely that values held by
any particular group will be overlooked in shaping policy actions. In
doing so, they place some limits on the harm that these groups can do
to each other. Hume’s idea of equal and impartial application of laws,
which is reflected in our own practices of governance and administration,
is also important here in setting limits on the ability of government and
public administration to discriminate in favor of certain political groups
at the expense of others and in encouraging a greater degree of impartiality
in government actions with respect to the ends and values sought by
these groups.

Finally, Hume’s view of the limited role of government in society is
especially relevant for the study and practice of public administration in
our fragmented political culture. When individuals and groups are deeply
divided on moral and political questions, the last thing that they need is
a government and administration that is passionately committed to any
particular moral vision of human and social development and is intent
upon forcing this vision on others. Such deep divisions render all the
more relevant Hume’s profound suspicion of religious and moral zealotry
and caution us that an intensely moralistic vision of the role of government
is likely to lead to a style of governance and administration that is at
best ineffectual, and, at worst, potentially dangerous to the diversity of
values that different individuals and groups hold in a highly pluralistic
society. In this respect, Hume’s vision of government as an arbitrator or
umpire, who seeks to resolve the collisions that a diversity of beliefs and
values inevitably engenders, rather than as the leader of some sort of
moral crusade, would seem to fit well with the condition in which we
find ourselves.
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In summary, there is much in Hume’s thought that remains relevant
to American public administration thought and practice. Hume’s mitigated
skepticism and his constitutionalism obviously cannot provide a rule book
for the practice of public administration. However, they can help writers
and practitioners think about conceptual approaches to administration that
are responsive to and helpful in coping with the fragmentation of our
political culture and the conflicts in values associated with it. Given this
fact and the influence of Hume’s ideas on our thought and practice in
the past, American writers on governance and administration would profit
by continued study and appreciation of his ideas and their implications
for public administration. Hume, a supporter of American independence
and a self-confessed American in his principles, would likely have been
pleased and encouraged by such efforts.
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Religious freedom has always given rise to religious diversity, and never
has our diversity been more dramatic than it is today. The percentage of
foreign-born Americans has by far surpassed the peak of immigration 100
years ago. According to the U.S. Census 2000, between 1990 and 1999,
the Asian population grew 43 percent nationwide to some 10.4 million,
and the Hispanic population grew 38.8 percent to 35.3 million, soon to
surpass the Black population of 36.4 million in a few years.! Multicultur-
alism is now a social reality in America, with 14 percent of the population
speaking languages other than English, almost half of whom cannot speak
English “very well.”? Given such dramatic changes in the diversity of
culture and language, it should be hardly surprising that this diversity also
extends to religious belief. For example, Los Angeles is the most diverse
Buddhist city in the world, and Muslims outnumber the mainline Protes-
tants,? Episcopalians, or followers of the Presbyterian Church in the United
States.* A nation of immigrants has now become the “most religiously
diverse nation on earth.”

Given that the U.S. political foundation is built upon the concept of
separation of church and state, the implication of religious diversity is far-
reaching. Especially after the September 11 event, religious tolerance has
received renewed interest for the majority of Americans. The unfortunate
incident has brought to the forefront the challenges of protecting the
constitutional rights of a religious minority (in this case, Muslims) and
controlling the majority’s passion and fear about a foreign religion and
culture. Immediate fears stemming from 9/11 include the irrational prop-
osition that all Muslims are religious fanatics and terrorists-in-waiting. More-
rational concerns center on how this rapidly growing religion might be
accommodated in a nation that upholds the principle of religious tolerance
and democratic constitutionalism. Especially at times of national crisis such
as 9/11, when the majority is uncomfortable to embrace a particular ethnic
group or a religious minority into the mainstream, the issue of tolerance
becomes fundamental. In a society that values constitutionalism and
embraces diversity, tolerance can become a virtue that upholds the con-
stitutional values and the integrity of the public-service profession.

Diversity has received more attention in public administration, but only
recently has religion become the focus.®” Although Edmund Burke’s
worldview has greatly influenced the scholars in public administration,4
his views about moral governance and its implications for contemporary
public-service professionals have not been explored. Using Burke’s views
about morality and religious tolerance, this chapter argues how ethical
guidelines of public administrators ought to be guided by a universal
moral law derived from natural principles and the constitutional values
of the regime. The argument focuses on Burkean prudence as a practical
application of moral law and a guide for public administrators in a diverse
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global environment. Furthermore, it argues civil law to be inadequate in
situations where the majority favors a particular opinion against a minority
population. By acknowledging a universal moral law, public administrators
can play a dual role as individuals building human relations in a diverse
culture, and as public servants upholding constitutional values to preserve
the integrity of public institutions.

This chapter has been divided into three sections. The first section is
devoted to Burke’s views on morality and how he brings the argument
of moral governance in building human relationships under a global
platform. Second, I discuss the concept of Burkean prudence as a guide
to action in public affairs. The implication of Burke’s thought in contem-
porary public administration is discussed in the final section.

Moral Governance in Burke’s Worldview

A nation is a “moral essence,” Burke declared, and it is “not a geographical
arrangement, or a denomination of the nomenclature.”*> Burke believed
that without a moral basis it is impossible to think about a pluralistic
society in harmony. Burke was influenced by the events of his time,
when the people of Ireland were considered much different than those
living in England, and they were treated not only as separate nations,
but also as a separate species. The greater part of the people of Ireland
lived in extreme poverty, often without even the basic necessities of life.
Burke realized, however, that the ultimate grounds for the persecution
of the Irish people were religious. He defended the religious rights of
Ireland’s Catholics on the same grounds that he defended the Protestant
Dissenters’ claims of conscience in the Relief Bill of 1773. In that speech,
referring to Aristotle, Burke applied the Greek philosopher’s distinction
between power and moral rights: “Yes ... you have the power; but you
have not the right” because “this bill is contrary to the eternal laws of
right and wrong — laws that ought to bind all men, and above all men
legislative assemblies.”

Burke used the concept of a divine standard or natural law as the
moral standard in all human contracts. Burke believed that “a conservation
and secure enjoyment of our natural rights is the great and ultimate
purpose of civil society”!” and that “all governments are only good as
they are subservient to that purpose to which they are entirely subordi-
nate.”'® Burke confessed that among the first thoughts that crossed his
mind upon being elected to Parliament in 1765 was the hope that he
might achieve some measure of justice for his native land. His appeal to
protect India and the United States from being unjustly taxed is exemplified
in his deep conviction to a higher moral order. According to Peter Stanlis,
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Burke understood the natural law as “an eternal, unchangeable, and
universal ethical norm or standard, whose validity was independent of
man’s will; therefore, at all times, in all circumstances and everywhere it
bounds all individuals, races, nations and governments.”

Burke’s concept of moral governance can be deduced from the fol-
lowing passage that he wrote at a very young age:?

If there be a God such as we conceive, He must be our Maker.

If he is our Maker, there is a relation between us.

This is the foundation of Religion.

We have a relation to other Men.

We want many things compassable only by the help of other beings
like ourselves....

We love these things and have a sympathy with them.

This is the foundation of Morality.

Morality does not necessarily include Religion, since it concerns
only our Relation with Men.

But Religion necessarily includes Morality, because the Relation of
God as a Creator is the same to other Men as to us.

If God has placed us in a Relation attended with Duties, it must
be agreeable to him that we perform those Duties.

Hence moral Duties are included in Religion, and enforced by it.

For Burke, the natural foundation of society is the moral relation
between individuals. This moral relation is translated in social and political
terms by the civil constitution of rules and institutions. Our rules and
institutions are expressions of the moral value. Therefore, political society
to Burke is a “moral essence.” Moral arguments are beyond our limited
rationalistic thinking, and therefore reason cannot be used to perfect moral
behavior. As Burke notes,*!

Aristotle, the great master of reasoning, cautions us, and with
great weight and propriety, against this species of delusive
geometrical accuracy in moral arguments, as the most fallacious
of all sophistry.

By grounding morality to human relationship, Burke appealed to the
universality of moral laws. It is quite clear that his conception of morality
extended beyond any narrow view of the world, including any particular
religious views. According to Burke, “it is not morally true that we are
bound to establish in every country that form of religion which in our
minds is most agreeable to truth, and conduces most to the eternal
happiness of mankind.”?? With our habits, customs, and prejudices, we



Moral Conscience in Burkean Thought m 287

develop our favorable institutions. These are likely to differ from one
society to another. But the essential moral obligation that defines the
relationship between individuals remains unchanged. Burke expressed:?

This geographical morality we do protest.... We think it neces-
sary, in justification of ourselves, to declare that the laws of
morality are the same everywhere, and there is no action which
would pass for an act of extortion, of peculation, of bribery,
and oppression in Europe, Asia, Africa, and all the world over.
This I contend not in the technical forms of it, but I contend
for it in the substance.

Burke believed that when we customize the theory of morality to fit
any civil constitution, we give way to arbitrary power. Burke set the
traditional conception of natural law and, like other predecessors going
back to Aristotle, he insisted that it is imperative that ethical norms are
universally valid.

Tolerance as a Moral Virtue

By appealing to the universal moral law, Burke exemplified a deep faith
in religious tolerance. Burke believed that religious tolerance celebrates
the inherent worth and dignity of all people and encourages individuals
to look outside of themselves for meaning in life. He noted:*

I would give a full civil protection, in which I include an
immunity from all disturbance of their public religious worship,
and a power of teaching in schools as well as temples, to Jews,
Mahometans [sic], and even Pagans; especially if they are
already possessed of those advantages by long and prescriptive
usage, which is as sacred in this exercise of rights, as any
other.... This is my opinion, and my conduct has been con-
formable to it.

Burke believed that religious tolerance fosters respect and appreciation
of the differences between people, which may separate us at times but
ultimately bind us together as a unique collaboration of human beings.
Therefore, to Burke, deep faith in one’s religion is beneficial to society,
as it teaches tolerance and appreciation of diversity. He proclaimed, “[my]
general affection to religion will never introduce indifference [to other
religion], but will rather increase real zeal, Christian fervour, and pious
emulation.”® It is quite notable that at times when Christianity was part
and parcel of the British society, unlike traditional politicians, Burke
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showed his reverence for other religions, even at the cost of his getting
reelected. During the impeachment of Warren Hastings he appealed to
the assembly, stating that “Mr. Hastings finds no authority for his practice,
either in the Koran or in the Gentoo law ... I would as soon have him
tried on the Koran, or any other eastern code of laws, as on the common
law of this kingdom.”2¢

Burkean Prudence

Burke’s conception of moral governance in human affairs builds the
foundation of his views about prudence. To Burke, any prudent action
must abide by the general moral laws of nature. Whereas morality is a
general “inner feeling” about humankind, prudence is “practical wisdom”
that differs depending on circumstances, but is not contrary to moral
action. “Prudence,” Burke declares, “is not only the first in rank of the
virtues, political and moral, but she is the director, the regulator, the
standard of them all.”? Burke never formally defined the word “pru-
dence,” but like Aristotle, Burke used the word to describe a “feeling”
or “intuition” or “judgment” that directs human action with a controlled
passion. Prudence is a form of virtue because it controls or suppresses
human passion to an extent that it allows reason to be grounded in
objective reality. As an Aristotelian in his philosophy, he perceived
transcendent normative moral principles as inherent in the temporal affairs
of humankind.

