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l. Introduction

The gradual americanization of sociological theory that has taken

place since the early twenties has resulted in an increasing difficulty

in generalizing its terms to other societies,especially the developing

natians, with the result that evidence contrary to established modela

originated outside of the United States has been either ignorad, or

isolated in !2 � models which purport to account for divergences from

central theories without questianing these.

In this paper, we shall single out organizational theory as an

example of this kind of theoretical double-talk and try to show that

given certain premisas, organizational behavior can be explained in si-

.milar terms in developed as well as developing societies. We shall there-

fore argue that there are basically no differences between industriali-

zed,and pertially industrialized societies in terms of the social mecha-
.

1/nisms that explain the behaVior of people in organizations, - although

there may be some in the overall outcomes of such mechsnisms, due to the

distinct historically evolved structural conditions that prevail in theír

environments. What we are therefore seeking to establish is a corr.mon

theoretical cere explaining human behavior in organiz�tions which will

make differences between developed and underdeveloped societies appear

as theoreticslly predictable, instead of marginal QUalificatidns of little
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theoretical importe

As things presently stand, the interested reader can choose

,

between two kinds of approaches when seeking to understand the way in

which bureaucracies function in the developing countries. Ei�her he

can turn to theories in the weberian tradition that emphasize the re-

tional character of bureaucracies, or he can turn to the ncw abundant

literature en development administration which owes its origin to the

vogue of developmental ideas in the sixties.

In the first alternativa, bureaucracies in the developing coun-

tries (SoCls for short) appear as bad carbon copies of their more for-

tunate sister;" basad on the fact that trait-by-trait static compari-
.

sons with Western bureaucracies yield appreciable differences. Such

comparisons naturally lead to the idea that BOCIs are ttcatching up"

with the more ·technologically advanced Western world, i.e., reflect

the tttransitional" status of the societies in. which they are immersed.

The second alternative consists in assuming that there are qua-

litative differences betw,een·Western and non-Western bureaucracies.

Unfortunately, this alternative approach has not converged on any cen-

tral theoretical idea. Rather, as is too often the case in the social

sciences, it has offered a heterogeneous collection of partial theories,

that all purport to account for what is thoughtto be·a misfit between
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organizational behavior, as it supposedly happens in Europe or the United

States, and the discrepant behavior or BOC's.

In the pages that follow, we shall alternatively criticize these

approaches, addressing ourselves to larger theoretical and methodologi­

cal issues which we believe are responsible for our lack of understanding

of organizations in general. This will allow us to set t� terms in

which we believe there can be an alternative view capable of accounting

for organizational behavior under a1l latitudes. In that way, we hope

to show that the division in American sociology between developmentel end

"developed" sociology is a lI'Iisleading one in the particular case of or­

ganization theory, and that emphasis upon prob1ems of developing ccuo­

tries may shed sonsiperable light upon unresolved issues in the so-called

developed nations.

The theoretical framework proposed has been suggested mai�y by

the Mexican experienoe, but is generalizable to other societies. México

is ene of the largest and most industrialized countries of the Third

World. It has a long tradition of political independence frOll'l colonial

rule and underwent a social revolution only sixty years ego. As such,

it�es a useful midpoint between industrialized nations of the West

and younger countries of the Third World.
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11. Theoretical critique of models of organizational behavior

Sociology has always dealt with sorne uneasiness with problems of

reification on the one hand, and reductionism on the other._ In the

case of organizational theory, however, it has frankly opted for rei-

fieation, to the extent that human behavior has been reduced to a

simple extrapolation from organizational mecha�s. relegating indi-
.

vidual manifestations to the status of marginal constraints. As a

consequence, what is assumed to be human behavior varies with changes

in theoretical modele of organizational structure. We shall present

four basic competing paradigms most commonly embodied in contemporary

organizational literature and analyze them in terms of what we know

(

about behavior outsida of the organizational context.

1. Theories of global rationality: man as the oversocialized robot

This paradigm takes the crganization as the smallest unit of ene-

lysis and defines it as a set of interdependent structural components

orchestrated by mechanisms of eoordination, communication and control.

When it comes to broadening this model to take into eccount external

forces impinging upon the organizetion, ectors are just as absent from

the model, except for the provision of boundary-spanning roles in which

it ls conceded that particular positions in the organization bestow
•
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special opportunities upon given actors in order to determine the way

in which the extern¡:ü world is interpreted and acted upon. Usually,

however, the environment is either seen as affecting the organizetion

as a monolithic whole, or specialized external agents are seen as

affecting the corresponding specialized organizational structural parta.

In this paradigm, whatever actions are undertaken by organizatio­

nal participants are assumed to embody its collective purpose. Orga­

nizations are therefore supposed to present coherent sets of goals and

subgoals to which participants are supposed to adher voluntarily. Devi­

ance is either insignificant or randomly distributed, so that it only

affects the relative efficiency of the system. Yet, it is not quite

clear why participants should make theirs the intersts of en organiza­

tiene In tne overwhelming majority of cases, the only enswer to this

question is that they do what they are told because they get peid for

it, which should prompt the further question of what would be the op­

portunity cost of performing anets role according to established rules

as against the potential additional economic benefits of bending them. g/

But in this paredigm, this kind or problem is not usually brought uP. as

it is defined out of existence by the assumption of coherence between

individual and organizational goals and values. Besidas, it is always

possible to invoke "work values" in American society which will prevent

this sort of individual calculus from taking place, as well as the
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availability of at least soma intrinsic rewards for performing onels role

according to en approved script.

The functionalist "natural system" variant of this paradigm gives a

different sort of explanation for retional behavior but the end result

is almost the same. Internal mechanisms are "natural" and "unconscious" ,

but everything happens as though thare were an unconscious rátionality

acting for the whole organization and -geared on preserving ita existence

(as opposed to creating efficiency and profits as in the retienel mana-

-

gement outlook).

Of course, there are problems thet prevent such mechanisms from

functioning srooott1ly: instrument for reaching goaIs are "resistent!� ?alo
get "displaced" and information is nevar perfect. In addition there are

cognitive limitations to the knowledge necessary to make ratienal deci-

siona, and besidas, people have emotional needs thet have to be fulfi-

lled via informal greups that can undermine rationality up te a peint.

Nevertheless, these kind of objections never beceme meeningfully incor-

porated into the theoretical framework; they are only seen as limiting

factora, not as determinélnt ones.

•
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2. Theories of grOUP and quasi-group rationality: gregarious men

With the discovery that organizational goals are not all cnmpa­

tible and cannot �ll be maximized simultaneously, either because th9y

are mutually contradictory, or because resources are limited, internal

organizational processes take on a different appearance. With limited

resources comes the idea of competítion for power and influence in arder

to secure them, and the relative dominance of given group.s that stand

to gain � groups bychampúYUng one set of goa1s rather than another.

Nevertheless, much of the work in this vein still assumes relatively

strong normative integration on the part of members of competing groups.

Instead of assimilating some vague general organizational identity as in

the preceding paradigm, they are seen as internalizing the limited prox!

mate goa1s that are directly related to their role and competing with

the group with which they interact directly (í.e., sales vs. production,

teachers vs. administration, etc ••• ) Man is therefore not out far him­

self and the approval of the larger system, but out for his department

and the approval of his immediate colleagues, which indirectly will give

him a bigger share of the material and non-material rewards which the or­

ganization distributes unequally. Likewise, whatever externa! resource

may be Bvaílable in order to improve the position of onels group in the

organization will be used as such, rather than for personal gain5 •

•
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This par8digm is therefore essentially similar to the preceding

one, cxcept for the fact that it adopts a srnaller unit of anelysis and

does not assurne a super-ríltionali.ty at the orgRnizational level pt�in

to the invisible hano of the free market.

3. Theories of individual calculus: hobbsian m�n

The following analytical step down consists in viewing organiza-

tions as made up of sets of shifting coalitions averlapping internal

divisions and externa! boundary lines that compete for organizational

pay-offs. This 15 the only view that does not make any assumption

about the nature of the linkages between individuals and organizations,

or the nature of the interests that underlie coalitions. Needless to

say, it does not occu¡:y a very respectable status in sociology, as it

tends to give en atomized view of man uncontrolled by shared beIiaf

systems and mechanisms of campIianee. It is usually found in somewhat

sarcastic and facetious works on bureauéracy that do not occupy an ac-

cepted scientific position, and as such, are nct regarded as serious

obj�ction5 to arguments pertaining to the two preceding paradigms. Thus,

instead of dealing with the problems of the relationship between struc-

ture 'and individual role, wrich the two preceding paradigms define as

identical, this alternative paradigm symply defines structure as non-

existent. Not only does this not resolve the issue, but it a150 creates
•
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a new set of prohlems that are probably more untenable than those'iden­

tified in the more respectable paradigms. As we shall be arguing latar,

the solution is not to either reify or ignore structure, but to assess

how much constraint it dOBS impose on participants, and therefore how

much individual "imnrovisation" the latter can get away with.

4. Theories of non-rationality

We are grouping two types under this heading: the human relations

package and the refuse --alias garbage can-- modelo In the first pers­

pective, humans are seen as bundles of emotional needs that should be

fulfilled if they are to have any degree of allegiance with the organi­

zation: they need to feel that they are participating, that their efforts

are recognized. In brief, they need to receive personal satisfactions.

Without going into the various sequels of this general model that are

sufficiently well known, we may just jXlint out that it raisas sorne of

the same problems identified in the preceding hobbsian paradigm, only

somewhat less obviously. What the sehool of human relations has done

is reduce the social system of the organization to a set of autonomous

primary groups for which informal interaction takes precedence over

task fulfillment. Once more, the impact of the formal structure has

been relegated instead of explained.

•
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In the garbage can model, one of the latest arrival in the fir-

mament of organization thAory, formal structure is relegated to �n

equally unimportünt status: issues are ambiguous, selfinterest unde-

termined, and decisions are less the outcome of competition than pre-

texts for other processes, such as the allocation of status among par-

ticipants or the reassertion of loyalties. The image of man implicit

here i5 that of limited committment to either organizational, group

or personal goals. Situations around him are not clear, his attention

span is limited, and so, he just muddles through. Occasionally, he

comes across decisions that have important consoquences, "en passant",

so to speak.

Discussion: Of the four paradigms just presented, the first two are

clearly the dominant ones in the short history of organization theory,

in that they have weighed heaviest (and still dO) in published studies

to date. These dominant paradigms project en image or organizational

man that is both overly segmented and overly regimented, one leading

to the other. In effect, by working on the premise that organizatio-

nal and non-organizational roles are clearly separated, these models

ensure that the autside world daes not intrude upon organizational me-

chení sms , .except via broad mechanisms (market, technical knowledge,

political constituencies, etc ••• ) that impinga upon the whole organi-
•

zation into whi.ch individual and supposedly absorbed. Thus, the only
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officially recognized stage for fulfilling manis various socially in-

duced needs and aspirations i5 the organization which, by imrlication,

mlJst cnmmand his loyalty. As a result, organizations tend to be rni-

fied as the structural requirements necessary to make the system work,

(hence the bad carbon copy theor'y regarding BDC I s) •

The dehumanization of behavior that ensues is barely �enable in

the context of developed countries (and indeed, it is being questioned

seriously), but looses all credibility when it comes to developing so-

cieties, so great are the discrepancies between predicted (as per ru-

les)and actual behavior.