Burke’s concept of history is essential to an understanding of his
principle of prudence. He summarizes the relationship between history,
prudence, and politics as follows:?

My principles enable me to form my judgement upon men and
actions in history, just as they do in common life, and are not
formed out of events and characters, either present or past.
History is a preceptor of prudence, not of principles. The
principles of true politics are those of morality enlarged; and I
neither now do, nor ever will, admit of any other.”

Moral laws do not exist only in general laws, abstracted from individuals
in civil society; the principles of morality and law are embodied in practice
in systems of religion and law, and therefore they are perceived in the
great patterns of historical change and continuity. Through its specific
examples, history teaches the principles of moral prudence, of temperance
and restraint, as political virtues. Prudence was, for Burke, the first of
political virtues because it was the link between politics and ethics,
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between the specific actions of individuals in history and the general laws
of ethics and the law. However, as noted by Burke, he did not derive
new principles out of particular events. He trusted historical continuity
more than events, since events are temporary but historical traditions
reveal the true nature of the study in question. This led Burke to be a
lifelong supporter of incrementalism — cautioning us from making any
drastic reform in the heat of the moment. As he so eloquently notes in
his Reflections on the Revolution in France, “Rage and frenzy will pull
down more in half an hour than prudence, deliberation, and foresight
can build in a hundred years.”®

Burke believed that “toleration” is “a part of moral and political
prudence,” and argued that “a good commonwealth” is the one that learns
to tolerate “ill-grounded doctrines” and “many things that are positively
vices.”® Clearly, the concept of Burkean prudence is well-grounded in
the concept of justice. The interweaving of prudence and morality make
justice an explicit part of a person’s prudent action. Burke’s opposition
to the injustices in slave trade, and colonial policing in India and Ireland,
showed that a prudent action is contrary to social or political injustices.
Therefore, the operationalization of a moral law is exemplified in the
prudent action. In a Burkean world, prudence is a synthesis of moral
action and a practical guide for controlling the inner passions to ensure
universal justice.

Civil Law and Moral Arguments

Burke’s trust in moral law had a direct impact on how he perceived civil
law and the common law. Given human self-interest and fallibility, Burke
observed that we must all be under the rule of law, both civil and the
common law. However, he believed “all human laws are properly speak-
ing, only declaratory; they may alter the mode and application, but they
have no power over the substance of original justice.”?! He argued that
the source of all laws is the eternal moral law, to which all human beings
must conform in order to become a part of the society.

Despite such respect for moral law, for all practicality Burke saw that
moral law is insufficient to protect and guarantee the rights of individuals.
“The source of all evil,” to Burke, is “avarice”? and that “all power will
infallibly draw wealth by itself by some means or the other.”?* Therefore
Burke relied on checks, in the form of civil constitutions derived from
conventions, habits (common law), and from practical necessity (civil law)
of running a balanced social order. He believed that the “great use of
government is as a restraint”® and that “all good constitutions have
established certain fixed rules for the exercise of their functions ... [which]
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form the security against the worst evils, the government of will and force
instead of wisdom and justice.?®

Burke summarized three concepts of law in his speech on the impeach-
ment of Warren Hastings as follows: First, he calls the “moral obligation,”
which is “inherent in the duty of [public administrators] office”; next, “the
positive injunctions of the legislature of the country; and lastly, a “man’s
own private, particular, voluntary act and covenant” [that is the institutional
convention or covenantal rules].”? Without such binding laws that are
mutually supporting and supported, Burke saw individual force taking
opportunity to benefit from them, ensuing harm on others.

Covenantal Representation Controlled by Law

Burke used his moral reasoning to argue in favor of a covenantal institution
in public administration. Burke believed that public representatives are
trustees; they have been conferred a trust that must be conserved and not
used to serve petty interests. The Affairs of the East India Company were
the cause for Burke to develop his idea of covenantal representation. He
saw the public servants in the East India Company as a “deputation of
individuals who are servants of the company and are obliged to engage
in a specific covenant with their masters [British authority] to perform all
the duties described in that covenant.”?” Burke believed that the trust
conferred on the representatives is “recognized by the body of the people,”
not because of their expertise or “ability,” but because of “fidelity in
representation.”®® Furthermore, to Burke, “it is a moral and virtuous
discretion, and not any abstract theory of right, which keeps governments
faithful to their ends.”®

Philip Selznick supported Burke’s contention, arguing that “the theory
of covenant is a theory of moral ordering; at the same time, it speaks to
the nature of consent and the limits of political authority.”® He noted that
“faith based on covenant might be called a constitutional faith.”#! To be
in the covenant would mean to be bounded in a moral ordering, a sense
of personal responsibility, an awareness of human frailty, and the aspira-
tion to belong to a group governed by moral ideals. Covenant, therefore,
is not merely a contract. On the contrary, it suggests “an indefeasible
commitment and a continuing relationship.”# The obligations in a cove-
nantal binding are implicit, since they are not formally known but derived
from the nature and history of the relationship. According to Selznick,
institutions that are built on covenantal relationship are “living communi-
ties” because they “reaffirm” three basic features of morality: (1) “deference
to a source of judgment beyond autonomous will,” (2) “constructive self-
regard,” and (3) “concern for the well being of others.”#
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Implications of Burke’s Moral Arguments for
Public Administration

The initial impact of modernization on public administration was the
attempt to separate politics from administration in order to develop a
science of administration for more efficient delivery of public services.
Now the 21st century presents us with the problem of how public
administrators can become managers of diverse public interests. This
necessity has grown out of the larger goals of public administrators in a
constitutional democracy® %4 and the recognition that differences in
values poses a threat to a general ethical guidance for public administra-
tors.7748 However, few have touched upon Burke’s call to a higher moral
order as a supporting beacon to a universal code of conduct. Especially
in a diverse society, if substantive policy contents are to be determined
by larger pluralistic interests, then public managers’ exercise of Burkean
prudence is critical in protecting minority values. Indeed, Burke’s views
on moral governance presented here have important implications for
public administration in the 21st century.

What we used to know as foreign religion and culture in the United
States is now becoming dominant. In the scholarly world of public
administration, the uneasiness with a worldview that includes religion and
culture is well understood. This uneasiness is due more to the lack of
understanding of the universal values common to all major religious belief
than it is to faith in scientific rationalism, as some might perceive even if
they share the Burkean worldview. The First Amendment prohibits Con-
gress and the states both from establishing religion and from limiting its
free exercise. This twofold guarantee is essentially the reason why a
universal moral code may be applicable and compatible in a diverse
religious culture. In fact, the worldview of the Founders is not at all
incompatible with the Burkean view of universal moral principle in human
affairs. James Madison argued that when unanimity among parties is not
present, then the principle on which all must agree is “the transcendent
law of nature and of nature’s God, which declares that the safety and
happiness of society are the objects at which all political institutions aim,
and to which all such institutions must be sacrificed.”® He further noted
that “the rights of humanity must in all cases be duly and mutually
respected,” and while we exercise our discretion in fulfilling common
interest, we must “not urge in vain moderation on one side, and prudence
on the other.”°

As shown by Burke, a universal moral code does not necessarily
originate from religion, nor does anyone have to be religious to be
protected by such universal principles. On the contrary, in the heat of
the moment when the national sentiments are running high, upholding
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the constitutional values becomes more critical and also more difficult as
public servants struggle with aspects of their own personal values and
cultural norms when exercising their discretion. When knowledge of
different religious practices is limited, personal inclinations may take
precedence over constitutional principle. The end result is the public
administrator adversely affecting the constitutional life of a minority and,
thereby, failing to preserve the institutional integrity that they are entrusted
to uphold. An administrator who uses the Burkean prudence will have
the foresight to use lawful discretion to protect unpopular minority values.
In a Burkean world, prudence is a synthesis of moral action and a practical
guide for controlling the inner passions to ensure universal justice. Terry
Cooper was not far off this view when he argues that, for a responsible
administrator, “moral imagination is the requisite skill and ethical autonomy
is the quality of character necessary for public stewardship.”>!

Burke’s discussion of public administrators in a covenantal relationship
bears important implications for public administration. In a covenantal
relationship, the sharing of values among peers and citizens becomes
fundamental. Public managers whose agencies are part of a covenant are
expected to be responsible, executing their duties nonarbitrarily, and open
to diverse interests and values. Burke argued that history has proven that
an ignorant society is less tolerant to dissimilar views. In a pluralistic
society, where tolerance is a moral virtue, operationalizing a universal
moral code will be difficult (if not thwarted) when it is left to individuals.
To create an environment of public administration where universal moral
principles are encouraged and nurtured, covenantal relationships among
administrative peers is critical. Burke’s tolerance to other religions and
culture was built upon his extensive reading and knowledge of “others.”
As more organizations in today’s society operate in a closed system, interest
and knowledge of others, even among fellow administrators, becomes a
rarity. Conflicts among fellow workers and citizens leading to litigation
will become more common in this diverse society unless we acknowledge
our differences and build a bridge for mutual understanding using a
common universal moral code. Diversity training, which is becoming
popular in the private sector, should become less of an issue in public
organizations that focus on covenantal organizations.

Furthermore, such a relationship gives power and support to public
administrators for making the most informed decisions. Indeed, “while
men are linked together, they easily and speedily communicate the alarm
of any evil design,” and “when bad men combine, the good must
associate; else they will fall, one by one, an unpitied sacrifice in a
contemptible struggle.”>?

According to Rohr, “any serious consideration by a bureaucrat of how
he or she might further the regime’s values will continually invite higher
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questions of moral authenticity of these values.” Values that evolve out
of a covenantal framework give further credence to the “regime values”
that result in the creation of institutional standards of excellence and the
exercise of prudent discretion by individual administrators.

Conclusion

The mere fact that Burke had to resort to a higher moral order for the
renunciation of slavery and to protect the rights of the Indian and the
American people shows that a civil constitution is not sufficient to protect
individual rights when the environment is hostile to such “righteous” action
because of circumstances and national interest. Moral reasoning gives all
the force and power to do what is right and establishes an unconditional
obligation to protect human rights. Ethics is neither a dogma nor a tactic.
Neither the law (legalistic ethics) nor the situation (situational ethics)
should dominate in the ethical paradigm of public administration. A higher
moral order as emphasized by Burke becomes a necessary condition for
a balanced social order in the 21st century.

The fact that whistle-blowing is recognized as a lawful act in the federal
government is an indication that civil laws cannot guarantee what the
higher moral code of conduct does. Indeed, the civil laws become impo-
tent when individuals do not abide by a higher moral law. In other words,
public administrators ought to go beyond the call of duty to preserve the
integrity of public institutions, which the civil laws (written rules) expect
but in no way can enforce, in individual administrators. To ensure a
trustworthy administration, we ought to invest more on building environ-
ments and institutions that foster universal moral principles. A trustworthy
administration cannot depend on the moral indignation of universal moral
principles. This alone makes Burke’s cause worth undertaking.
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Chapter 13: Classical Pragmatism, the American
Experiment, and Public Administration

But a man torments himself and is oftentimes most distressed
at finding himself believing propositions which he has been
brought up to regard with aversion.

Charles Peirce, 1887, CP5.386

Chapter 14: Making Democracy Safe for the World:
Public Administration in the Political Thought of
Woodrow Wilson

Unquestionably, the pressing problems of the present moment
regard the regulation of our vast systems of commerce and
manufacture, the control of giant corporations, the restraint of
monopolies, the perfection of fiscal arrangements, the facilitat-
ing of economic exchanges, and many other like national
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concerns.... It becomes a matter of the utmost importance,
therefore ... to examine critically the government upon which
this new weight of responsibility and power seems likely to
be case, in order that its capacity both for the work it now
does and for that which it may be called upon to do may be
definitely estimated.

Woodrow Wilson, Congressional Government, 1885

Chapter 15: Enduring Narratives from Progressivism

The scholars of this generation were republicans, and reformers
— middle class and middle-of-the-road. For the most part, they
did not shed the American sense of freedom, and valued
cooperative self-help and “social ethics,” not socialism.... And
they still believed that policy judgments could be just as scien-
tific as any other judgments.

P. T. Manicas, A History and Pbilosopby of the
Social Sciences, 1987

Chapter 16: The Bureau Movement: Seedbed of
Modern Public Administration

The efficiency movement in cities ... began ... in an effort to
capture the great forces of city government for harnessing the
work of social betterment. It was not a tax saving incentive nor
desire for economy that inspired this first effort ... but the
conviction that only through efficient government could pro-
gressive social welfare be achieved.

H. Bruere, “Efficiency in City Government,” 1912

Chapter 17: Positively No Proverbs Need Apply:
Revisiting the Legacy of Herbert A. Simon

Administrative description suffers from superficiality, over-sim-
plification, lack of realism. It has confined itself too closely to
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the mechanism of authority and has failed to bring within its
orbit the other, equally important modes of influence on orga-
nizational behavior. It has been satisfied to speak of “authority,”
“centralization,” “span of control,” “function,” without seeking
operational definitions of those terms.

Herbert Simon, A Study of Decision Making
Processes, 1947

Chapter 18: Mary Parker Follett: Lost and Found —
Again, and Again, and Again

Community is a creative process of integration, where people
decide some course of action that is a result of the interweaving
of ideas, personalities, and the situation. Community in this
sense creates personality, power, freedom, and purpose, and
the greatest contribution a citizen can make to the state is to
learn creative thinking.

Mary Parker Follett, “Community Is a Process,” 1919.

Chapter 19: Administrative Statesman,
Philosopher, Explorer: The Life, Landscape, and
Legacy of Dwight Waldo

It’s sort of like Elvis dying. The King is dead, and there’ll never
be anyone else like him.

R. O’Leary, cited in Maxwell Perspective, 2001.
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Policies imply theories.
Pressman and Wildavsky (1979)

The efficacy of these theories is tested in the messy laboratory
of the bureaucracy by public administrators.

Shields (1996)

Pragmatic Soul

... but a man torments himself and is oftentimes most distressed
at finding himself believing propositions which he has been
brought up to regard with aversion.

Peirce (1887), CP5.386!

American Flavor

Classical pragmatism? is “a method or tendency in philosophy, started by
C. S. Peirce and William James, that determines the meaning and truth of
all concepts and tests their validity by their practical results.” To this
truncated definition could arguably be added the names of public philos-
opher-educator John Dewey and humanitarian Jane Addams.* And inar-
guably could be added a whole skin of moral texture to encase each of
the words “meaning,” “truth,” and “results.” The definition would also
have gained a subtle relevant nuance by acknowledging the common
nationality of the mentioned players.

Classical pragmatism is generally considered to be the only truly
original philosophical school and tradition to have emerged in America.
It is also considered to have a recognizably “American” flavor, in that it
incorporates the no-nonsense, practical attitude of the Yankee settler
concerned with survival, along with the optimistic idealism that may have
inspired him into his predicament in the first place, an idealism that this
same frontiersman perhaps drew from the lofty proclamations that accom-
panied the launching of his young nation. Thus the ground fertile for the
rise of classical pragmatism was this fresh, broadly held, melioristic brand
of optimism that life is getting nothing but better, contingent upon the
hard-bitten assumption that folks aren’t going to be standing around just
waiting for it to happen.
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The grip that the founding ideals held on the imagination and mach-
inations of the countrymen is not to be underestimated, especially in the
nationalistic® latter-19th century — the era in which the American under-
currents of pragmatism were first formally articulated. Jane Addams, argu-
ably the first consciously practicing pragmatist, and a daughter of the
frontier, herself drew upon these proclamations as inspiration in her efforts
down in the trenches toward “socializing democracy” (Addams 1910, 92),
in particular, from the trenches of the original Hull House settlement, the
grand archetype of democratic settlement homes that she had founded.

This was an archetype that she was careful (and proud) to differentiate
from what she ultimately considered patronizingly philanthropic charities,
such as Toynbee Hall, which she had explored with intense interest in
Great Britain. She quickly spotted, and was eventually somewhat put off
by, the noblesse oblige nature of those operations. Not to say that an
observer could easily escape making liberal use of the word “charitable”
in describing the Hull House settlement, but pragmatism’s phrase “social-
izing democracy” is a more appropriately overarching mission statement
for this ambitious and many-faceted project. The issue at hand was the
teeming multitudes who made their way to Chicago, too many of whom
were scarcely equipped for life in their own lands of southern and eastern
Europe, much less the new land. Nevertheless, Jane Addams the pragmatist
rotated the problem 90 degrees and sensed a value of possibility from
the chaos of this very diversity.® With a classic pragmatist’s combination
of relentless common sense and elastic vision, she saw and took the
opportunity to forge something broader and more durable than the oblig-
atory servicing of the immediate, though paramount, need.

Her evolving method of acclimating the new Americans eventually
included their immersion in a community rich in a spirit of mutual
assistance, democratic cooperation, political and philosophical debate,
participatory learning, artistic expression, self-improvement, personal inde-
pendence, community activism, and other characteristics of an ideal free
and thinking society. She accomplished much of this vision by motivating
a good mix of established citizens from many walks of American life to
participate in (even to boarding at) the settlement. These citizens were at
once students and mentors. She allowed this community to evolve with
the mutual guidance of both the immigrants and the “benefactors” and
did not consider the benefit of the experience to be limited to either.” In
some sense, with this raw foreign material, she sought, consciously or
not, to realize an environment more American than America.

Addams wrote that her work was motivated at least in part by an
obligation to not let down the architects of the “tremendous experiment”
in which the American manifestation of democratic government “still
remains the most valuable contribution America has made to the moral
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life of the world” (Addams 1910, 45). She viewed the settlement (in all
its complexity of purpose) as a “tangible expression of the democratic
ideal” (Addams 1910, 116). As she stated upon contemplation of Lincoln
and his contemporaries: “they too had realized that if this last tremendous
experiment in self-government failed here, it would be the disappointment
of the centuries and that upon their ability to organize self-government
in state, county, and town depended the verdict of history” (italics added)
(Addams 1910, 40).

Thus, classical pragmatism as developed by the American philosophers
and practitioners is more than an art of expediency and compromise, as
common usage of the term connotes, but is a philosophy consciously
mindful of altruistic consequence. As though to supremely underline this
point, Jane Addams submits a novel case for Jesus Christ® as an exemplary
practicing pragmatist (Addams 1910, 95). The philosophy takes measure
of an idea not only for its usefulness, though that is certainly requisite,
but for its usefulness in the quest for achievement of a state of continuous
learning and self-improvement in the human condition.

Intelligent Community

This quest is often referred to in the literature of the early pragmatists as
the pursuit to create an “intelligent” community. Dewey referred to this
state as the “Great Community” that has the ability and will to change
not only its tactics, but also its goals if the evidence and situation warrants.
An intelligent community is one comfortable with a state of continuous
inquiry, and one always willing to reevaluate its assumptions. It is a
community that is well situated to meet problematic situations “with
imagination and vision” (Evans 2000, 317) and from which to launch
efforts at overall improvement. A community intelligent enough to question
its own direction as a matter of course, and to admit when it is wrong,
is by nature also a courageous one.

Thus, the idealism embedded in classical pragmatism lies more with
a faith in the possibility of achieving a sustainable, fruitful process rather
than with any particular utopian outcome. William James goes so far as
to state that pragmatism “does not stand for any special results. It is a
method® only” (James 1906, 2). In this way, pragmatism reflects another
aspect of the early American mind, as it formalizes what the community
of creators of the American Constitution knew instinctively: that the power
lies in the process. Indeed, even today it has been remarked, with only
slight whimsy, that the only national culture the American has is “a loyalty
to on-going debates on our guiding political ideals” (Callaway 1999, 2).
The process is the result; the means are the ends. The founding statesmen
of America managed (despite all the distraction of immediate politics) to
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implement a process that would allow (and perhaps even encourage) the
American “civilization ... [to] ... establish and nourish institutions that will
promote the liberation of the talents and potentialities of all its citizens”
(Dewey 1928, 134).

The idealism of the American founders is found in their faith that the
populace could actually be entrusted to use that process toward worthy
ends. Other than that, in the main, the specifics of the mechanism they
set in motion are fairly practical and mundane. This focus by the American
political experiment on process rather than, say, declaring a utopia by
fiat, has been the most likely source of its thus far relatively astonishing
successes. Yet ironically, the focus on process has also been the source
of its dismissal as not being on par with the grander manifesto-oriented
revolutions such as the French and the Marxist.

Similarly, the deceptively understated philosophy of classical pragma-
tism is dismissed by related quarters as barely a philosophy at all, as its
discourse is similarly grounded in process rather than with the superficially
more exciting grand themes and fixed ideals of the metaphysical philos-
ophies. Nevertheless, along with the earnestly pragmatic American political
experiment, it has endured and revealed real depth and power over time
as loftier (and more trendy) schools of thought have proven as ephemeral
as the political products of Robespierre and Marx.

Breaking Beliefs

The dearth of fixed and empyreal visions is not merely an ancillary feature
of pragmatism; pragmatism’s emphasis on continuous breakdown, and
subsequent evolution, of fixed beliefs through the process of continuous
and intelligent inquiry is the key to its basic strength. Charles Sanders
Peirce, with his 1877 article “The Fixation of Belief,” initiates pragmatism
as a formal philosophy with a contemplation of this thought. Jane Addams
urged continuous challenge to fixed belief because, she warns, “fanaticism
is engendered only when men, finding no contradiction to their theories,
at last believe that the very universe lends itself as an exemplification of
one point of view” (Addams 1910, 134). She also speaks of the vigorous
and “dogmatic ... radical of the sort that could not resign himself to the
slow march of human improvement; of the type who knew exactly ‘in
what part of the world Utopia standeth.”