Up until now, none of the other paradigms have provided viable

alternatives by themselves, so that they have been used merely as pat-

ching up devices for the dominant ones_ The garbage can model, for

example, does attempt to offer a radical alternative, but simply does

not explain how we could ever send aman to the moon. The hobbsian <.

paradigm, on the other hand,has the advantage of aiming at a theory of

human behavior which has consequences for organizations (instead of the!

other way around), but smacks of redLCtionism. As for human relations, ..

fectly.

paradigms cannot work par. j
.,s

it can do no more than explain why dominant

•
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The problem, however-, i5 not to decide which image of men ls the

correct one, but precisely, to get away from oversimplifying assump-

tions. We must stop assurn'ing the nature of the linkage between indi-

vidual actors and organizational mechanisms and start considering lt

as a problematic iS5ue in and of itself. In doing so, it may turn out

that any one paradigm may be correct in some limiting cases, because

it may turn out that much of what has been described as the modal way

in which people behave in organizations is in fact a response to a spe-

cific constellation of social conditions that are highly unstable both

in time and across nationel boundarie5. Therefore, we cannot unders-

tand current discrepancies among types of organizations, or apparent

ch"nges in American society as well as in other 50cieties unIess we

st�rt exploring that link.

In the process, we may blow up the myth that there is such a

thing as organizational behavior that works from the kinkiest conglo-

meration of millenists, all the way to NASA, Dupont, or the Soviet

Army Choir. We moy also have to give up on unilateral views of man

as goal maximizing, as a repressed bundle of emotions,or as a lacka-

daisical garbe?ge collector, and focus instead on what kinds of beha-·--·',

viors have the greatest probability of outweighing the others and in

what contexto

i

i

-
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In the alternative view that we wish to present, people are con-

sidered the majal' driving forces that determines internal orgRnizatio-

nal mechanisms ane constitute the pivot for the interaction bet��en en-

viro"ment and organization. In other words, the social system is brnunht l
\into the organization by individual actors themselves: they judge situa- )
!

tions not according to narrow organizational rules of the game, but with

a broader outlook that makes them interpret their relation to the orga-

nization in terms of the expected (not necessarily normatively) patter-

ned behavior dominating in the surrounding society. This implies that

far from making a neat separation between organizational and non-organi-

zational roles, they use whole batteries of roles with different proba-

bilities of success and rewñrds, according to the larger institutional

context in which the organization finds itself.

IIl. Methodologic:ü critique of organizational literatura

A�art from the issue of the lack of cross-national research that

is still generalized in the social sciences, the field of organizations

suffers from an overly narrow conception of theory building which it

shares with most other areas of sociology. We shall call it abstracted

empiricism in orde� to cosn� it w:th an alternative form, namelyana-

lytical abstra�tion.

•
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Very succintly, �he gp,norol theory-building 5trategy adoptad in

abstracted empiricism i5 te create en abstract concept by ganeralizing

Goma concrete empirical situation to all similar concrete situations,

u5ually by adding an "ism" or an "ation" te the word designating the

single case. Thus, the sum of authoritarian persons becemes autheri-

tarianism, (or the sum of authoritarian traits in one person) or the

surn of formalized operations becomes forma1ization. The next step con-

sists in relating such constructed terms to similarly created abstrac-

tions by postulating a causal relatian, either withaut specifying the

dynamic precesses responsible for such a 1inkage, or formulating them

in vague terms (the so-called thearetical rationale) that are never

submitted to any test. For example, the number of people working in
.

a firm may be given the pseudo-theeretical name of IIsize", and the n""m-

ber of supervisory levels that of IIvertical differentiation", in addi-

tion to some intuitiva explanation as to why the first should determine

the second.

Examples of this kind of approach can be found most typically in

the work of Zetterberg and his fo11owers who assume that all that so-

ciologists ever need to look for is of the form "the more A, the more

C; the more S, trle more C; hence the more A, the more S," which consists

in borrowing indiscriminate1y from formal 10gic a form of reasoning whose I
j
¡

¡

I
i
I
�

intrinsic rules they cannot possibly hope to satisfy�



.,

15.

An oxample of the Iack of theoretical validation of linkages, on�
the other hand, C3n be found in the time-honorad relationship between

size and structural differentiation which is supposedly "explai.ned" by

processes of structural strains generated by growth in the form of a

worsening of communications and coordination. Yet, all that is ever

produced as evidence of that linkage is a correlation between the num-

ber of people working and the number of interna! divieions•. Neverthe-

less, it is easy to imagine a number of alternative "explanations" of

the same' kind that.are equally plausible: for example causation goes

in the opposite direction, so that differentiated structures create

more need for admi�istretive overhead, hence pressures toward growth, or as

Stinchcome (1964) or Meyer (1977) suggest, internal arrangements in or-

ganizations have more to do with the adoption of institutionalized pa-

tterns in the environment (and, maybe, large firms can afford them more

easily) than structural imperatives.

The way that the environment of organizations has been dealt

with also provides a good example of this kind of approach. Mostly, it

is described as affecting the organization on en � � basis: the re-

rearcher has a bag full of fuzzy environmental factors ready at hand

(SUCh as population growth, percentage of white collar workers, urba-

nization, etc ••• ) and takes out �ny nLJmber of them as he sees fit.

There is no global view from which to infer connectiqns, 50 that environ-
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mental factors are handy thing5 to fill the gaps left by endogenous

fectors and increase the amount of variance explained. Conceptually

speaking, then, the environment i5 en amourphous mess that encnmpasses

everything and nothing, and for that very reason has been a favourite

ground for explanatory fishing expeditions OT aspiring sociologists -

since the midsixties. The environment has not been integrated into

organization theory, it has merely been juxtaposed, using the very samR

;;0015 of abstracted empiricisrn usad to account for internal mechanisms.

Perhap5 this juxtaposition stems from the fear that not all may be feir

with organization theory? Also, expanding along the same lina gives us

the comforting il1usion that we are creating cumulative theory.

In the particular case of BOCIs, environment has been invoked 8S

the all powerful factor to explain their "imperfect" (as compared te

their US counterparts) functioning, whereas environment ia merely seen

as a modifier in industrialized countries. 15 there some difference in ,

the degree of permeability of organizations between countries? and why?

Studying both kinds of organizations separately and with different frame-

worksdoes not help to answer that Question, or even figure out if it ia

an interesting question.

In addition,abstracted empiricism, whether applied te·internal or

external factors, is a black box approach that has important consequences
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whp.n it comes to comparing BOCls to American organizations, for examnle.

If an equation that works for N orgenizations in the USA daBa not provirln

a good fit for M orr¡anizations in Argentina or Peru, it must be conclur1:"ld

that organizations in Peru or Argentina do not function in the sama way.

This kind of reasoning is �valent to the following scientific nonsense:

assuming that we won't make any attempt to isolate under direct observa-

tion processes of genetic transmission, if mothe�'S in region A are found

to give birth to children with physiological characteristics (such as eye

or skin color) that are di.fferent from those procreated by mothers in re-

gion B, therefore �� conclude that genetic processes for A and B mothers

are different. If in addition, we think A children have more desirable

characteristics, we can even suggest that 8 children are imperfect repli-

cas of A children.

8eyond the issue mf falsifying comparisons between bureaucracies

in developing and so-called developed societies, the practice of abs-

tracted empiricism can be both misleading and unfruitful, because it is

based upon the epistemological fallacy that theory can only be built

inductively. Otherwise known as operationism, this approach conforms to

"the demand that the corcepts or terms used in the description of expe-

--4
¡
I

rience be framed in terms of operations which can be unequivocally per-

,formed" (Hempel 1952; 'Po 41). The underlying reasoning is that the

most promising way towards establishing explanatory arguments in the social
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sci8nce5 "i5 to create a lórge supply of operationally defined tp.rms

of high determinacy and uniformity of Jse" (Hempel, 1951, p.47). Obviously,

thi�: sort of conception delegates the actual con5truction of a largar

theoretical paradígm to a later 5tage where inductively collected con-

cepts wauld be given 50me meaning by combining them in a logieal manner.
.....

Therefore thi5 method of constructing theory is based on the idea that

social reality i5 ready to be captured by sorne vague process of defining

it empirically. Such a premise i5 epistemologically 5uspicious, because

it assumes that theory building i5 a simple taxonomical exercise that

goes from the more concrete to the more abstrect by sorne smooth process

of ever wider encompassing categories of empírical entities.

An alternative vie. of theory i5 ene that posits a reconstruction I

of reality as a basic task for theory construction. In that framewark,

theory con5titutes the product of an ongoing dialogue between objects

of the empirical world and the cognitive subject (the investigator). J
Their interaction allows to build the theoretical foundations that not

only help to designate relevant concepts and acceptable criteria, but

also determ:.nes the necessary steps to operationalize them. In this

sense theory not only encompasses datum and concept by specifying their link-

ages, but also creates their very existence. In contrast to abstracted

empiricism, this conception of theory does not attempt to capture whole

portions of social reality, but to abstract some analytical elements from
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thn lñtter. Therefore, the basic task of building theory consists in

detaching specific analytical aspects comman to a large number of

widely differing empirical situatianc;. In that sen se , educatinn or

marital status for Curkheim are not empirical indicators of social in­

tegration (in the sense of designating similar empírical situations),

but two clearly dis�inct empirical situations analogous only with res­

pect to one analytical aspect of them --the strength of social ties

relating the individual to society (be they family or tradition).

It is precisely this conception of theory building that inhibits

the unrelated, volum.i.,ous and, above a11, undirected accumulation of

empírical phenomena without giving it sorne meaning. Instead of just

designating the sum of forrJ1alized operations in organizations as "for_

malization", or the proportion of non-productive employees as "adminis­

trativa intensity", one must first establish the general theoretical

context in wt"dch these notions will be used , which includes, on the one

hand, defining them nominally, and on the other, linking them to a more

generally formulated theory. Short of tnat , it should come to no one' S

surprise ,that pseudo-thearetical concepts do not travel too well,wether

from one society to another, or even within the same area of concarn.

Inferred from empir-ical indicators, they demonstr-ate in fact narrow

qualities of definition, �lthough they were meant to express general

characteristics. Hence, �hat sbstracted ernpiricism actually does ls
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prssent grand names for empirical phenomena that can neither be trans-

latad into distinct onalytical ]pvels of in�Jiry, nor used te explain

them.

IV. Critique of develepment administration literature

Development administration literature seems to suffer from preci-
.

sely the opposite limitations to those found in organizational literatura. It

tells us a graat deal ebeut the historieal, politicel and cultural sur-

reundings of BOC's, but little about how these get. translated into stru-

ctural arrangements and bnhavicr in organizations. We will argue in

the dicussien that follows thet mere differences in culture or values

are insufficient te explain behavior. What needs te be unravelled are

the majar social m�chanism5 whereby structural factors impinga upon the

(in \\
J

ways in which people act in different framework-s of social action

this case organizations). Values from our point of view, must therefore

be treated as consequences rather than determinsnts of such major me-

chanisms. Although development literature encompasses similar interests.

it has not in our opinion prcvided for a clear 2unction between organi-

zation and envír-onment in 8OC' s.