Of the early pragmatists, William James carried this stance the furthest.
He not only rejected the notion of absolute truths and ideals existing to
guide humanity, but asserted that “Truth happens to an idea” and helped
to popularize the now-common concept that more than one vision (and
version) of reality can be considered true (Zanetti and Carr 2000, 346).
This fairly irreverent attitude toward the idea of beliefs was intimately tied
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with pragmatism’s emphasis on the quality of inquiry. John Dewey’s view
that “ideas are properly viewed as hypothesis, rather than as representa-
tions of immutable truths or ends” leads inexorably to the conclusion that
those who think otherwise will tend to engage in futile arguments over
which truth is correct (Snider 2000, 333). That is, they ask the wrong
questions and are doomed to have no particular place to go.

But rejection of absolute and fixed ideals is not rejection of the notion
of ideals. And the pragmatist’s skepticism of monolithic truth is certainly
not the strong relativist’s rejection of the idea of truth itself. Indeed, in
Peirce’s original presentation of pragmatism as a method for weighing
meaning, the purpose of breaking beliefs was to enable fixing them again
at ever more “meaningful” levels.

Fortified with Essential Theory

Nor does the pragmatist reject the goals borne of ideals. One idealistic
goal borne of classical pragmatism for public administration has long been
its tantalizing promise as a method for integrating practice and theory.
This schism was set from the start, and the tensions underlying this history
have been discussed for almost as long (as have its ramifications). For
example, the source for these tensions has been aptly described as being
the difficulty of the practitioners “to see the value of theory” as it “seldom
mirrors experience or reality,” along with the discomfort of academics
with “the lack of core explanatory, verifiable theory” and “the ad hoc
nature of PA theory” (Shields 1996). Exacerbating these tensions, perhaps,
is the unspoken resentment by the political masters toward any overt
expression from public administration that it should have any identity,
meaning independent will, of its own.

Constructing Public Administration

This deficiency of rebar in the foundation of public administration is, as
with any structure, only obvious when that structure is under duress.
Commentators in the field and in academia have expressed that the turn
of the millennium is one of those times, due to an acceleration of certain
disjunctive sociological and technological trends. This trend (which gained
critical mass sometime between the dawn of the postmodern age of the
late 1950s and now) has turned a latent deconstructivist tendency of
American society into overt habit.! The simplest explanation for this trend
is the accumulated effect over the most recent generations by the deluge
of culturally unfiltered information — the ancient filters guarded by family,
village, and church to provide context and continuity proved to be soluble
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Maginot Lines before the very same Great Flood. For better and sometimes
worse, the result has been the quiet fall of taboos against rethinking,
rearranging, and redefining even the most established patterns of societal
life when doing so seems practical or advantageous: career, shopping,
faith, even the concept of family. The American mind is more open than
ever before to creating new patterns from those parts.

The technological trends have been even more obvious. Information
technology, which in the modern era seemed handmaiden to society on
an inexorable march toward centralization and uniformity, has since
literally burst into a brilliant panoply of decentralized permutations and
personally empowering possibilities. Humans rarely fail to be surprised
by the dynamics of an exponential curve, and even professional prognos-
ticators were nearly blindsided as power and control shot from the center
to the extremities.!! Infinitely configurable, voluntarily related networks
of small and malleable components replaced the model of centrally
orchestrated control and planning.

Together, these two trends free up the public imagination to reshape
reality and provide the means to do it. Moreover, they feed the will to
do it. In its endeavors, the population is less fixed in its beliefs in how
things must be done and what can be done; less attached to preserving
old orders. “Why not?” is the operating phrase both by customers in their
demands and by those who compete to meet these demands. The vision-
aries who thrive amidst this uncertainty do not just push the boundaries;
they are willing to rearrange the landscape.!? In the private sector, many
of the effects of this experimental, irreverent attitude involve the themes
of personal empowerment and threat to existing institutions. Of more
concern to the public administrator is that these millennial themes impact
nearly as hard upon his or her own domains. The millennial American
citizen does not confine her raised expectations to the private marketplace.
Their demands for speedy, responsive, and customized service and their
appetite for new and unusual solutions are felt both directly and via the
ballot box.

Ironically, it is not only the heightened expectations, but also the
plethora of choices that administrators, their agencies, and their political
policy makers now have at their disposal to meet these challenges that
constitute a source of stress to public administration. Without denying
their motivation to serve citizens and their political taskmasters in the best
way possible, it nonetheless can be argued that public agencies inherently
tend toward the most conservative approach available. This aversion to
risk is not due to a moral weakness of the citizens who are attracted to
the roles of operating them, but simply because people rationally take
risks that are commensurate with the potential payout. There is no limit
to the potential reward to a successful venture by an entrepreneur, and
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in the worst case he and any backer may yet have the opportunity to try
again. On the other hand, a civil servant can suffer from the failure of a
gambit, but both he and his agency are severely limited, by statute if
nothing else, in the reward that can be reaped by a success.

But the difference now is that the conservative approach is not always
available. The very programs the official is charged with administering
increasingly involve desecration of cows once sacred to the body politic.
“Third rails” are losing their juice. “Reinventing government” continues
apace even when it involves outsourcing functions once only entrusted
to fully accountable public employees. Solutions and innovations are not
always ruled out from serious consideration just for seeming too experi-
mental, merely because they may entail downsizing, reorganization, and
outright fracturing of the institution. The chiefs of even musty old agencies
may be compelled to pass this creatively destructive impulse on down
the line.

New demands beyond those of competence are made of the entire
staff. Psychological agility is one. Consider, to take an example from
millennial issues, a seemingly subtle shift in mission from, say, providing
a public education to that of ensuring access to a quality education. The
first is an alderman’s task of maintaining, perhaps fine-tuning, a time-tested
and well-regulated public school system. It is administrator as service
provider. The second could be a far more challenging task of making
sense of a dynamic constellation of public schools, voucher-supported
private schools, home schools, magnet schools, antimagnet schools, etc.
while, at the same time, attending to the usual public mandates of fairness,
equal opportunity, funding, measurement, accountability, regulation,
redress of grievances, and so on. Welfare reform provides a perhaps better
example, since it applies to the entire country, of the unnerving, disruptive
effect on a mature, complex? administrative system when that system is
called on by its public to change its focus from service delivery to result.
Entitlement did not veto experiment.'* But the first flush of success, by all
measures, did not alleviate the stress borne by the public administrators
who carried out the initiative not of their making.

The broader the new mission, the less likely that the administrator will
find prescriptive aid in the detail of the lawmaker’s writ. With a few august
statements, the lawmakers of democracy simply delegate the concerns of
democracy to the public administrator. If this quintessential officer is less
than enthusiastic over the honor, the reason, again, is the dubiety of the
foundation upon which she stands while accepting the load. A poverty
of theory from which to draw strength and resolve leaves reaction as the
default mode of operation. Reaction translates downhill as management
by fear, the very weakest emotion with which to greet the opportunity
of democracy.
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For democracy, an intelligent Deweyan democracy, is the challenge that
public administration finds difficult to overtly accept. The most difficult
attribute of a Deweyan democracy for public agencies to sincerely accom-
modate is also the one to which they devote the most promiscuous lip
service, that of democratic inclusion. But remedial accommodation is under-
way from necessity at least, even if not from recognition of the opportunity
in the turmoil. In a recent Public Administration Times article on the subject
of municipal administration, Sylvester Murray illustrates the nature of this
reform (and unknowingly describes its Deweyan setting) by contrasting it
with the better-known “good government” reforms of the early 20th century.
“Accountability for the early reformers meant structuring local government
so that it could be effective, efficient and corruption proof.... Colleges and
universities ... taught managers how to conduct themselves and accomplish
their goals without being a part of the political system” (Murray 2000, 4).
On the other hand, Murray continues: “Reform in the 1990’s was not
elimination of corruption.... Reform in the 1990’s is accountability and
community involvement in decision-making.” In addition, this theme is
echoed in King and Stivers’s (1998) influential Government Is Us. The key
task facing local public administrators is building community and enabling
a kind of participatory democratic exchange with citizens.

Thus with this slight rotation, the crisis of disjuncture can be perceived
as opportunity — an opportunity, at least according to Shields (1996),
to dust off and take another look at the one body of theory that seems
made fit to order to these Deweyan conditions. The human trait of
intelligence evolved solely as a means to deal with rapidly changing
conditions, and the intelligent community of classical pragmatism may
be Darwin’s best offering for thriving in the current disorder. If the time
is indeed ripe for this arrival, then the issue becomes one of deciding
to actively cultivate classical pragmatism as a basis of theoretical identity
for public administration.

The alternative to identity is ennui. Once the current identity of the
public administrator as technocratic, amoral service provider in a stable,
clearly bounded, dispassionate environment is deconstructed, do the
resulting pieces then bob about before the gathering winds? Does it drift
about in reaction to practices and policies that can change as quickly as
political administrations? Or does it coalesce into a prouder, more self-
assured identity that can surf the white caps and aid the political bodies
and the body politic in their own efforts to make sense of the situation.
Classical pragmatism offers a way for public administration to overcome
the fear of making an imprint without unleashing an attack of random
graffiti. An environment deconstructed by postmodern forces may provide
an invitation to a second courtship of classical pragmatism by public
administration. Nevertheless, pragmatism demands from the relationship
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a good-faith effort at reconstruction, with all the premodern tools of
experience and history available for the job.

The initial, and probably best, opportunity for pragmatism to thus
inform public administration was during its years as an emerging field.
Keith F. Snider presents a thorough case on why this did not occur, either
then or later (Snider 2000). In short, the case is made that early public-
administration thinkers reduced pragmatism to its most utilitarian compo-
nent to justify a technocratic vision of public administration. This emphasis
on expertise was at the expense of classical pragmatism’s promise as a
source of experimentation and creativity. Because pragmatism and public
administration were never properly wed, PA was deprived of a nourishing
theoretical base.

Although there is renewed interest in applying pragmatism to public
administration, few have examined the rich pragmatism of humanist
icon Jane Addams. This is perhaps because Jane Addams has only
recently received recognition in philosophy (Seigfried 1996; Luizzi and
McKinney 2001).

Public Pragministrators

It has been observed (Shields 1998) that the founders and initial practi-
tioners of the philosophy of pragmatism have firm roots in the working
public sector. That this philosophy flowed from “the real world” to
academia is in marked contrast to the normal pattern. Indeed, in a poignant
bit of irony that highlights this state of affairs, the father of classical
pragmatism, Charles Sanders Peirce, eventually grew bitter and resentful
in his later years over not being able to gain the meaningful academic
employment he long desired. He spent most of his career as a public
employee of the U.S. Coast and Geodetic Survey.

Jane Addams, of course, was firmly grounded in the public sector,
in a broader sense. Her grand altruistic and social experiments broke the
ground for what would evolve into the modern “nonprofit” sector. This
entire model of mixed-source funding and adaptable problem response
(some smaller nonprofits today completely reinvent themselves with every
new grant) was in itself a pragmatic solution to the inherent limitations
of church and government. While thus casually inventing new realms for
the public sector, Addams also held more mundanely traditional public
sector posts such as Cook County ward garbage inspector (though in her
hands, the job got her quickly identified as a potentially troublesome
revolutionary by the local power brokers). Her work greatly influenced
her more academic friend, that most prolific classical pragmatist, the
philosopher John Dewey (Westbrook 1991; Seigfried 1996).
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Nonetheless, also noted has been the surprisingly sparse history of
formal application of the principles of pragmatism by public administrators.
Reducing the whole of pragmatism to a set of useful functions would be
a bit of insult, but it is sensible to assert that directly useful tools, methods,
and principles should be refined from a field so rich in raw mineral. After
an inspirational (and prototypical) example set by Jane Addams with the
Hull House settlement, the possibilities of mining this rich philosophy for
pertinent ideas and applications has been sadly neglected by mainstream
public administrative thought.’® Also, more ironic than sad, recognizably
pragmatic methodologies have reappeared in the public administrator’s
tool kit, presented as gifts from the private sector.

Total quality management (TQM), for example, is founded on the
pragmatic principles of continuous improvement and useful breakdown
of fixed belief, mainly as a strategy for adapting to changing circumstances.
Its most overt exhortation is to “build processes which encourage a change
into a ‘learning organisation”’ (Senge 1990), which is as blatant a refer-
ence to Dewey’s great “intelligent community” as can be constructed short
of paying royalties. This “learning organization” is defined commonly as
an “organization where people continually expand their capacity to create
the results they truly desire, where new and expansive patterns of thinking
are nurtured, where collective aspiration is set free, and where people
are continually learning how to learn together” (Senge 1990). Again
ironically, the public administrator has taken the TQM, which seems clearly
designed for the private sector, and attempted to graft it nearly whole
(after cutting out its statistical measurement heart) into public administra-
tion, and then is surprised upon its imperfect fit.

The general alternative suggested here is for the community of public
administrators to confidently turn to its own traditions to seek inspiration
and innovation, to forge tools of a more natural fit to aid them in fulfilling
their specific missions — along with the shared mission of all public
administrators to “socialize democracy.”

At First Glance

The most casual reading of pragmatist literature by a working public
administrator is likely to elicit two reactions. One is the shock of easy
recognition. Philosophical writings often require the reader to re-create
the mental model by which the particular philosopher views the world,
and then to attempt to saddle into that philosopher’s head, snuggly behind
the eyeballs, so the model can be sensibly manipulated in order to navigate
that world view. A promise of useful reward for success in this heroic
endeavor often is not even made.
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In contrast, one look at the adaptable, action-oriented, and ever-
fluctuating environment described by classical pragmatism, and the public
administrator knows that this is his world. It is a complex world not
amenable to understanding, much less conquest, by any one formula or
singular approach; but, rather, it is a world where old arsenals quickly
rust and a blind eye dare not be turned toward new ones from unantic-
ipated sources. In this world the most consistent successes arise from
the application of robust beliefs and techniques inaugurated at the three-
way intersection of equally valued experience, common sense, and hard-
nosed science.

The second reaction is a roar of synapses crackling as the administra-
tor's mind involuntarily erupts in a storm of ideas and revelations —
connections between what he is reading and the job that he performs.
Synaptic connections are formed not only to give rise to new ideas, but
to form fresh views of existing practices. These involuntary epiphanies
occur because the philosophy speaks so directly to the practice and art
of public administration. The basis for this bold assertion is largely intuition
arising from experience. This is not enough to form a belief, but enough
to meet the pragmatic threshold for initiating an exploratory inquiry.

Organizing Principle

So, if pragmatism is not a discrete set of functionalist prescriptions, how
does it speak to public administration? And is there now another oppor-
tunity for classical pragmatism to address the problems of drift in the
practicing field caused by the ongoing lack of a theoretical compass?
These questions have been most directly addressed by Shields (1990).
The thesis of the article is that pragmatism serves one of its most direct
uses to public administration in the role of organizing principle, in
particular one that helps the public administrator make sense of the
inevitable imprint on the policies that he administers. A philosophy that
is so firmly planted in the nexus of theory and practice is a natural resource
for the public administrator who has an office at that nexus.

The public administrator is in the business of harnessing practices (and
processes) to implement and manage policies while minding the public
interest at every step of the way. Since practices imply theories (and since
policies to be implemented are often only slightly less nebulous than
theories themselves), there is much to be organized. As public organiza-
tions rely on the ever-changing polis and democratic structures for guid-
ance and incorporate the ethics of public service, it is also useful that the
organizing principle for navigating these rapids has public ethical values
and democratic ideals and assumptions inextricably imbedded within it.
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Those administrators who accept that their role is to leave no imprint
while implementing clear, consistent, and stable directives of policy makers
are administrators who are likely to be not only unsuccessful, but perma-
nently frustrated.

Classical pragmatism offers the administrator a “method,” sweeping
enough to be called a mind-set, for navigating these waters. Since the
administrator does not have the luxury to be eternally distracted, prag-
matism offers her a defensible rationale to recognize and focus on those
things that are useful and that work. Since the administrator cannot be
paralyzed while waiting for absolute certainty before deciding and pro-
ceeding, pragmatism offers her a justification for reaching a reasonable
belief and acting on it.’® Essential to all of this is for the administrator to
consciously cultivate her natural instinct’ for detecting those things that
are likely enough to work to be worth investigating. Proficiency at this
“pragmatic inquiry” by the administrator is increased along with the honing
of sensitivity toward the “irritation of doubt” wherever it may lie. Inciden-
tally, the moral component of classical pragmatism is found implied (so
obtusely as to have nearly vanished) in the word “meaning” in the primary
definition quoted from Webster’s. The “meaning” of an idea resulting from
pragmatic inquiry is understood as being determined by the consequence
of the effects of this application on human conduct (Peirce 1878).

The value of classical pragmatism as an organizing principle can be
sensed from the picture of a public administrator working without it.
Without some operating principle, the job itself would be a bit horrific;
the administrator dropped into the job would have no sense of professional
ballast or bearing. The job would truly consist of what it appears to be
to the naive anyway: a job of reacting to demands and pressures from
all directions and dimensions, and guided overall by the in-box and the
voice-mail. And, it is a job dangerously fertile for the growth of reactionism
as a modus operandi.

Any professional performance can degenerate into such a series of
discontinuous skits aimed at mere daily survival. But as articulated in
Shields (1996), when professional focus and perspective is threatened by
discord, the businessman can step back and make sense of it by recalling
that his organizing principle is to “make a profit.” Recalling the bottom
line can clear the air like shaking off a dream from an inopportune siesta.
The organizing principle of “power” may work the same effect for the
politician. Though the individual statesman may protest at that description,
the pursuit and maintenance of power is probably the most constant factor
across that profession for making decisions, focusing the mind, and
providing cohesion of purpose among otherwise disparate political play-
ers. Likewise, perhaps, “efficiency” is the ballast for the economist and
“warrior spirit” for the soldier (Shields 1996). The medical doctor may find
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similar solace from the forces of confusion in the Hippocratic oath. In the
worst case, the honest public administrator with no chosen organizing
principle may default to something ignobly along the lines of “staying out
of trouble.”?

Pragmatism as an organizing principle for the public administrator is
likely a necessity. Because it does operate close enough to principles of
“common sense,” the public administrator does not have to formally
recognize and understand the philosophy in order to be a pragmatist. So
classical pragmatism serves to describe a phenomenon that perhaps arises
naturally. But it is also one that likely can be captured in a bottle and
transferred to others, at least to a greater extent than has so far been
attempted. To be transferable, that is to be teachable and learnable, it
does need to be identified and recognized. The value of this to the novice
public administrator, arriving in the maelstrom, is to train her to not only
spot and avoid the random flotsam, but also to salvage the useful jetsam
— by latching on to a stabilizing ballast common to the profession.
Reliance instead only on assumed “common sense” as an organizing
principle is perhaps as wrought with folly as relying on charisma.

If common sense proved inherent among those who find themselves
in the role of public administrator, that does not imply that common sense
is a sufficient source of professional fortitude against ethical challenges
and other forces that may be at cross-purposes to the mission. Public
administrators married to their mission may derive the focus and motiva-
tion, like Mother Theresa, from the mission itself. Natural-born charismatic
leaders may also have less need of a professional organizing principle.
But both of these statements can be truly said of any profession, including
the entrepreneur whose fervor for sharing his product only incidentally
generates his own financial success. The overarching value of the orga-
nizing principle of classical pragmatism for most public administrators is
that it should serve them regardless of the mission (or agency) where
they practice their profession. It should be an organizing principle that
cuts across the profession and can travel with the professional.

Pragmatic Oath

So how do we know the public administrator? What kinetic clues or
pantomimic posture betrays his presence, or, more usefully, reassures us
of the same beyond the displayed credential? What morsel does he offer
up to the nonverbal reasoning?' of his audience to chew on, perchance
to gain a nodding endorsement from their collective id? One small service
the organizing principle of a profession provides is to identify the prac-
titioner. If pragmatism is the organizing principle of the professional public
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administrator, then what totem does this provide? More specifically, what
is his “mindset” and what are his methods?

The pragmatic administrator is poised to act in a meaningful manner
on decisions derived from the most intelligent analysis available from the
broadest and deepest base of information feasible. All of this is in an
environment of severely defined resources, not the least of which is time.
To cope, the effective administrator takes advantage of every bit of
leverage offered by the organizing principle of pragmatism. The scientific
drive to arrive at the right answer is always there, but the need to arrive
at the best answer given limited resources differentiates the pragmatist
from the pure logical positivist.?? The pragmatic public administrator does
not allow common sense to supersede the scientifically valid whenever
there is choice. Keeping that axiom in mind, however, the public admin-
istrator is most effective by making full use of experience when the basis
for the viable options before her “outrun the scope of already determined
‘facts’ ... which may not be capable of verification at the time” (Dewey
1938, 519).

It is no feat to trust one’s own experience; rather, the consciously
pragmatic public administrator seeks to tap into the collective and historical
experience of her organizational “community.” Analogous to the useful
efficiency fable of the 90 percent untapped brain, the effective adminis-
trator may be able to extract more from a less seasoned (or knowledgeable)
community than the ineffective administrator might from a crack troupe.?
Further, she seeks to institute (or improve current) mechanisms for con-
tinuously increasing the “intelligence” of the community. She seeks to
motivate an inquiring community to listen, learn, share, and persuade.

The mind of the mature public administrator guided directly or indi-
rectly by classical pragmatism is openly focused. She is focused on the
issues at hand, and tends to avoid disturbing settled ground. Likewise,
she is ready to abandon a path that is apparently leading to destinations
of no likely practical consequence. This tendency of focus, however, is
balanced by a subconscious that is ever alert and sensitive to any new
irritation of doubt. Although willing to confidently operate on current
beliefs, her understanding of the fallibilistic nature of knowledge causes
her to treat most of those beliefs as working hypotheses. She courts the
useful opinion of others. Her internal radar is honed to discover, rather
than obscure, any and all evidence that may break down currently fixed
beliefs, so that more robust and effective beliefs may arise. In summary,
the pragmatic public administrator holds an orientation to reiterative
improvement: fresh inquiry is triggered by new information or the irritation
of doubt in order to arrive at the best knowable and relevant solutions.
All in all, this pragmatic veneer augments the administrator’s own bodily
personality; this veneer may instill confidence in his team of policy
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administrators, or serve as armor when the need arises to challenge the
makers of the policy. Such is the oath of the pragmatic public administrator.