�
The number of appr-oacbe a that may be distinguished in development

literature are identified ;'e5s by their distinct conceptual frameworks

•
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th�n by their particular interests in concrete phenomena. Accnrdinnly,

we find studies of administrative ecology, materials that utilize poli­

tical regime variables for distinguishing among national administr�tive

systems, historical accounts of bureaucratic responses to proces�es of

modernizñtion, studies that apply cultural explanatibns to bureaucratic

behavior ano, finally, research that deals with problems of altering

bureaucratic performance in the context of rapid political, social and

cultural change. What a11 those approaches have in common is a general

concern over the political, economic social and cultural impact of the

environment upon the functioning of bureaucratic organizations. While

such conceptions represent a majar step towards undermining the time­

and spaceles5 sociology of organizations their lack of a coherent con-7

ceptual framework reduces them to mere ideographic representations.

In its practical applications, the study of administrative eco­

logy follows the structural-functional perspective, with a11 its impli­

cations. Thus, it is essentially a conserv�tive approach in which -

"disruptive" efforts towards mouernization by the developing countries

are frequently ví.ewed as negative or pntho'loqí.cal , Although thí s ap­

preach can help to elucidate the complexity of interdependence between

structures and functions acting upen administrativa systems within a

natienal context, it cannot prOvide any precise causalities, simply bec­

ause of the sheer vastness uf inc¡uiry. On the othe!" hand, by its very
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nature, this approach yields a useful order:. ng of complex social reali- '---1

ties, theugh it cannot go beyond sorne descriptive classificatory schemes.

Studies that utilize pOliticel regime variables te distinguish

among natienel bureaucratic systems may be considerad spacial cases of

the preceding approach. Thay postulate that political systemsare pri-

mary determinants of bureaucratic norms, structures and behevior. Ac­

cordingly, the political instaDXty of developing countries is seen es

leading to bureaucratic performances that are equally unsteady. In this

sense¡this approach conveys essentially tho same results as the foregoing.

Nevertheless, its concentration upon 8 fe�'J variables considered as crucial

makes for clearer r:ausal relationships. FLJrthermore, it is useful for

comparativa purposes, in ttle sensa that it singles out factors accounting

for ragime differentials and their consequent bureaucretic behavior patterns.

Historieal accounts of bureaucratic experiences of "modemization"

constitute essentially a body of works thñt attempt to develop inducti­

vely relevant criteria and concepts through reconstructing the emergence

of nationel bureaucracies. Making eclectic and somewhat indiscriminate

use of concepts from other disciplines, -these works describe devoloprnents

end institutional changes, and interpret environmental influences by bor­

rowing concepts from politicel science. sociology, economics, etc. They

constitute a rich souree of information for later attempts towards more
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theoretical conceptualizations. �I

The studies that utilize culture concepts for identifying national---

administrative systems rely upon psychological factors, such as values

and attitudes held by individual administrators, in order to explain bu-

reaucratie behavior and its structural equivalents. From its basie can-

ception, this perspective does not aim at a comprehenshe evaluation of

.

bureaucracies, but rather attempts to assess cultural phenomena in terms

of such tangibles as the authority concept of administrators and its

possible relationship to the political value system or problems of deci-

sion-making and their implieations for structural bureaucratie arrange-

-¡
ments. Basically, it is a behavioral approaéh stressing methodological I

I
issues and quantitative data collection techniQues. !

A last approach that may be mentioned really constitutes a eonti-

nuation of the precsding one in that it deals with problems of altering

bureaucratic performance in developing nations. This type of concern

addresses the more practical problem of inducing administrative change

in arder to increase efficiency and complianee according to norms of

western bureaucracies. Essentially, it focuses on problema encountered

by the praeticioner-expert confronted with the task of implementing ad-

ministrative reform measures or aupervising oevelopment projects. Although

it doea raise questions about the relationship between politieal systems

•

and corresponding administrative patterns of behavior, it nevertheless



confines itself to nr-act í.ce l epplications such as planning, programing

or staffing.

To SUr.1 up tt-�i!:; b!:"if�f review, thí.s whole e.rfl:1 may be charé'r.tpri_7p.d

as lacking a coherpnt framework or anything resembling what might be

callee a comman t.heor-et í.ceI foundation. It is en eree defined by the

interest in certain subject mattBr's and based upon the artificial dis-

tinction betwEcn developing and developed countries. The mother dis-

c.í n l í.ne' of these appr-oeche s is undoubtedly political science, with oth�r

flrcn� playing minar parts. Furthermore, thts literature i5 almost ex-

clusively descrí.o t
í

ve, int'1rspersed wi.th occasional fumbling attempts to

get at exr1anFitions of g8neral importe Nevertheless, this area of inq'Jiry

Cí1nnnt fln i]nnred; it hüs produced verv rich empirical materiaIs and cnn�-

-

titutes, be s í.de s , the on Iy l1ttpmnt to overcome the ethnnr,pntric limite-

tions af organizational literature by including wider social pRrameters.
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v. Cnmmon cere theory for organizational behavier

Our objections te currently established models of organizational

behavior can be summarized by the simple statement that they ignore

peopIe. The obvious solution, therefore, is to "bring men back in",

to follow an old recommendation, for flan organization is, after all,

a collection of people, and what the organization does is done by

people" (Simon, 195?). Nevertheless, we are not proposing to come

back full circle to a reductionist view of organizations since, as we

pointed out, it raises more problems than it solves.

The major advantage of "bringing men back in'.' as we see it, is

to cIarify the relationship between environment and organization,

thereby making the latter an authentic product of society, instead of

a more or less standardized formula for the production of goods and

services.

There have been several indications in past works that individual

behavior 15 not solely determined by organizational roles. In parti-

cular, works by Selznick, Gouldner and Crozier have pointed out the im- , ':.1--­

portonee of broader socializing forces from the environment. What is still

needed 15 the specification of sncial mechanisms that link such forces to

individual behavior, and in turn te organizatienal outcomes. This
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theoretical gR", has forced those who did want to tfl.ke external �or,iR-

1 i zi. ng f'orces into account to resart to the usual con-out of "cul tlJr:.�1 ca

explanations. in which men bec"me p��sive receptacles of lAnitimate

societal values which they somehow transmit to organizationnl Mr.chnnisn'R

by unspecified processes of perrneatien. The potential of such "expla-
.

nations" for SOC's ls obvious, and has been fully exploited: it ha� led

to the arqument that social values in developing countries are somehow

dysfunctional for bureaucracies, which explains why they "don't work" so

well as their US counterparts.

A. The taols of career -adVAncement: performances vs.roles

We would like ta propase, as a first approximation to a better un-

-.....

derstanding of these problems, a conceptualization of individual acti-

vities in organizations as sets of resource getting behavior. The role i
_¡

paradigm would seem appropiate ta describe such sets, if it were'nt for

the fact that roles have traditionally been used in social theory te

relate action to prescribed tasks with little or no mediatien from the

individual. In the present centext, we need a concept that i5 not res-

tricted to normatively prescribed behAvior, or te the functienal netion

of behavior required for obtaining some socially or systemically appro-

piate output. Thus, in sorne in5titutional context, a physician 1s likely

to make his patient5 wait several hours befare seing them, or a policeman

to seek bribes, even though neither behavior i5 prescribed or functionally
•
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required for these occunations(ar deviant, for that matter, since that

kind of bChñvior i5 generalized).

In addition, people in organizations, as elseohere, perfo.." on dif_l
ferent levels, so that one may be a simple pretext for the othcr. In J

other words, performing a given action, such as preparing a rp.port, �r

requesting information, may in fact be a covert attempt at changing ar

solidifying a given distribution of power and infIuence, rather than a

simple task-fullfillment in conformity with the charter of an organiza-

tion. Goffman's notion of eerformances (GOffman, 1959) would therefora I

fit this conceptual framework better than that of role, as it includes

behavior "given-off", as well as overt behavior, and does not have a nor-
.

mative straight �ket WhiIe seeking a bribe, for example, 8 petty offi-

cial may aSSlIme the outward arpearance of performing his legitimate

"role" by making a long speech on the importance of law-abiding, yet

giving off the behavior that will correctly be interpreted 8S raques-

ting a bribe. Likewise, a politician on a campaign tour will extoll the

virtues of democracy whiIe in fact seeking votes. In each case, the

audience knows how to distinguish assumed from given off behavior and i
_,;.

respond appropriately. Overt behavior, in extreme cases, will have

little more than symbolic vaIue designed to make the actor's claims more

leaitimate.
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r.nntrary to the notion of role in its most classical sense , tnnt

--,

nf f'lp.rformance does not reduce individuals to mere carriers of intern�-
.

1i 7ed rules. They alone can tra\/fll from one kind of performenrR to

anothRr and af'lply strategically any number of them to a given situa-

tion, in orner to control --not just the definition of the s1tuation,

as Goffman assumed -but ultimately, valued resources in the form of wealth,

prestige and power. Furthermore,far from being restricted to short-lived

face-to-face interaction within the confines of any cne organization,

performances fill up an actor's whole life-space, 1.e. the totality

of his group affiliations. For any given actor, therefore the spacial

importancc sny organizotion may have as a stago for performñnces (rather

than the f�mily den or a football field) simply lies in the latter's po-

tential as a source of wealth, prestige or power, or simply, seIf-sus-

tenance and minimum recognition.

The notion of whole life-spaces as the universe of an individuales

career, as opposed te restricted organizational tasks, implies that(if

any resources external to the organization that employs him may be

used to improv9 his internal bargaining position , it will be. ,. Such

reseurces may come in the form of scarce or privileged information, know-

ledge about skills or external conditions vital to the organization (famlIy or

.

other personal ties) with centers of power or information potentially

detrimental to the organization (or soma of its members) if divulged.
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}J'U nf these mliy win the individual entry as well as promotian and power

e

within the arganization, quite independently of how he willperfonn his

tasks.

Those who disagree with this opportunistie view of behavior in or-

ganizations may argue that the vast majority of organizational partici-

pants in industrialized soeieties in faet do not use outsige influenees

in order to gain aecess to organization�or be promoted in them. This,

howaver, is hardly a eonvincing argumento Aather that attribute such

virtuous behavior to so-called univer�Rlistic values or the protestent

ethic, it .makes more sense to eonclude that)many people don't use outside
1....

influence simply because they have aecess to none that can make any dif-

ferenee in their careers. When it comes to the upper ranks in organiza-

tions, however, the notion of using external sourees of power to boost

onels own position no longar sounds so preposterous, do that e W.Mills's

1.

Power� may have been more an organizational than a political theory. i

_ _.J"

A thorough analysis of the variety of and interaction betwaen dif-

ferent kinds of organizational performances is not called for in the pre-

sent papero To postulate their existence, ho��ver, amounts to merging se-

veral of the paradigms that we have discussed previously by assuming a ba-

sieally opportunistic posture on the part of organizational participants

ready to seize upon different lines of behavior in o�der to present
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themselves in the best light, depending on available opportunities.