The Pragmatic Question

These initial, and admittedly superficial, assertions and impressions of the
manner in which classical pragmatism may speak to the profession of
public administration present a case that further exploration is warranted.
Indeed, since the success of public administration is by definition in the
public interest, it is perhaps not unreasonable to assert that a further
exploration of a philosophy with this much promise to that effect may
be morally incumbent. Specifically, if pragmatism proves to be the natural
organizing principle of the effective, professional public administrator,
then it follows that useful results would arise from its conscious identifi-
cation and application. Using the hard-nosed idealism of the Yankee settler,
the public administrator of the 21st century is called then to explore the
truth of this assertion, its robustness and potential. The capture of the
essence of the successful pragmatic public administrator in a bottle, from
whence it can be dispensed, is where this pursuit hopes to ultimately lead.

Notes

1. Notation is in the form of the volume and paragraph in Collected
Papers of Charles Sanders Peirce (Harvard University Press, 1877).
For example, “CP5.389” means Charles Peirce, paragraph 389 in
volume 5. Peirce’s works are available on line at the “Arisbe: Home
of the Peirce Telecommunity” Web site, http://www.door.net/arisbe.
Web-site transcription and markup by Joseph Ransdell and Brian
Kariger.

2. Classical pragmatism refers to the philosophy of Charles Sanders
Pierce, William James, John Dewey, and Jane Addams. One might
also include other early pragmatists such as George Herbert Mead
and C. L. Lewis. For the purposes of this article, “classical pragma-
tism” and “pragmatism” will be used interchangeably.

3. Webster’s New World Dictionary, 2nd college ed., s.v. “classical
pragmatism.”

4. Jane Addams has recently been added to this list by philosophers.
Charlene Haddock Seigfried (1996) was the first to make the case
that Addams be included as a founder of classical pragmatism in
Pragmatism and Feminism: Reweaving the Social Fabric. Subse-
quently, Addams has been included as a founder in philosophy
textbooks (Luizzi and McKinney 2001).
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10.

11.

12.

This first true era of the American citizen that had firmly supplanted
the era of the state citizen was accompanied by an obsessive and
universal contemplation of the nature of this new beast. That the
new era was ushered in by a war pitting freedom against democracy
gave them much to contemplate.

Sometimes quite literally, as in her idea to utilize the many nation-
alities within the 19th ward of Chicago, somehow, as a potential
force for peace.

One small but concrete example is that the Hull House helped
address her ongoing concern that privileged young women needed
a means of connecting with the real life of the world (Addams
1910, 85).

This is an especially apt basis for a Hull House analogy. At first
glance, per the Christian parable, Toynbee Hall might represent
the idea of giving the fish to the hungry, and Hull House the
somewhat superior idea of teaching the hungry to fish. But actually,
in Jane Addams’s hands, the Hull House goes even beyond that
to the idea that the fisherman-teacher also fundamentally benefits
from the relationship.

Although the term “method” is also used by Dewey to describe
the type of thing that pragmatism is, this term makes sense only
in the broadest sense. The term “method” implies empiricism, but
it should not distract from the art as well as the science of prag-
matism. Also there are methods within this overarching “method.”
Compared with other nations, the United States has always been
willing to bend and rethink its paradigms when necessary, espe-
cially to achieve a specific end (the most famous changes in other
countries have often been the result not of bending, but of break-
ing), and to give amplified voice to out-of-the-box thinking by
individuals. A qualitative difference in this, possibly interim, time
is the suspicion that the habitual rethinking is motivated as much
by default orientation of skepticism as by any desire to progress.
Sources contemplating the more obvious manifestations of this,
from mobile phones to Napster to the Drudge Report, are too
numerous to list.

Or redefine the landscape. Eschewing exotic examples of ‘future
shock’ variety, consider the mundane purchase of a book. At the
Millennium, every traditional gate and step that stands between an
author and a reader is now optional. Currently still desired, despite
the cost of each of those steps to the reader and the author, but
optional nonetheless. The roles of agent, publisher, editor, print
shop, distributor, warehouse, stocker, marketer, bookshop owner
are all subject to redefinition, perhaps even continuously. Without
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13.

14.

15.

16.

17.

18.

19.
20.

21.

going into detail, Stephen King proved, right on time at the
millennial turn, that an author can now feasibly perform each of
the listed tasks. But open for redefinition are not merely job
descriptions, but the meaning of “published,” “ownership,” “copy-
rights,” and perhaps the very meaning of “book” itself. Perhaps
this warrants a new call to Peirce, on the meaning of “meaning”?
State welfare agencies are actually creatures of all levels of gov-
ernment, in some cases subject to regulatory and financing arrange-
ments from the county level up to Washington, D.C.

The change in role from service delivery to result is but one
paradigm shift of many, but the effects of this one shift are dramatic;
in some states it has resulted in a public initiated call for the
government machinery to cease equating “drug war” success with
number of citizens delivered into jail.

Camilla Stivers (2000), in Bureau Men, Settlement Women, elabo-
rates on Jane Addams’s place in PA history.

Stivers (2000) notes Addams’s administrative skill but makes no
reference to her pragmatism.

This phrase is frequently found as the second point in many listings
of Deming’s “14 Points.” However, the term “learning organization”
is not found specifically in the original 14-point listing in Deming’s
1986 edition of “Out of the Crisis.” The term was popularized by
Peter Senge and is now routinely used as shorthand to summarize
a category of Deming’s thoughts.

This sentence was inspired by the “Social Inquiry” chapter of
Dewey’s Logic: The Theory of Inquiry.

Or “common sense.”

Few experiences are as disheartening for a mission-oriented public
professional as that of serving an administrator whose primary
interest is self-protection.

The role of the body in the mind, especially the role played in
sound reasoning, is a theme explored extensively within pragmatist
literature. (This is not surprising, considering that even the most
obvious course of action is difficult to undertake without an accom-
panying “gut feeling.”) The specific concept of “nonverbal thinking”
is said to be endorsed and described by Dewey in Art as Experience.
I cannot help but wonder if “nonverbal” thinking is the link
between logical analysis (or reasoning) and intuition. Pragmatist
literature seems to hint at the idea that reasoning, particularly to
the point of deciding to act, is on surer footing (or at least is more
pragmatic) when supported by the body, i.e., when intuition is in
line with verbal thought. If this is true, then that opens the door
to the possibility of nonverbal reasoning as having an independent
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22.

23.

quality that can be cultivated and improved. Pragmatism, though,
insists that a concept be properly described before its implications
are explored too deeply.

Peirce scholars Jesper Hoffmeyer and Claus Emmeche examine
in detail the value (and existence) of nonverbal thinking (and by
extension, communicating) in the article Code-Duality and the
Semiotics of Nature (Hoffmeyer and Emmeche 1991). The basic
premise is that verbal thinking, although liberating the human
species in that it allowed the capture and manipulation of thought,
is nonetheless a staccato, digital, and incomplete representation of
the richer, “analog” (meaning “continuous and complete”) context
of the life that produced it. “Nonverbal thinking” is the analog
context for the digital representation. For example, a compact disk
composed of a finite amount of bits is a digital representation of
the experience of a live orchestral performance. Not a perfect
method of capturing an experience, but it is the best we can do
at the moment.

According to Hoffmeyer and Emmeche, when verbal commu-
nication is “deprived of its personal or subjective anchoring... we
are led to conclude that the objectivization of the concept of
information has been obtained at the cost of depriving the concept
of most of its explanatory power concerning real life situations of
human communication.” They assert that culture can be seen as
being built on the interaction between the discontinuous signs and
stutters of digital language and the analog code of “reality” and
“behaviour”: “Needless to say, the concept of a cultural code-duality
depends on the acceptance of human ‘reality’ as just another
message, i.e., as a kind of information. This view does not imply
that human beings are not of blood and flesh. But it implies, that
human bodily action — from the simple rhythm of breathing to
complicated affairs like that of playing the Goldberg variations of
Johann Sebastian Bach or climbing Mount Everest — are always
of significance. Life processes are embedded in meaning. They
always communicate at least the deep message of the human
condition, and most of the time they communicate the slightly less
deep meaning of the social condition as well.” Which to us sounds
a lot like intuition.

This is characterizing the logical positivist as the scientist who will
not proceed to the next step until the previous step is absolutely
proven (or in the case of the philosopher, logically bulletproof).

This is the counterpoint to some failed administrators who blame
their plight on the caliber of the team with which they are saddled.
These (generally untrusting) administrators often have a cynical
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understanding of the concept of motivation, and they are blind to
their own acts of shutting down organizational intelligence.
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Introduction

As the 1916 presidential campaign pressed on toward election day, Woo-
drow Wilson felt compelled to defend the Democratic Party against
questions about its “radicalism.” Such questions had arisen from business
reaction to the progressive social legislation passed during Wilson’s first
term. To Alabama attorney John B. Knox, an at-large delegate to the 1912
Democratic National Convention, Wilson wrote: “If by radical you mean
that a constant attempt is being made on the part of Democratic leaders
to keep abreast of the extraordinary changes of time and circumstance, 1
can only say that I see no other way to keep the law adjusted to fact and
to the actual economic and personal relations of our society. But radicalism
is a matter of spirit rather than form and I believe that the truest conser-
vatism consists in constant adaptation” (1).

In this brief commentary, Wilson gave expression to key elements in
his political and governmental philosophy: that the nation (and the world)
was in the midst of extraordinary economic, social, and political change;
that public law was the principal expression of, and vehicle for, realizing
the objects of what he called “political society”; that the development of
law had to be guided by adaptation to new economic, social, and political
facts. Despite that, Wilson felt such adaptation must nevertheless rest on
deeply rooted history and tradition. With notable adjustment and devel-
opment over time, these and related components are clearly evident in
Wilson’s thinking, across a span of 40 years, about most everything from
municipal administration to world peace.

Wilson drew upon his upbringing for his views about politics, govern-
ment, and administration. His formal education, and experience as an
academic leader, shaped and synthesized his ideas along with his intellect
and his keen powers of observation and analysis. Especially influential
were the covenant theology of his Presbyterian family tutelage, and an
organic view of societal and political development drawn primarily from
his reading of the works of Walter Bagehot and Edmund Burke. The idea
that conserving a political regime meant evolutionary change rather than
stasis, and required purposeful adaptation, is particularly Burkean.

These influences reached a focal point in Wilson’s awakening to the
inevitability of modern mass democracy and his concern that it be guided
by strong political leadership to preserve order, tradition, and principle,
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while facing up to the demands of an age of rapid industrial development
and technological change. It was in this context that Wilson gave serious
and sustained attention to questions of administration.

Wilson'’s life was as intense, dynamic, and complex as the nation with
which he grew. Stretching from the Civil War to the Roaring Twenties,
Wilson marked his span of 67 years with both immense personal accom-
plishments and physical and emotional pain and loss, all the while
witnessing great national progress. Indeed, for at least the decade of
1910-1920, the triumphs and tragedies of man and nation were nearly
one and the same.