In the discussion that fOllows,fwe shall use a simple dichotomy to
�,

dfstinguish between different kinds of performances, na'llely task-re-

latad and power-related performances. The first cateoory corres!'lf"\nds

roughly to what might be called "doing Dnels jOb",1in the sense of

accomplishing tasks as they have been laid out in en organization's

1

eharter. LPower-related performances, on the other hand, pertain to

the manipulation of people and resources in order to influence certain

outcomes which may, or may not, correspond to "legitimate" organizatiO-

�

nal activity. \ Clearly, this is a very rough distinction, and no r."rCret�
\� .

action can ever be uneQuivocally cne or the othor kind of perform�nce.

Nevertheless since several performanccs may correspond to the same é'C-

tion, the problem is more one of sal í.ence than idf.:ntity.

fWhat needs stressing is that no gi ven performance can be consi.rlered

rewarding � E!�p�!, regardless of the official value� Qf an organizatinn

or its surrounding society. l For exemple, technical competcnce may ba, in

some contexts, highly valued and rev.'erded, but in others, it may actually

be punished. This may be the case for a nurnber of reason. It may be

that a particular job is simply impossible to do(such as "curing" mental

patient� governing New York City, or doing away with poverty), so that

there will never be any concrete evidence to show for it. It may also be

that the indicators of achievement are not clear or s?lient enough, not
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valuad enough in [jocíaty or thl'!t results lag too far behind initiatin!]

4/
behavinr, ami therefrrre cannot be used as a basis for rp\"lrn.- t.est Iy,

IIdilir:g nnels johll may ceme in conflict with entrenchf'rt int"'re!1t-.., in

ami (,,)lltsid8 en organization.

L!.�sk-related performances can be considered as as potant1al re-

sources if onels expertise is scarce and in high demand, and if it 1s

congruent witn establisned interests.( In such circumstances, it may
---..¡

serve as a career-furthering device;�f not, an organizational part1ci-

pant wíll nave to resort to alternative sources of self-advancemant (or

merely survival)_._ [he correct attí tude, therefore, Ls not to assllme that

people will do their jobs just because it is "prescribed", but, as

Stinchcombe dill, to ask in wnat kind of setting will anyone actually ba

under any pressure to do anything in the direction of what he is offi-

cially paid for:J.(Stincncombe, 1974). In the example that he described,

the head of Tráfico (Motor Vehieles and traffíe poliee in one) in a

small town of Venez.uela, spends little or no time delivering driver's

licences, simply because no rewards can possibly be reaped that way.

On the other hand, paying his respects to hís hierarchical superiors in

Caracas te indispensable for protecting his career, and 50, he spends

more time in Caracas than delivering licences, In other words, the man

has his priorities in the ccrrect order. 2/

•
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In effect, delivering drivers' liaances in Hew Ynrk City, nr net

deliverin� them in Vone7uela is exactly the sama behavi�r for a h��n of

Motor Vehicle!3, if! orgnnizRtional rationBlity i9 unrlRrstn"d as él functicn
-.

of envi ron"'lJnta1 par_t&lrs rather- than blind comoliAnce wi th r-uln�
Another example of 'this process that comes to mind is the hrain-

drain characteristic of developing and also European countries. It can

be explained by the low bargaining position that technical �kills give

in certain organizational settings, even though, from a conventional ra-

tional viewpoint, such services may be desperately needad, especially in

the óeveleping countries. Likewise, universities do not usually distri-

bute high rewards te faculty who devote most af their time to teachi,ng,

or to administrative employees wha work hard at bureaucratic chores,

as neither are cansidered scarce or particularly valuable. The ability

to bring money and prastige ta the institution by coaching a successful

football team or bringing in grants or suppart funds are far more rewarded.

l!_f "doing a job" is not sufficient to get money and recognition,

and if in fact it may be caunterproductive to do so, then gain1n9 and

giving politica! su�port, aften as exchange far other resources, may

beceme a majar activity fer career advancemen:j Access to priviledged

knowledge, contacts with external sources of support (due to previous

circulation in othGr organizations or primery groups networks), the



ability to distribute jobs or share loot are some examples of b����

of pnW8r that may �nmmAnd othcr kinds of resources imd thus advenca

a carr.cr.

The pnint we want to make is not that iifluence-peddling is any-

thing nsw in ornaní.zet lon theory. It has been rl�cogn.ized as a major

resource, but usually it has bnen attached too closely to organizü.tio­
�\."
1'�

nal or subunit goal achievement, or to the protection of the organi-

zation from outside alion forcesJ(i.e. legitimating its activities).

This is what has mede it p05sib18 to assume that organizations always

strive to survive, as no extra-organizational forces or subgroups within

them, \'JOrE� suppoccd to uso thom for t.hci.r own dsvlces.! If, on +he o+h=r'

hanrí , wc tnko caI'ocr-furthoring rather than group goal furtheriag as +h>

hnsic rlynflmic factor, then the vRry efficient way in which prívate intn-

resto p Iurul=r bur-eaucrecfas in sorne par-t ícu lar organizational sctt ínns

should no longer CO;T,C as a surprise, for given that premisa, politicnl

activities need not be associated with LoyaLty toward the orcaní.zc-

tion, but Ioyal ty toward any source of political support of one' s

I

car-eer , be it internal or external to the organizatio'lJ CThis view

has the advantaae of �::;p¿¡rat:.ng carr:er-relatcc.l rationality from

rationülity linked to organiznticnal survival and success, instcod of

aasunrí nr; them to be
í

oent íca l. It sti 11 Leavee us tn specify the condí-.

tiO¡I¿¡ l:n(i:.;!� wh: (fl t.he two kindn of r-at íonal.t ti03 wí 11 be at Ieast coopa-

•

ti_hlG, {lrj'j t.huse unucr whí.ch '-I�r;y wiU be oppotcd, Hopefully, this will



34 ..

\
1/)_f'�d us O\'¡ay_} frf"'lm stp!"p.otypj ng the

ee
first condi tian as typic�l of inrtu�

trial socí.et
í

es anrj � he sr.cond 35 the necessary lot of dr;'vnloning oonn-

Furthermore,( if we take power-related performances as alternative
'_.

ways of obtaining pay-offs, it becomes possible to include bureaucratic

corruption 85 a normal ongoing activity, 1 instead of a marginal phenome-
.---1

non of interRst only to amuteurs of social disorg3nization. In an or-

gnnizational setting, for example, where the rules of the game make

recrui.tment and pro,"otion hA!=oRrl on m�it virtuA1.1y jmnos�i hlf:1 and rtis-

missal extrp,mAly di.fficult
6/
_', the corruptlon of petty officials by

service recipients give the latter at least mi.nimal control over incenti-

ves, otherwise abserrt , that will encour-aqe these officials to provida

ser-vices, ün the other hand, the tolerance of' �I ler. petty corruption on

the part of higher officials gi'18S these el leveraga ovar the:i.r suhnrrli-

roetes that the formül hierarchy cñnnot provide. The not so distant past

(and in some c�ses thc n�esent) of municipal gcvernments in the US ls

a caSQ in point.

·Corruption may also be a way in which one organization (or a group
'-..

therein) gains influence O\¡Pf ano+her-, The hinher official who is Wi,lling

to be L','ibEd by outsi ce ipteresb3 ..... i11 make sorne cruarrí.zetrí.onel resources

avai Leb l e to thf:m, and in exc�\�nge eXj1And his urrí ver-se of opportunities
•



beyond the boundaries of his ",E!IIIbership organization. Raclilit 'lCanrfnl�

involving heads of state (from developed es wp.ll as develo!'ling coun-

tri'es) with transnational corporations ere gooo i lustrations of thi�

phpnomenon.

Nevertheless, it is_not enough to essart thet organizational par-

ticipants sQ",etimes behave like busy bees, other times like manipula-

tors'of �e.ple �d situations, and stil1 other timas like apathetic and

irldifferent bystan.ars (to .cknowledge the garba,e can contribution).

/ We must specify, to some degree, the probability of chosing one kind of
,�

performance against another, if we want to go beyond an eclectic theory

of social motivation, 'and discover why people behave differently in s�e

organizations than others, particularly in the developing countries.

3. The structure of opportunities

�he dangers of A voluntaristic argument can only be averted by

pitting performance against actual opportunities. The nature of t�1Q

opportunities i5 contingent uPO" a number of structural factors t"at

act elternñtively as constrai�s and inducements upon actors. It

is in these fectors, that we beliave, the rea50n why people do any work

at all in organizations should be sought. It is also in these fectars

that the key to fundamental differer:ces bet'Neen bur.aucratic behavior

within and between countries may be found:J
•
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We shall distinguish three basic variable factors --from the furthest

removed from individual behavior to the most proximate-- that will h�

ty.pothesized to influence actors' choices of performances, and ultira-

tely create and differentiate organizational climates: L_1) historicAlly
shaped institutional forces prevalent in the larger surrounding society;

2) the immediate environment of an organization; and 3) social linkcges

available to individual actors in order to further their career. I

We may consider historical-institutional factors as the gener.li7�d

environment within which organizations éJct in a qiven natinnFll �nr("e, tr:"!t

is, the environment shRred by arganizations af all kinds. This is the

elE'ment that has sometimes been reduced to the 'cultural' charac:tAristics

of organizational participants. In the present context, we shall seek to

l Astablish the historieal reasons for the institutionalization of dominant
!

behavior pat�erns on the part af organizational participants, by reIating

them to historically evolveJ structural arrangements in the larger society:J

The immediate environment of organizati.ons, on the other hand, wiI1

vary from one organization to the other within the same society. It is

c Inse to Evan' s concept t:lf th� organizational set, in that t�t includp.s
those elements in thp. environment that have a direct interational impact

on a given organization •. (Evan, 19?4. It is :in tte differentiation betv.-een ,

__ o

·organizational environments that "'In wi 11 seek. to expLaí.n some of the major
•
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L1ifferences between industrial and public service bureaucracies th�t

may be found in the developing cnuntries.'

Finlllly, the lowest analytical level is that of indivi.rtu�l !'flcinl

l:inkages. By that, we mean! not just the set of measurable charaCTAT'is-

tics that allow a ranking of the individual, but his participation Md

circulation in varicus social groups and networks that are relevant

both to his career and to the organization of which he i5 a full-time

member. Social status, in the usual static sense of the term, would

therefore only be considered as a facilitator of such linkages rather

than a direct determinant of career success. I
\

Clearly, these three sets of factors are not independent, and re-

present a hierarchy of theoreticel antecedents, akin to a series of con-

centric circles, but not in a classical "ceusal," sense of the tarm

which would be represented by an X ---...) y ----) Z chain. Rather,

\ each entecedent is seen as contributing to an understanding of the im-

pact of the next element down the line on bureaucratic behavior,,_J Thus,

the social position of en actor should not be understood as a single

isolated measure of socio-economic status, but as an element of a certain

class structure with its own petterns of political dominance and proce5-

ses of social chango, and individual or group mobility. Likewise, the

market of an organization must be understood within the broader context

•



of the worln di\Jision between dependent developing and dominant dr.vel�r,p�

nations and tho con�oQuent role of government in defining1the future nf

s society. Therefore, we are not making the naive assumption th�t hi�-

tariesl force.:; "causell bureaucratie behavior as a moving billiflrd ball

co.l1iding into another "causes" the latter to move. Rather, we believe

that contemporary social struetures are embedded in history and cannot

be understood separately, least of a11 by the irresponsible use of theo­

retieally free-floating empirical indieators. 2/

1. Ht�torical factors

We shR11 limit this ana1ysis to exploring the historieal ronts of

) two institutiona1 factors that seem to have had the heaviest impaet on

differentiating Western from non-Western bureaueracies, namely, 1) per-

sona1ism and 2) politizatio� In doing so, we shall lay more emphasis

on characterizing non-Western societies, but only because they are less

known to students of organization. Therefore, this unequel emphasis

should not be construed as another disguised attempt at exp1aining SOCIs

as "exotic" organizations, but simp1y as a short-eut.

The importance given in Latin American soeieties to personal re-
•

latiens �/ strikes even the most casual observer. As a eoncomitant
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fe�ture�ducational, occupational and organizational ties lack strenm:h

and prestioe as f'ac í.Lí tator-s of social interaction. I Put mrrrp. simply,
�-J

who you know is more Imoor-tant; in these societies than what YOI, rín or-,

where you work, or what degrms you hold. By contrast, family and per-

sonal ties in Wastern industrialized societies are reputed to be of

little more than personal value, instrumental activities being activa-

ted and legitimized by impersonal ties based on educational and pro­

fessional stñndards.2/

It is easy to �nderstand how such contrast could leed many writers

to assert that bureaucracy, as defined in weberian terms, was a peculiar

Western institution that did not travel ""ell. Nevertheless, we still

maintain, following our original thesis, that differences between Western

and non-western bureeucrací es are of degree rather than kind end that

the mechanisms that govern behavior are essentially the samB. We shall

argue, in nar+i culer , th09lpersonali sr., €!s dcf ír-ed here 1 )i5 more a c Ie ss-

l'el'1·.l:(l r.nen i:i gem�rul cultural f'orn. of interection, and 2) that \lltlsn

it pervades en organizatienal system, it affects individual strategies

� .' . ..' _.. . ".. t ,,10 'jicr svrvi vs , !"'s:re!'" :-a:1 1"1;:¡:v::..;5_ c=�ee or r3::o13.Llty or �2::ernl y �_
We shall consider the sum total �ffect of such strateiges for the orga-

nization as a whole as a separate by-product of procBsses of individual

strategies which rray turn out to be system-preserving or system destroy-

ing, not a pri�, but eccornínp te tr-e structvre :::� C'::o!'"�u .. :'-:itS ;:� �.'=



sh,ll analyzn it.

Dne of the fnw cnnsequences of the industrial revolution in Western

nations on which almost everyone seems to agree is the emergence of th9

middle class as a new social categpry. This phenomenon has been diver-

sely analyzed, but the general paradigm most writers follow is the

L�ransformation of an agrarian-based communal type of society (GemeinSChaft)

in urbanized depersonalized industrial based society (GesellSChaft).1 From
- ..j

that point on, two additional postulates have sometimes been mada which

have since been quest i.oned ; first, that a linear procese of de\/elopment frnm

gemeinschaft to gesellscbaft could be generalized at all levels of Western

snr.iety, and second, that developing societies were goin9 te fellow thp.

same pattern at sorne later time.

\ QU8stionino of the first postulate Carne when it was found that im­
L

personal and "uruvor-seLí.at í.c" values wer-e not found in Western societies

either below or ebOVD the vast middle class with the same i�tensity of de-

dication. :�h8 personal or-ícntat í.on of social relations in the working class
-�

of those societies had long been recognized and considered slighly pathelo-

gical. It took longar to recognize a similar pattern in the upper class, but

wi th rrrther di fferent ccnsequor.ccs, Familios in the upper class are not ttnu_

clear", people get top jabs throuQh connoctians based an friendship and kin- .

ship lend ccch o+ncr- money on a personal basis, and exchange impartant infor-

matian in Lnf'or-r.nL rrrtt í.nqs such ns poting greans and looker rooms.
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Without qoing so far as. to subscribe to an overIy integrah'rl jr-G�

of the uf"l!1er clR�s, it should be conceded that it is a great doa1 E:-�i""r

for its members to know each other and communicate than for the vast

11/ (J ppo: c.fA. sS�':
amorphous more geographically disporsed middle c less, -, Relationships

therefore acquire a far more d� personal character, not because of

soma peculiar subcultural propensity, but simply because social circums-

tances make it possible for a relatively small group to interact on a

face te face basis'J

Doubtless, this description of differences between the Quality of

social relatiens in different classes leaves many open questions which

cannat be resolved at this paint. Our limited objective is to indicate

a general institutionaI factor which may have cantributed to the general

character of social relations in organizations and has received little

attention in saciological studies, owing to the low profile which the

upper class occupies in them. Therefare, we only ask the reader to agree

on minimum level, that is, ta accept that people in the upper class nave

more opportunities to evaluate &ach other on a personal basis than th�

12/
middle cIass. - �hether there are more explanations for this factor

than sheer size is not relevant to our present argument.)
./



�h�t con only harpen at the very tip of the social structure in

50cieties like the Unitud States, and therefore go almost unnnti.ced,

\ can equally be argued to hepnen amnng the elite of non-Westprn __ct'}r,; A­
L

ties, excent that in thp.ir case, there i5 no incenti.ve for thn in�;_-

pient middle class to counteract that pattern, and plenty to emulRte i��
In the context of mnss rural and urban poverty, elites are more cultu-

rally as well as politically dominant than in Western 50cieties. The

Lrniddle class, on the other hand, represents such a 5mall preportion of

the social spectrum that it soon becomes absorbed into the elite. This
•

process of absorption is facilitated by the fact that in Latin AmAries,

belonging to th¡.; elite is more a functinn of sudden(and often shortlived)

political fortune than education or ubreedinglt, 50 that the usual oJjposi-

tion between the old and the new upper class is not operating in mest

cases.

As a result af the lopsided class structure peculiar te most dove­

loping countries, lsome of the characte�istics that we find limited to a

given social milieu in industrialized countries take on a more dominant

form and are more diffused throughout the social structure._j Therefore,

the more oligarchic a given cauntry will be, the more we are likely to

encounter personalized forms of interaction, even in the most seemingly

impersonal settinos, such as bureaucracies.
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Anyone who has lived in one of the several immense tentacular

cities of Latin AmericR will have been struck by the quasi "villaga"

quality of social life among the educated elite. The mpmhers of

that cIass constantly "bump" into eR�h other in rostaurants, clubs,

partias end art galleries. They share the same schools, live in the

same secluded residential areas, study in the same US or European

universities, go to the same clubs and gravitate in the same bureau­

cracies. lrhis gemeinschaft-like social organization, in addition to
-,

the highly politicized character of social life in these countries

cannot fail to have important consecuenques for processes of recruit-

ment into and promotion within and between organizations. It also

results in the marginalization and political impotence of the peor,

regardless of the demagogic front any government may assume�

Politization

r!_he impact ef government in the developing countries is far

broader than in industrialized nations. On the one hand, gevernment

is the prime mover ef econo",ic policies, end as such, controla VBst

resources. It therefore acts as ama� for most individual carears,

as it helds theb� promi�s of social achieve",ent and mobility. On the

other hand, the history of political instability in most of thesa ecuo-

tries has prevented the institutionalization of gevernment as a separata

specialized function, so that the separation between political and non-

political arenas i5 very weak. We shall argue that these two factors

contribute to the salie�ce ef govarnmant as a source of social prometion
•



and the politi7ation of �rel�on. in organi�tion••�

In the Rr,or:omic sphere, partitially developed countries nro dis-

tinguished by considerable governmont involvanent through the need for
�

extensive planning. Government in many instances constitutes t�e prime

mover of economic progress. ThQre are a number of reasons for that.

First, a narrow ba�is of savings and privete investMQnt makes it M�da-

tory for governmQflt lb stQP in Jcr purposes of infra structural illProva-

ments, such as tran�ortation and communication. Usually, these sac\ors

require heawy and long-term Lnvastments that private initiative can not

afford or is not willing to eogege in. As we shall see in the next ssc-

tinn, this has important consequences on the environment of industrial

bureRucracies, notti only as it affects their performance, but also by lin-

king them directlr to the political process.

Colateral to these considerations are the concrete phenemena of

external dependency such as chronic balance of payment deficits, huge

foreign debts, hilh inflationary pressures and other consequsnaes of in-

ternational relationshi� such as the much-evoked problem of having te

s�ll natural resources prices and to buy capital goods fro.

abroad at steeply high

Neverthele.. , it is not enough to un�rscore the srucial role of
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govRrnment in the efforts toward economic growth in order to show tha im-

portance of the politir.al realm in developing countries. r It is equally
L_

important to bear in mind the forms of political dnminance that onerate

in such countries. Economic and other policies are not dictated by sn

impersonal bureaucracy recruited on the basis of talent and training, but

by a ruling elite that means to stay in power, and among whom, therefore,

loyalty to the established system is often more important th�n competence:

As a result, patterns of personalism are further reinforce�:l This situa-

tion creates, in addition, an atmosphere of arbitrariness where rules and

regulations are used to fit the personal llrter� of people in pn��r, ra-

ther than as a commonly negotiated and fairly enforced set of standards.

The fact that a ruling elite holds power over a widely parochial

mass has many implications, as students of government have pointed out.

There is, however, only one particular conseQuence that is relevant to this

discussion, namely, the dominance of the political realm over most other

spheres of social life. 8ecause of weak political institutionalization,

an effective separation between the political system and other areas of

activity, such as the economic and organizational sectors, be it private

enterprise or public bureaucracy, is lacking. On the other hand, society

must function somehow. It is therefore mandatory for the individual bu-'

sinessman or administrative ofrice-holder to engage in extensive politicel

bargaining v.td.t government in crder m insure the StrVivallOf h:is orgsnization in a 'ID!
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which establiRhed channels cannot provide. In doing so, the sctting
•

of his action may be constituted by what the Gesellschaft in progress

stipulates, but the strategy to implement his goa1s will be governed

by the principIes of Gemeinschaft. In concrete terms, this meanq that

.

(structures of �esellschaft such as commerce, industry and science which
-_ ..

,

supoosedly break with traditional molds and lead to high degrees of in-

dividualism, impersonality, consenSU5 upon rational decision-making
.

and other mechanisms to regulate group interests, are held in check by

patterns of behavior which rely upon elements of Gemeinschaft such 89

kinship, localism and friendship_J.

The foregoing discussion shows the high degree of interdependenoe

between patterns of personalism and that of �olitization in non-Western

society. In that kind of environment, members of organizations are not,

by and large, led by a service ideal toward the organization that employs

them. Aather, they see their loyalties as intimately connected with the

fortunes of their superiors with whom they interact on sn informal basis.