Befitting a man of intricate intellectual and emotional makeup, whose
life covered a great sweep of social, economic, and political change,
characterizations of Wilson’s ideas, principles, and actions are varied, and
assessments of his aims and accomplishments are mixed. Moreover, with
the major exception of his predecessors from the American founding
(Hamilton, Jefferson, and Madison), and the minor exceptions of Machi-
avelli and Burke, Wilson stands alone among the individuals featured in
this volume as both a man of thought and a man of action. Indeed, his
writings on politics and government “were never really academic in
character; they were not intended as abstract inquiries. They are more
adequately described as preliminary exercises in that leadership of public
opinion and constructive statesmanship to which, from the beginning, he
passionately devoted his life” (2). Hence he often questioned, in both his
scholarship and his political rhetoric, the value of theory unguided by
facts gained through practice, experience, and historical growth.

It is therefore necessary that I begin my consideration of a portion of
the elaborate spectrum of ideas embodied in Woodrow Wilson’s words
and actions, and their special meaning for public administration theory
and practice, by placing Wilson in an informed historical context. To do
so properly requires that I provide an overview of the distinctive impacts
of Wilson’s thought and deeds over the span of his multifaceted career.
With that frame of reference, I can then trace and assess in detail the
development of his political thought relevant to his ideas about adminis-
tration. Finally, I can consider the influence of that thought, and the actions
and accomplishments that followed from it, on public administration
theory and practice. One can hope that out of this review of Wilson’s
work, those interested in popular government may find guides to inno-
vation in both study and action lost over the intervening years.
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Wilson in Historical Context

It is easy to forget how long ago in time and how far back in cultural
distance Woodrow Wilson came of age. He lived more than half his life
in the 19th century. When he was born in Staunton, Virginia, his home
state had not yet attempted to secede from the Union. His earliest recol-
lection, from the age of four at his family’s second home in Augusta,
Georgia, was hearing that Abraham Lincoln had been elected and war
would follow. In the four years that ensued, he watched his father, a
Presbyterian minister, serve as a Confederate Army chaplain and coordi-
nator for local relief efforts. The sanctuary of his father’s church served
as a military hospital, and the churchyard held Union soldiers as prisoners
of war (3).

Equally remarkable in retrospect is that Wilson received his undergrad-
uate degree in 1879, when Rutherford B. Hayes was president, from what
was then still called the College of New Jersey. Moreover, the existence of
graduate schools and the awarding of doctoral degrees in the United States
had been firmly established, at Johns Hopkins University, for less than a
decade when Wilson began his graduate study at that institution in 1883.

When Congressional Government appeared in print for the first time
in 1885, Grover Cleveland was in his first term, and he was the first
president to serve with the Pendleton Act fully in force. Over the decade
following the publication of that first book, Wilson worked extremely hard
on the development of his academic career. As he reached his 40th
birthday, he was well ensconced as an immensely popular professor and
a faculty leader at Princeton, and he had also established a solid reputation
as a public speaker. This was an entire century ago, at the same time that
William Jennings Bryan delivered his “Cross of Gold” speech to the
Democratic Party convention of 1896.

Following on the heels of considerable economic disruption, the 1896
election proved to be a watershed, in which “the really fundamental
struggle was over whether industrialism would supersede agriculture in
national priority” (4). Industrialism “won a clear victory” (4), and the 20th
century was, for all intents and purposes, underway in the United States.
Therefore, many of the distinctive forces and pressures associated with at
least the early 20th century actually surfaced in the latter decades of the
1800s, when they would have had maximum impact on Wilson’s devel-
oping political, social, and economic thought. Indeed, the case is clear
that Wilson’s ambitions kept him well attuned to the forces of social and
political commotion and change from his earliest adulthood (5).
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Sentinel for a New Century

Despite substantial anchors in a seemingly bygone era, Woodrow Wilson
— because of his peculiar sensitivities and later accomplishments — is
thoroughly, if not exclusively, associated with the 20th century, and with
modern social, economic, and political reform. Across the major segments
of a multistage career, as academic political scientist and “literary” politician
and historian, as university administrator and higher education leader, and
as national and international statesman, Wilson embodied many of the
characteristics, and substantially shaped many of the major ideas and
practices, of his era and beyond.

For example, some of the central features of the Progressive Era —
the establishment of well-defined and largely self-regulated professions,
the emergence of a middle class with an increasingly professional and
technical cast and thus increasingly dependent on their minds rather than
their hands for their prosperity, the push for economic and social reform
with a strong moralistic flavor — manifested themselves in Wilson’s
personal growth and development. Wilson was not classically but profes-
sionally trained — in law, history, and political science. He also “took an
active part in the founding convention of the American Economic Asso-
ciation” (6), was a member of both the American Bar Association and the
American Historical Association, and served as sixth president of the
American Political Science Association. He built his initial success upon
the power of his mind and his pen, and then showed how much it was
true that ideas had practical, and lasting, consequences. And, immersed
in Presbyterian theology throughout his youth, the spiritual and the moral
were always at the center of Wilson’s thought. His spirituality changed
and grew over time (3), but like many of the progressive reformers, Wilson
ultimately linked moral obligation and public service.

More important than how Wilson’s life and personality reflected prom-
inent features of politics and society in the early 20th century, however,
is the far-reaching imprint of his ideas and actions on political and social
processes and structures. He sought to reform American democracy (and
ultimately the world order) not just to meet his ideals, but to prepare it
for the modern age. This is the central theme of my review, in the next
section, of the intellectual work associated with his attention to public
administration. But it pervades most of the intentions of Wilson’s political
practice as well.

Thus, he is perhaps most widely remembered for his idealistic efforts
to bring change, and peace, to the international order, so as to make the
world safe for democracy. The articulation of his “fourteen points” formed
the foundation for the Treaty of Versailles and the charter for the League
of Nations. The “points” placed a stamp on international politics that
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endures in the ideas, structures, and practices supporting both international
law and the formal organization of a body of nation-states committed, if
sometimes waywardly, to democratic self-determination, cooperation, and
peaceful conflict resolution.

Wilson’s foray into the international arena was for the most part an
extension of the ideas and actions that he formulated and pursued, and
the practical achievements he attained, as a result of his attention to
American democracy and its place in the development of human civiliza-
tion (2). Although a range of scholarly judgment about the extent and
value of Wilson’s influence exists, much recent scholarship reaches quite
sweeping conclusions. Thus, in comparing Wilson’s New Freedom with
Franklin Roosevelt’'s New Deal, Charles Kesler has concluded that “by
virtue of his four elections and the peculiar distress caused by the Depres-
sion, President Roosevelt’s immediate political legacy [was] more striking
and long-lasting than Wilson’s. But ... in a sense Wilson’s influence was
greater and deeper, inasmuch as his theoretical and practical achievements
made the New Deal thinkable” (7).

Even more expansively, Scot Zentner has recently claimed that “Wil-
son’s political theory underlies much of American political practice and
is therefore crucial to understanding the political developments of our
time” (8). And weaving Wilson even more deeply into the modern Amer-
ican political and governmental fabric, Stephen Skowronek has counted
Wilson among the few “wild card presidents who have embodied a
“politics of preemption” — the rejection of received formulas and ascribed
roles — that must be considered seriously as the emergent form of politics
in the American regime.” Capturing much of the essence of Wilson as
both literary and actual politician, Skowronek describes political leaders
in such circumstances as having little to rely on except their own “reason,
talent, ideas, and character” (9).

Reformer of the First Order

Much of the support for these assessments rests on the foundation of
Wilson’s reformation of executive power and the place of the presidency
in the American constitutional system. Thus Arthur Link, the scholar with
the longest and deepest connection to Wilson, concluded that “historians
a century hence will probably rate the expansion and perfection of the
powers of the presidency as his most lasting contribution” (10). More
recently, Jeffrey Tulis reached a similar conclusion and again stressed the
indissoluble tie between Wilson’s thought and practice: “Woodrow Wilson
settled modern practice for all presidents that were to follow him.... More
importantly, Wilson legitimized these practices by justifying his behavior
with an ambitious reinterpretation of the constitutional order” (11).
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One cannot connect the full panoply of Wilson’s ideas and actions
and their influences on American society directly to his interest in consti-
tutional reform and political leadership or to his behavior as president.
He was, for example, despite his open skepticism of science and of a
scientific study of politics, involved in the development of the social
sciences as a distinct body of academic disciplines, in the professional-
ization of the separate social science fields, and in the “realist” orientation
to the study of politics (5, 12).

Although generally regarded to be an educational traditionalist, as
faculty member, and then president of Princeton, Wilson nevertheless
led the fight for greater rigor and order in the undergraduate curriculum,
searched for new methods to encourage active learning, and pushed for
the expansion of graduate education. As part of this effort he became
a national spokesman for higher education and its improvement (3, 13).
He was also involved in general education reform as perhaps the most
influential participant in the 1893 Conference on History, Civil Govern-
ment, and Political Economy, part of the work of the “Committee of
Ten” considering the lack of proper standards for American secondary
schools (14, 15).

Nevertheless, most of the changes in politics, government, and society
— in structures and processes, practice and thought — associated with
Wilson emanate from his lifelong concern for the reform of American
government and politics. This was reform he sought so as to improve the
chances of strong political leadership emerging and effective governance
being realized. These reforms included Wilson’s reconstitution of the
theory and practice of the presidency and of political leadership under
the Constitution more generally, which also concerned the role and use
of the media in politics. But they also encompassed municipal government
reform, political party and electoral reform, expansion of federal govern-
ment responsibility and action with advances in social policy and political-
economic policy, and changes in the executive organization of government
and the operation of administrative systems (12, 16-19).

Through all of this, Wilson’s papers and public lectures plainly show,
ran the vital thread of concern with democracy’s development and success
in the face of the challenges and contradictions of modernity. Tracing the
origins and unfolding of this concern opens a broad window into Wilson’s
ideas about administration.

Modernizing Democracy

At the very core of Woodrow Wilson’s thought and action regarding politics
and public affairs was his concern for understanding and explicating the
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essential nature of constitutional democracy, and, once comprehending
it, then adapting it to preserve it, given the realities of modern social and
economic conditions. Approaching it from a historical perspective and
method, Wilson characterized the development of political institutions in
organic, evolutionary terms, with “democracy as the apex of the long
process” (3). Recognizing “the modern reality of corporate life and mass
politics and at the same keepling] those forces in check” became the aim
of his political philosophy (20). Essentially, Wilson engaged in a shifting
intellectual and practical struggle for most of his adult life to conceive,
form, and bring to reality a modern administrative state resting upon a
not altogether accommodating foundation of democratic individualism.

Origins

The sources of Wilson’s strong attraction to the subject of democracy, its
development, and its problems are relatively clear. He was of Scottish,
Irish, and English heritage, and since boyhood he had been fascinated
by British culture and traditions, and British statesmen and political insti-
tutions. At least up to the turn of the century, he regarded the British
political system as the highest stage of organic development of democratic
society. Furthermore, the covenant theology of his Presbyterianism stressed
the existence of a “divine scheme of government of the world” (3), and
“in its system of presbyteries, synods, and a General Assembly, [the]
Presbyterian polity operated under the fundamental assumption that God’s
will for the church was determined by the church’s representatives through
discussion, debate, and majority votes, guided by the Holy Spirit” (3).

Together, these influences were the font, obviously, of Wilson’s view
that the best kind of democratic governance stressed discussion, debate,
and oratory. He expressed this in his manuscript “Government by Debate,”
in the relatively well-known observation that “It is natural that orators
should be the leaders of a self-governing people” (14). Moreover, Wilson
held to the maxim throughout the rest of his life and career that discussion,
debate, and the unity it could achieve were critical to modern democratic
rule. To realize such unity required that constitutional barriers to it had
to be overcome, either by changes in form, which he first considered, or
in practice, which he ultimately expounded and attempted.

In addition, as part of his self-directed study, before he entered graduate
school at Johns Hopkins, Wilson had closely read and critiqued Alexis de
Tocqueville’s Democracy in America (14). It was Tocqueville who had
most clearly and forcefully made the claim of democracy’s inevitable
ascendancy, declaring that a “great democratic revolution is taking place
in our midst,” which is “universal and permanent” (21).
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Finally, Wilson’s first clear stirrings of political ambition came in his
mid-20s, in connection with national agitation over civil service reform.
Expanding, or perhaps more accurately improving, democracy was a
central plank in the civil service reform platform. Wilson envisioned
himself in the thick of the reform crusade, if not actually leading it. But
to do so, he concluded, required further study on his part. Thus he turned
to graduate school and “studies in politics and administration” (3, 14).

The reasons for his central concern with the impact of modernity —
the social upheavals and new social forms, but especially the economic
and technological transformations and the emergence of new economic
organizations — are less obvious. As I have already stressed, he grew up
witnessing those forces at work in America after the Civil War. But he
also studied political economy as both an undergraduate and graduate
student, first embracing “the unthinking orthodoxy” of laissez-faire (13)
while an undergraduate. He was then shaken from that embrace by Richard
Ely at Johns Hopkins. Wilson took a “minor course” in political economy
with Ely his first semester at Johns Hopkins (14). By the time he had
completed his chapter for a collaboration with Ely and another graduate
student on a history of political economy two years later, Wilson showed
that he had “assimilated the assumptions of the new economics,” which
held that “economic theories and policies were the product of local
situations and historical development” (14).

Development and Fusion of Concerns

Wilson was never a full-blown populist. Yet he came to believe deeply
in the power and importance of public opinion in modern government,
and he championed it in his political career. He had to traverse quite a
distance in his thinking about the meaning of popular rule to reach that
position, however. Thus in his shorthand diary, compiled in the middle
of his undergraduate years, he condemned universal suffrage as “the
foundation of every evil in this country” (14). He further explored the
problems of universal suffrage in an essay written in 1878 (14), and in
1879 he declared that “it is indisputably true that universal suffrage is a
constant element of weakness, and exposes us to many dangers which
we might otherwise escape” (14).

In the same passage of that same essay — “Cabinet Government in
the United States” published in the International Review — Wilson also
stressed that universal suffrage “does not suffice alone to explain existing
evils.” The real cause, previewing the argument that would find its fullest
expression in Congressional Government, was “the absorption of all power
by a legislature which is practically irresponsible for its acts” because it
operates a committee system that conceals its business behind closed
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doors (14). That government in a democracy was best conducted in the
full light of public scrutiny was a core principle that Wilson held to as
both scholar and statesman.

Underlying his harsh views about popular political participation was
a concern about the cultivation of good political leadership and effective
institutional management. “His influence in undergraduate organizations
... was usually intended to reduce popular control in the interest of greater
efficiency” (13). In his 1878 essay “Some Thoughts on the Present State
of Public Affairs,” Wilson argued that “a popular constituency” favored
qualities in candidates that could only be acquired at the same time that
“young men” should already be in training for legislative leadership. Hence
popular influence biased the system against cultivating effective new
leaders (14).

By the time of his “Cabinet Government” essay, however, Wilson was
already showing signs not of a concern for the importance of restricting
popular opinion to encourage the development of political leadership,
but for the importance of expanding the proper expression of the popular
will through political leadership. The signs grew stronger in his essay
“Committee or Cabinet Government?” published in 1884 as a condensed
version of the flawed and therefore never-published book manuscript
“Government by Debate.” In this essay Wilson continued to champion
parliamentary government, but his concern was “the way it promote[d]
the democratic process,” and he attacked from several angles the party
caucus system, in legislatures at all levels of government, that “inhibitled]
the popular will” (13).

In Congressional Government, Wilson continued this stress on facili-
tating a properly structured expression of the popular will, while dropping
any advocacy of particular governmental alternatives and reforms. The
object of his scrutiny was the congressional committee system and its
deleterious impact on the nation’s capacity for self-government. Indeed,
Wilson was especially concerned with a properly informed public opinion,
that then could guide “the people’s authorized representatives” (22). What
makes Congressional Government stand out, however, is the rationale
Wilson offers for his inquiry, stated clearly in the “Introductory” (22).

Unquestionably, the pressing problems of the present moment
regard the regulation of our vast systems of commerce and
manufacture, the control of giant corporations, the restraint of
monopolies, the perfection of fiscal arrangements, the facilitat-
ing of economic exchanges, and many other like national
concerns.... It becomes a matter of the utmost importance,
therefore ... to examine critically the government upon which
this new weight of responsibility and power seems likely to
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be cast, in order that its capacity both for the work it now
does and for that which it may be called upon to do may be
definitely estimated.

Wilson thus had brought together in a single treatise the two great
objects of his intellectual interest, and of his political ambition and civic
concern. He sought to reveal the central facts concerning how the federal
government, particularly Congress, operated. This would illuminate the
weaknesses in the American system of self-government that required
attention before American democracy could safely confront the economic
and social forces and stresses of the modern age.

Wilson continued the development of his thinking on democracy in
his next two major works, essays on “The Modern Democratic State”
and “Responsible Government under the Constitution.” In the former,
written at the end of 1885 and published in revised form in 1889, Wilson
still expressed reservations about universal suffrage. “Not mere universal
suffrage constitutes democracy. Universal suffrage may confirm a coup
d’etat which destroys liberty” (14). Nevertheless, he advanced substan-
tially his organic conception of democracy and the centrality of popular
opinion as the most elevated stage of human social and political devel-
opment (14).

Democracy means a form of government whlich] secures abso-
lute equality of status before the law, and under which the
decisive, final control of public affairs rests with the whole body
of adult males amongst whom the largest liberty of opinion, of
discussion, and of political choice prevails. More briefly, it is
govlernment] by universal popular discussion. Most briefly, it
is govlernment] by public opinion.

Such a govlernment] really constitutes the people’s sover-
eign. But their sovereignty is of a peculiar sort.... It is judicial,
not creative. It passes judgment, or gives sanction; it does not
direct. It furnishes standards, not policies. [Not] popular govlern-
ment] and “govlernment] by the people”; but govlernment] in
the sense of control, not govlernment] in the sense of the
conduct of policy.

[Tlhe democracy which is now becoming dominant is a new
democracy,... informed with a life and surrounded by control-
ling conditions altogether modern.

Properly organized democracy is the best govlernment] of
the few. This is the meaning of representative institutions....
Elections transmit the forces of thought and purpose and sen-
timent from every part of the vast organism to these chief, these
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capital organs; and the democratic constitution is at its best
only when these organs respond with quick sensitiveness to
the suggestions of the body.

Democracy is the fullest form of state life: it is the completest
possible realization of corporate—cooperative state for a whole
people.... The limit to the benefits of political cooperation is

. to be found by experiment, as everything else has been
found in politics.

Similarly, in “Responsible Government,” written in early 1886, Wilson
argued that American political institutions rested on “the same basis, upon
no other foundations than those that are laid in the opinions of the people”
(14). He found that “the heart of our whole system” rested with “the legal
conscience of the people of this country” (14). And he again warned that
“grave social and economic problems now putting themselves forward,
as the result of the tremendous growth and concentration of our popu-
lation, and the consequent sharp competition for the means of livelihood,”
could not be handled by an inept, unresponsive government. The “com-
mercial heats and political distempers” already evident in the “body politic”
had to be addressed by reform that provided legislation effectively “sanc-
tioned by the public voice” (14).

With Congressional Government and the two major essays that followed
it, Wilson had worked out key elements of his political philosophy that
he would carry with him in further scholarship, and in his career as an
academic and political leader. With Tocqueville, Wilson accepted the
inevitable development and diffusion of mass democracy. Wilson also
regarded it as the highest form of human social development, particularly
because it provided the individual the best conditions for developing his
full potential (8). Wilson’s views in this regard are remarkably similar to
what William Hudson has labeled “developmental democracy” (23).

But democracy’s inevitability did not guarantee its triumph. Although
Wilson’s approach was organic or evolutionary, he did not see democracy’s
development as driven by immutable natural law. Human choice, and
thus politics, was involved. Hence, again with Tocqueville, Wilson con-
cluded that democracy had to be properly understood and explained, and
his explanation was that public opinion was a controlling not a deciding
force. Public opinion gave general expression to national purpose, and it
placed constraints on those given the responsibility to govern. But public
opinion did not decide specifically what to do. That was the domain of
governors — legislators, executives, and administrators. Thus, as Wilson
argued with increasing frequency, eloquence, and force in the two decades
that followed, public opinion as the core of modern democracy had to
be properly led, or more accurately, “interpreted” (11).
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Wilson launched his further endeavors to understand the relationship
between the people, as the ultimate sovereigns, and elected officials, as
the immediate rulers, and how that relationship could best be structured
to promote effective governance in the face of the already vast and
rapidly increasing social and economic demands of the modern age, by
following two lines of development. First, he promoted the systematic
study of public administration with the intention of stimulating the
adaptation and refinement of administrative methods that would improve
the basic capacity and competence of American governments. This ulti-
mately became an effort by Wilson to describe and establish normative
principles for public administration’s institutional status and role in a
liberal democratic regime. In other words, he sought to reconcile modern
bureaucracy with popular rule.

Second, Wilson worked further on the problems of popular political
leadership, that is, the leadership of public opinion, which the design of
the American system imposed. This path he ultimately followed to a
thorough reinterpretation of American constitutional doctrine, placing the
presidency at the center of the political system, and setting the theoretical
foundation for his practices as president.

The work on administration was the more intensely scholarly of the
two paths, while the work on democracy and leadership developed with
Wilson’s expanded career in more popular writing and public lecturing.
I lend my attention in the remaining discussion of his intellectual devel-
opment to his work on administration, both because it is the subject of
this volume, and because it has not received the extensive dissection and
interpretation it deserves, despite now 20 years of relatively easy access
to the key Wilson papers. Wilson also started down the administration
path first, although he worked in both areas over roughly the same period.
The two intersected periodically, culminating with his final scholarly work:
his Blumenthal lectures at Columbia University, published as Comnstitu-
tional Government in the United States.

The Study of Administration

David Steigerwald has argued that Wilson’s interest in administration had
its roots in his emersion and adherence to a Whig conception of public
affairs, especially an emphasis on good government practice to serve the
public good (20). But Steigerwald goes on to argue that Wilson’s fuller
turn to “an academic preoccupation with state administration ... proved
both 