L�epotism and patronage are only natural consequences of that basic pattern

of behavior, and in any concrete situation, it defines the political dimen-

sion of social action as paramount�

In addition, the pressure to create jobs at all costs further de-

pressas the relative importance for self-advancement of task-related per-

formances. (!n the name of social and political stab\lity, public
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orgnnizations frequently fulfill the crucial role of employment cent9r�. ¡
. -J

Young university graduates, emerging from crowded state univ�r"sities

with more training in political activism than competence in th�lr fielrl,

need an opportunity to "work", that is, to integrate thsmselvss '/ithin

the ranks of the privileged. Since there are too many to be absorbed

by a free-wheeling play of supply and demand, government has to furnish

those opportunities. {8eceuse the primary goal is to alleviate potential

dissatisfaction rather than salve technical problems, job contents often

have little to do with job performance. Moreover, the heavy load of

people who do not have any special skills and do not fulfill any essential

tasks will lead to considerable overload in administrative overheads,

hence excessive redtape, which in turn will provide further employment

opportunities -;]

In order to make our point, we have so far exaggerated certain con-

trasts between developing and so-called developed 5ocieties, although from

the very beginning we had statad that we would assume no fundamental dif-

fersnces 6etween the two. How can we reconcile this apparent contradic-

tion? The answer is that every society may be considered as a mixture

of gemeinschaft and gesellschaft-like features, distributed in different

institutional realms, where the relative dominance of one or the other

affects organizational behavior and outputs in that realm. Furthermore,

it is important to keep in mind that this conception �oes no� imply eny
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,

\JAlue judgfJfT\pnts as to which "ingredient" may be more desirable. Nor

dCGS it BS�Jme any processp.s of development whereby society travels

smoothly from dominant patterns of Gemeinschaft towards those of

Ges�ll�r.haft. What it does stress is the idea that the some meeha-

ni5ms are working in both kinds of soeiety, so that the sama kinds of

behavior will emerge given similar struetural arrangements.

2. Organizational environments

Broad historieal explanations are useful to establish's dominant

pattern in a given seeiety, but they are powerless to aceount for in-

ternal variations within the same historieal context. L_The glaring dif-

ferenees in the developing eountries between organízational behavior in

private industrial and public servíce orgBnizations defeats at once any

general explanation.11 Despite many limitations.industrial bureaucrecies,
-.JL

on the ane hand, seem te approach the respectable modél of organizatio-

nal behavior in which people get their jab done, fo1low orders and pro-

duce something they can se11 (with e 1ittle help from teriff barriers).

Public service organizations, on the other hand, offer en image of be-

wildering confusion eompounded by inefficiency and widespread corruptio"-d

(we are, of eaurse, talking from the conventional vie�point of the usar

cf organizationa1 sarvices; as for participants in these organizations,

the system i5 remarkably efficient as measured by the ratio of actual
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work over pny-offs). The contrast may be somewhat exaggerated, as we know

that industrial orgunizatinns in these countries produce expensive and low-

quality products, but in the final analysis, they do produce something,

even if it's only Coca Cola. �/

Since there are no clear and systematic sociologically relevant

differenC8S in the recruitment of either type of organizations, the

most promising ground for the explanation of such visible differences

seems to be the environments. We shall therefore distinguish between

the environments of two broad categories of organizations, public service

organization that may include anything from a public hospital to the mi-

nistry of public works on the one hand, and private industrial bure�ucracies
•

on the other, to tipify the kinds of environments that they will find in

a developing country. That is not to say that we don't recognize the

existencp of public industrial bureaucracies or private service organi-

zations. V:e merely wish to establish a contrasto

a. The environment of public service bureaucracies

L!n addition to being dominant for reasons explained earlier, go­

vernment in the developing countries is also relativel� independent from

control by other institutional spheres, and relatively monolithic (no

matter how structur-al Iy complex), owing to the high degree of centralizationj
•
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in pnlicymr-tking.

By independent, we mean that �ch8nisms of checks and balanc�s

are usually absent and political participation weak� That i5 the case,

not so much because popular masses are uneducated and apathetic, but

because effective channels of political expression such as partias end

1 t· 11 1 k' d' or de facto •
.!§! 1 �.a..e ec aons are usua y ac 1ng ..! Jure n cases ""ere

sorne sectors may have reached a level of organization or outspokenness

that may be threatening to the state, (such as for example labor orga-

nizations), the solution adopted may be, as in the case of Mexico, coop-

tation. Otherwise, repression and extermination appear to be the usual

policy.

Governmental institutions therefore usually enjoya very sheltered

environment from a national political standpoint, insefar as they almost

nevar have to legitimize their activities (otherwise than in va�Je

5logan5) er ask for orientation from the electorate. The generalized

absence of a free press perfects the picture of a ruling bureaucracy that

controls VBst resources (relatively speaking) and manages them as it

pleasos.

�Nevertheless, it cannot be clBimed that government is free of pres­

sures, aven if it i9 virtually irnmune from internal political controy
•
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\Unemployment, mass migrations to cities oY impovershed peasants, gallop­
L.--

ing nemographic growth and mounting foreign debt impose severe pressure�,

no matter how insensitive any particular regime may be. In addition,

participation in international organizations that control important

resources, and the dependence on foreign markets, :a1so constitute strong

pressures for governments to engage in vast developing programs, soma of

which have an important impact on the we1fare of sizab1e portions of the

popu1ation, even if it is mainly a trick1e-down effect. We must therefore

consider such factors as structural constraints that will contribute to

inducing public bureaucracies to produce at least a minimun of services

in order to a1leviate the most pressing,prob1ems. For, after a11, hungry

masses cannot be held in check forever with nothing more than demagogic

promises or ideological scapegoats. And so, there has to be sorne relie-

ving of pressures to keep up hopes.

LNevertheless, in spite of such restraining factors, much of the

usual apparently pathological "bureaucratic" behavior that can be wi1rtessed

in most publie serviee bLlreaucracies in the developing countries is not

due to sorne strange caneer that besets them, or individual incompetence,

but to the excessive independenee from extornal institutional controls

in their immediate environment. J This general tendency is aggravated in

the case of Latín Amer-ice by the faet thet the only social, sector that
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could exert sorne r:ountervailing pressure -the upper olass-- either cniC'''�

privjlnged ways of ohtaining services (through friends, femily, or just

plr:dn br-Ibns] or do 'I/ithout them alto[!ethp.r. Thus, the uppor cl.�.�s not

only send their children,to private sChools, go to private hos�it�ls or

drive prívate cars, as in any other country, but they also u� privnte

mail organizations, install electrlc generators in their houses and officeq

(due to numerous cuts), build vast water tanks under their �ouses and hire

private bodyguardsto protcet themselves and their property. Therefore,

Lthe only social seetors that absolutely denend on public services are the

.
.

large masses that are as politically powerless as they are economically

deprived.)

b. The environmentof private industrial bureaucracies

The two majar elements which private industrial bureaucracies have

15/to face in ttleir irn(r;t�diate environment are market forees and govemment.-

The relationshíp between the governmental sector and prívate industrial

concerns can be described as a sort of love-hate relationship, insofer as

government protects the latter by eliminatinQ from their environmnnt the

most serious threat to their survival, but on the other, attempts to con-

trol them through economic policy end places tr.elil in a po�;_tion where

they constantly have to hargain imdividuallv for the advantages which la.

supposedly grants them.
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Ono of the major tasks of government is to provide enough incpntble�

for private Investmonts in Breas it considers strategic for c1evp-Il1:·¡r: 'lnt •

In cases of cer-taín bottlenecks, government will move in as entre;"'rrni'I.!r

if other solutions fail. This activity has important consequences for

the performance of industrial bureaucracies. The very attempt to build

and diversify industrial activity does not allow for the forces of a free

market to operate on a major scale. The strees is on build�ng, not nec­

sessarily on building well. Thus, if competition would be allowed to

operate to any degres, many industrial enterprises would be eliminated,

a possibility which is both politically and economically unacceptable.

A particularly pressing imperative is the ever increasing need for

employment, dur: to rising demographic pressure. Considerations of effi­

ciency 01" maximization of profits is of secondary importance for gover­

ment which therefore encourages almost any typBS of investments. The need

for blue collar jobs is particularly acute since the majority of tho p0nu-

lation has little formal schooling, an indispensable prerequisite for

the establishment of modarn industries. The application of lower tech­

nologies is therefore a necessity.

In terms of its relationships with other nations,a partially dev­

eloped ccuntry naeds to protect itself against fierce competition on the

world ITIdrket, particular;y :in the case of infant industries, through high
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tnri.ffs, speciñl import licensing or other fiscal manipulations. Naturnllv,

this condition hR� a direct imrAct upon performa�c9 critnria. Organiza-

tinns do not -quRsi by nüture- respond to internal rp.n,ui_rpments for up-(i0t:tnQ

production or improving quality of products, but do so in respónse to

institutional and external pressures. The simple question to be asked,thm

is why any industrial firm that enjoys complete governmental Protection

should do anything to raise standards of efficiency.

The fact of 5mall internal markets and lack of competition gives risa

to a monopolistic pnsition of industry. The scarc:ity of prnducers and pro-

ducts does not maintAin incentives towards better quality controls. On the

contrary, the absence of constant innovative streas slows down the risa

of industrial development. This is readily understandable by the fact that

the emphasis is laid upon building industry in the first place, instead of

thinking about what kinds of industries would be most beneficial to ·the

country, or how they can be mede more efficient or more competitive.

c. A comparison between these two types of environments

Compared to organizational environments in most Western industria-

lized societies (as they·have heen describec1 in the literatura), we may

qualify the two types of environments just described as singularly secure.

Industrial bureaucraciss, on the one hand, enjoy captive markets and very
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to the consumero Public service bureaucraciss, on the other hand, re­

ceive a constRnt --if sometimes meager-- support from the governmental

sector with no questions asked, so that internal inefficiencies are also

borne by recipients�

Nevertheless, there remaYe in both kinds of environments sources

of uncertainty that cannot be eliminated by administrative �, namely

�ci�g processes of social change in the surrounding society. That ls

to say, both organizational environment,'private industrial and public

service-must be visualized as being immersed within the struc-

tural make-up of society. LThe basic constellation of class relationshi�s,

income differentials, educational opportunity, social mObility, and 8

host of related components of social dynamics and organization are res­

ponsible for structuring the concrete parameters of action (environment)

for governmental as well as private bureaucracies.\

Whereas public bureaucracies have to face directly the hard fects

of increasing unemployment and pauperization, as mentioned earlier, in­

dustrial bureaucracies have to face indirect consequences of such proCesses,

namely, the fact that their future growth is limited by the potential

growth of their markets, In countries where the policy of import sube­

titution is only at its initial stage, such concerns are not likely to
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to come to the foreground too soon. But in those where the process nf

indufitrialization is more mature (mostly the larger countries), recent

growth hAS been achie"ed an the bBSis of produet differentiation, rather

than market expansion of established lines. The reasan is that inrh.l5-

trial production, in many seetars, has reached, or nearly reached, the

level where internal demand is satisfied,and it is in no position to

open export markets.

Based on what we know about innovative pressures, we should con5i-

der such faetors as a potential snuree af inner change in industrial

. 1?/bureaucracles. -- But there is yet another aspect in which the environ-

ment of industrial bureaucracies can be considered less secure than that

of public bureaucracies. In spite of all the artificial props which they

enjoy, they can never hope to achieve the kind of monopolistic hold ovar

the consumer which public service bureaucracies enjoy ovar the public.

By and large, industrial goods are more substitutable and dispensable

than public services such as health and education. Woreover, in spite

of generally high industrial concentration, there is sorne degree of in-

ternal competition among firms, especially in the industrially more ad-

vanced countries (Mexico, Brazil, Argentina).

A third element that distinguishes industrial bureaucracies from

public ones has to do with the perception, rather than the intrinsic
•



S'.,l.

nature of their respective environments. As pointed out earlier, tho

social problems that surround public service bureaucracies are serious

enough, but the political personnel in charge or perceivino them nnd

elaborating prorrrams to selve them suffers from chronic turnover and hence

chronic amnesia: a regular six-year clock in the case of �exico, and fre-

quent sfJAsmodic change in that of most other countries in L,atin America.

This situation seriously affects the time perspective which any public

official may be reasonably expected to hold. Industrial bureaucrecies,

on the other hand (that is, private ones) , enjoy longer planning horizons,

even if they don't always take advantage of them, and do not suffer cons-

tant turnover in their personnel.

{We may therefore conclude that owing to the nature of their respec­
!

tive environments, industrial bureaucracies are more dependent on Bppro-

priate task performance for their survival than public service organiza-

tions.. \. Given the stronger hold of cUents on these organizations, tech-
\

nical competence has a better chance of receiving some recognition, whareas

it becomes more an obstacle than a resource in organizations that exploit

their environment while producing only a minimum in exchange. 1§1

This tentative conclusion may be further reinforced if we consider

the daviant cases of public industrial bureaucracies, on the one hand, and

semi-socializad private service organizations on the other. The experience

•



\...in the fir5t k i nd of organizatíon in Latin America has hpen of wi.de�r>rp.rHt

inp.ffir.iency and Lnabi Lí ty to show any profits, even within th� fr�"�8""':�-!,

1'""'/ .; \ .::t ,

of prntFr.tive t�riff �nd fisCAl policíes. -- '

...

As for rrivate organizations that enjoya near-captive ponl of

recjr>ients, 5uch as for example, insurance firms or health organizations

contracted out by large business or banking firms for thelr emploYEcs,
.

they seem to show sorne of the same lack of responsiveness, toward thRir

clientele that cha�3cterizes their public counterparts. This would seem

to reinforce the ooatu'late that lit is tbe environment, rather than the na­

\r�Y
ture of the tasks th�t dp.termines the relative emphasis on task-related

pRrformünces in organizñtions. 1

3. Individual social linkaqes and career mobility

We are concerned in this sectian with outlining the effects which

institutionalized forms of interaction described in the two preceding

sections have on individual strategies of survival and self-advüncement

in Latin American organizations. Furthermore, we ere concerned with

showing that bur-eeucr-at í.c behaví.or- in such settings is predictable on

the very s�me general principIes as in industri.alized societies, although

it will clearly ctiffer empirically.

•
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In the literature an occupational sociology, the determinants of

cerep.r advancemont ii1 Lndustr-í al í.aed societies have usun lLy been con-

cep+ual.í zed in terms of static structural concepts design<'\ting sociAl

placement, such as profession of father, education of mother, for��l

education, etc. It is und8niable that social placement has consequences

for career achievernent in any social setting. Yet, such indicators leave

wide gaps that can only be filIed out by more dynamic kinds of analyses

of individual pertainance to and circulation in the kinds of social groups

that may affect a person's vertical and/or horizontal mobility. 201
This

kind of research, howp.ver, is inhibited by the strongly entrenched metho-

dological bias that mobility can be explained by structural properties

that are readily measurabIe by survey techniques, and by the practir.al

difficulties of trying out alternative approaches.

I By contrast, the importance of personal relations for individual
\.........

career mobility in the developing countries is both acknowledged �nd

profusely commented upon as an exotic feature of such societies, as well

as used for explaining many of their probleffls in following the true path

of modernization. Going back to our claim that a closer look at develop-

ing societies may give new insights into unresolved issues in industria-

!ized societies, we shal.I attempt to characterize these relations and

regard them as the finer web that underlies any class, institutional or

•



organizational reality, recognizing only a difference of emphasis on their

impnct in industrialized and semi-industrialized nationsJ

The peculiar nature and importRnce of interpersonal relationships

in the developing countries has been noted early by anthropologists and

political scientists who have typified them under the patron-client model

(Boissevain, 1965, 19?4: Cotler, 19?O, Foster, 19B?). It has been

described mostly in rural settings as a quasifeudal relationship in which

the isoleted and defenceless peasant exchanges with the local strong man

(cacique) loyalty, obedience, service and social deference for assistance,

protection and social connections with the external world, thereby prolonging

the social ethics of the now extinct hacienda system.

The patron-client relationship has been described by Foster (1967)

as the dyadic contract model. The latter postulates an informal structure

that underlies all institutional ties interacting people might hAve.

People associate by contract, i.e. the relationship exists as long as the 1n-'

teracting individuals recognize it 2� convenient to further ends. Its

content and its endurance are determined by the number and quality of

obligations each of the actor has incurred trom the other. Thus,! wa deol
'--

essentially with a reciprocal relationship of obligations and expectations.

Secondly, the contractual relationship is fundamentally dyadic�j
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, It puts pairs of actors into interaction rather than groups.) It connotes

a very simple confipuration of give and take.

"Eüch person is the center of his private and unique
network of contractual ties, a network whose overlap
with othcr networks has little or no functional sig­
nifi�ancn. That is, A's tie to 8 in no way binds him

to 8'5 partnor C."

(Foster: 1967 p. 215)

The continuity of the relationship' simply is a function of the re-

wards aach of the contracting individual receives from maintaining it.

Thus, the bonds of exchange are completely subject to individu�l consi-

deration and override any formal link based upon institutional roles.

i,�;hen the contract is dissolved by either one or both of the interar.ting

individuals, institutional ties held simultaneausly will loose their siO"i-

ficance� Regardless of the fact that two actors may live in the same or-

ganizational context and, therefore be subject to formalized patterns of

interaction, the discontinuity or disappearance of contractual tias ren-

der the formalized relationship inoperative.'
r

A legitimate question to ask, at this point, i1.how such relation-

ships can exist in a bureaucratic context where formal rules are sup-

posed to provide a modicum of protection against arbitrariness (Crozier,

1968). The simple anSl'Jor ls that in many inst�tutional contexts, they

•
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cntion of rules 1s untypical of authoritarifln oligarchic institutional

framp-works where nnY�r weighs more hnavily than legitimacy. Bureaucr?­

cies are no exceptions from other institutional r�alms, no mattor how

'''rationalized'' they may appear on paper. In such contexts, the indivi­

dual pBrticipant attempts to compensate for the basis uncertainty of

his position by "buying insurance" in the form of multiple allegiances

to actors that hilve better aecess than himself to sources of security

and reward in the bureaucratic system.

It may be interesting, to draw at this point, a parallel between

the arbitrariness and uncertainty thatsurrounds contemporary latín Ame­

rican bureaucrats and the prejudice and aggression that hava been the

commnn lot of immigrants and racial minorities in the United States.

For such people, somehow, the ceIebrated American "institutionalized

value system" did not function, and so they were, and still ara, denied

equal treatment and opportunities.

The development of highly oligarchic and personalizad forms of

political organization f.. e , , patrimonial, in weberian terms, among such

minorities can be seen as a reaction to the basically insecure position

in which official institutions leave their members.·� In such conditions.)

their rank-and-file have to depend on their own leadership, which 1e
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oftcn hard end exploitative in character, but does provide thcm

�nme maroinal bAnofits that outside institutions will deny them.

If that pattem has been particularly prona,mced among Italian

immigrants, it 1s only because it had strong historical precedents

in their country of origine It has by no means been exclusive of

them.

Likewise,' the development of too labor movement in most so-

cieties has taken place mainly against official institutions and

approved rules of the. game.' It may be worthwhile speculating

whether the so-called iren law of oligarchy in unions and some po-

litical parties dees not have something to do with the kinds of

personalized forms of power that emerge in the context of insti-

tutional insecurity, rather than solely te internal organizational

dynamics, as Michels claimed. \

Probably other examples of such behavior patterns would,suggest

themselves in the centext of industrialized countries, provided it be

•
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edmittpri that npr50n:�:izec oyr�midal power arrRng8�3nts are not the

frui t or en)' cultural pncu lí nr- i t
í

es , but specí.f í.c resncnses tn rr';.\lMn

institutian31 and environmental.o�G�is8s. What is i�pertant te point

out is that SUCil arrangemE·;:ts Lmpose str3't;G�i8S of conduct that rein-

force them, by compell�ng the individual oarticipant wha means to stay

in Gusi:1ess tu S¡X;r( care�r secur
í

ty in ner-sone l t í.es end exchange, in

erídí, tion to, oj��;:���l�t; ef his task performances •.

At thn ons=t OT t�is ;':rticle, ws laid the ::1ai:11 that differences

in orGanizati::w:nl ochaví.cr beb'liíJ�n deveLoped é.1�·id cer-t í.aLl.y develcped
•

socisties wer-e 0:- degrce rE.ther t+ian of kind. '·Ve propasad that such

difference:3 cou lrt be exp La í.ned withil1 El single theoretical framework

Inscead 0"-:- tCi�lg tr-cabed as exatic deví.arrt cnses of otherwise resolved

Lasuns, In ornar- to accomplish tihí s , we prQ,josed that any organiza-

tion should be :.rsatc:c: as an int9gr:il par t of socisty whereby man, as a

rnembcr of the orgQn-:'zatio:1 es well as of seciety, co'stitutes the linking

nexua, When �·,8 now turn te devcloping +:�-:e M ax í.can case as an illustra-

ting cx.mp Le , \'.0 fiUst adrr i.t; th-:' t t.ne empirical evidence te back up our

ccnceptua l �t.i.'-lu.L�tior¡· .. \:.,1.2:. b·:.: 50í:"'8'....hat sc:j�,-. sir.--r1y, because there Ls

•



not enough concrete tostimony available. For industrial organizations,

in particular, there are practically no relevant empirical studies.

Therefore, we will have to restrict our discussion mainly to govern-

mental bureaucracies which have been examined somewhat closer in the

current literature. In any case, we do not find it necessary to pre-

sant a fuIl picture in order to keep our premisas. If we can present

glimpses of Mexican reality as they pertain to crucial insights of our

framework , we will be satisfied.

1. Historical Background and Institutional Factors.

From a historical perspectiva, Mexico belcngs to the group of old

nation stetes. After a long and arduous war, it gained independence

from Spanish colonial rule as early as 1821. Parkes qualifies this

transitional period by stating that "what should have been a war for

national independence became for ten years something more bitter and

of profounder significance: a war of classes" (Parkes, 1969; p. 144).

When the bloodshed accompanied by economic destruction and social up-

heaval finally subsided, the next half-century witnessed a long and

chaotic struggle for national integration as v�ll as against foreign

aggression. Civil war, foreign interventions and a devastating armed

conflict with the United States, in which Mexico lost about half her

territory, did little to further the emergence af this new nation. It

•



66.

was not until 1876 thet Mexico entered a prolonged era of politicel sta-

bility and economic development, although that period was aIso marked

by social regression. For 36 years, the country was ruled by a classi-

cal dictatorship that finaIly succumbed to the first major revolution

of the twentieth-century (years befare the 8oIsheviks'). Agein, Mexi-

cans fought against Mexicans, as they had done so many times in the

paste Fourteen years of bloody battles, intrigues and assassinations

divided the country, befare a revolutianary caalitian cauld consolidate

its control over the natian and begin the task of rebuilding. Since

then', Mexica has became cne of the mast stable polities, not only in

Latin America, but also in the rest of the world.

On the basis of this brief sketch which spans more than 150 years

of Mexican history, \� shall concentrate upon a few but important his-

torical developments in order ta show their impact an. institutional and

environmental fectore as constraining influences over organizational

behavior and structure in that saciety. '�e will also look at what we

have called the structure of oppaMunities by examining sorne of the ins-

titutions which govern the patterns of arganizationa1 interaction.

Mexico's co1mnia1 past was determinad by the autharitarian and
L

centralist principIes of absolutist Castile. Fower in economic as well

as political terms was vested in the person af the king" and subsequen-,
•

tly in the executive arm of his New Spain, the ViCerOY)WhO rulad'in
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conjunction with the Council of the Indies. Though Mexico entered her

independence with the creation of a monarchy, this empire was short-

�ived. The example of the United States proved to be too successful

for ��xico not to give the republican experiment a try. Throughout

the nineteenth century, politics revolved around the ideological split

between conservative and liberal factions among the ruling elite. Me-

xican governments disappeared almost as saon as they had emerged.gQ!
In short, independent Mexico was characterized by extreme political

instability.

; This search for solving thc problem of arder has to be understood
....____

within the social context of independent Mexico which had inherited a

•

social system of enormous complexity. Inequality and discrimination

were the fundamental ingredients of a highly stratified society on top

of which a small minority held a11 xey economíc and political Positions)
Independence did little to change the lot of the lower classes, while

the elite status of the higher clergy, large landowners and commercial

entrepreneurs remained virtually untouched.- ihe isolation of the elite

from the masses made politics the eoncern of small eireles,or, as we

have coneeptually at'í.pul.ated, é1 matter of Geme í.nscheft ,' This situation

conferred supreme impo:-tance upon t;he aetions of individuals; t,1exieans

followed men, not ide3s. On this basis, a very peculiar political



organization arose.

The in�ti tutiona lized patterns of po'l í.t í.c a 1 n pr"�-re\,olutionary

Mexico have become knoym as cRudillismo (bo55i�m) -a peculiarly Mexi-
.

can Torm of oligarchic rule. Its roets go back to colonial times,

although it became more impo�tant at a later date. With the attain-

ment of! independence, the barrier to the emergcnce of local politi-
,

cal power was effectlvely removed. Local political bosses, the

caciques, usually joined forces with a regional CBudillo�J frequentiy a

wealthy hacendado (large landowner) or a pcwerful military conmander.

I As a nationel contender for power, this caudillo related to individual
1-....--

caciqu�, on the basis of per-sonal, contr-rct s characterized by a domi-

nancn-subordination in�lay of the tradi tional patron-client typeJ

The emergence of such political factio:1s was wholly gearsd to the 1n-

dividual th�ough personal ties vdth his temporary subjects, the hom-
-

bree de confianza. Since leadership resided in the person rather than

in the affice, the death or 1055 of power of a caudillo usually meant

the dissolution of his associational group. In such conditions Mexi-

can political leadership could be con�idcred as a succession of cau-

dillos personalizing the basic dispositicn of oligarcnic rule. Exam-

pIes are plentiful; they range from the un,�kable Ganta Ana (who rose

and fell ten t í.mes] to the patriotic hero �\to .Juárez , and the na-

tional villain Porfirio Oíaz. They all repre�nted this peculiar Gemein-
•

schaft organization of' the political realm. While this mechanism
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provided for relatively frequent changas in the exercise of power, it

had 11 ttle impact upon the social dructure of r':exican society. When

a caudillo was on top for too long, as was the case for Porfirio Diaz,

the latent problem of personal power would surge head on.

The �íaz dictatorship which lasted from 1876 to 1911 evolved,

by the turn of the century, into en immobile and encrusted system. By

then tha Mexiciln class structure 'Nas essentially reduced to a simple

dichotomy of "haves" and "liave-nots". While the former encompas-

sed a rulinG oligarehy of landed and eommercial elites allied with a

substantial number of foreigners, the latter constituted the vast mass

of peasantry and labor subsisting under most indignant conditions of

poverty. As ��osío Vi llegas notes, the final eruption of "the Mexican

Revolution was in fact the revolt of the impoverished many against the

wealthy few" (Cosío Vil legas 1964; p.13). This static distribution

effeetively prevented eirculation of any sort between the top and bot-

tom layers of soeiety. It was a system brought to a stand still which

increasingly reliad upon repression to preserve the status quo.

With tile advent of tha Mexieanll1evolution �hat swept away the

Porfirian eol05suS on its clay feet, the basie eonstellation of cIass

and power W8S altered, but not their meehanism.\ This needs sorne fur-
�.

ther explanation. Curiously eneugh, ene of the foremost goals cf the

•
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Mexican Revolution of 1910 wan exprescnd by the demand for no-reelec-

tion. All wnrring f"actior.� wholeheartcdly supported this aspi!"ation.

When the rev�lutionary violence had substantially subsided in 1917,

the "search for effective governmentU was Gl"'eatly ínfl:,enced by prior

examples 01' histary.l T�c basis pr-oh lnm was how t.o keep the situation .

from revertirg to the abuses of the past by instituting a number of

depersonalized structura:' arrangements.�

r When the Coa:ition of the North finally emerged as the victo-

rious faction, it W3$ confrontad with the necessity to reestablish

law and order� - The top céiudillos -the rnvolutionary generals Plutarco

Elías Calles and Alvaro Obreg6n,- went abeut this task byL9reating en

informal network compased ef those leedErs important enough to consti-

tute a threat te the still fragile new repubJic� In exchange for lo-

yalty and obedíe71ce, Calles and Obreg6n, as heads of state, promised

to legitimize thcir claims ef personal rewards -a very simple guid pro

guo deal. However, Uthe intrinsic nature of that relationship remained

very personalistic and, in fact, constituted a newly polished edition

of the old caudillo conf í

qur-atLon, \\�cnce, the fundamental prablem

far the ensuing years was to fínd a formula which would help institu-

tionalize such patterns of política1 domin�or. without provoking a re-

petition of the trauma that had followed the r-8volution._j In more ah-

stract terms, the bas:"c issue lIJas te rcconcile Ger1sinschaft and Gesell-
•

schaft patterns by periodically breal<ing rhe cligarchic rule through
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the renewal of its rerucs , ther-eby making the oynemícs of the patron-cli-

ent relationship tr-ansoarent and predictable. (ThiS was achieved by ins-

toring two new devices: an official party and a fixed six-year presi-

dential termJ 1. e. thp. sexenio.

When in 1929 the �·Jational Revolutionary Party (Partido Nacional Ae-

volucionario - PNR) '.'las founded, it very quickly proved effective as an

electoral instrument, organizer of multip1e interest groups and legiti-

mizer of the new power hierarchies. It complied effectively with the

demand for no-reelection, on the one hand, while monopolizing the conti-

nuity of power on thc other. No elected official, from the Presidl9nt of

�he Republic te the local deputy, would be allÓ\ved more than one turn

.

comprising up to six years. Any plan conceived, any project undertaken,

any disposition made thus became subject to six-year periods congruent

with presidential terms in post-revolutior.ary Mexico.

To conclude tl'iis brief' overview,\;it is evident that the "Gerr:ein-

schaft" pattern of infarrral group formatian cei"'tered araund prominent

,individuals has deep and cornplex historical roots in Mexican society�}

The literature on Mexican post�lutianary histary is very explicit

on this point, exhibiting a surprising agreement of opinion among the

euthors. Brandenburg propases to talk about the "Revolutionary Family"

in order to indicate the baste oligarchic nature of political rule in

•



Mexico. This wording under1ines his concern.for describing the domi-

nant ru1ing fection in terms of intimate reciproca1 re1ationships

(Br�ndenburg 1970). Padgett, on the other hand, prefers the labal

"Revolutionary Coalition", indicating somewhat less intimate ties f'm�g

its members, but emphasizing reasons for political opportunism (Padgatt

1966) •

In this historical context, the demand for no-reelection and ita

.nstitutional embodiment, the sexenio, have transformad up to a point

the nature of patron-client relationships by making their termination

more predictable. Because of the constitutional requirement that a

Mexican President should not succeed himse1f, the latter is unable to

keep supporting forever the men who helped him ascend to power. After

hls tena is over, he can no longer previda his süpporters with the neee-

ssary rewards.L In other words, the institution of the sexenio, fer from

eliminating the rea1ity of Gemeinschaft, has given it a new meaning with-

in a modern context. We must therefore consider it as a restraining

institutional factor within which dominant patterns of bureaucratic be-

havior wil1 operate. As we sha1l see below, this applies to the public

as we11 as the private sphere.l

The environment of organizations in Mexico.

In our attempt to make organizations and their be�avior a trua .

12.

''',: .

. .

.
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offspring of society, we have isolaten S�l"'� historical not íons th�t

ha\le given rise to the development of given institutional factora. Ar;

wa have mAde clear in rnlr model, however, organizationa1 hehavior is

also sha!1ed by the fmr.uliar envirnnments which organizatiens havo to

relate to. In this saction of the artic1e, we wi1l try te furnish soma

additional evidence to make the conceptual link society -organization

more plausible.

Our first task will be to describe sorne of the more obvious facets

o�(organizational environmflnts in Mr�xico. The task 15 complicatm1 by

the fact that government not only constltutes a delimiting par6�eter �ith-

in which private organizations must act, but also engages actively in bu-

siness. Hence we are confronted with a dual role of government: that of

an active entrepreneur as well as that of regulator of organizationa1

behavior.J Furthermore, it is not easy to come across reliable data re-

l. garding the make-up of the class structure and other areas that msy dus-
t
�
t cribe with some 8ccuracy the contures of a society. Hence, most of tha

l' •

data we present w111 on1y serve to illustrate the kind of analysis wO

have in mind.

¡ tlexican public buroaucracy embodies the developmental ello-

,,1.rationa 01' (Jovornmont as the prime mover of econcJftic tli"1cJ

snr.ial. changa. Tho task-related complexity of it al1 can

. .

I,J.
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simply be appreciated through its enarmous apparatus�J Nume-

rous agencies, institutes, departments, semi-autonomous committees,

state corporations and ministries form an administrative conglomerate

entrusted with tha most diversa tasks,ranging from the protection o,

nascent industries to the actual operation of transportation facilities,

from the control of financial transactions to the management of specific

commercial entreprises, and from the operation of complete health services

to the funding of important edueational projects. A recent compilation

from 1973 arrives at a total of 912 public organizations (Revista de las

Revistas, Oee. 19?3).

Based upon the general conditions of devc'opment, this heteroge-

neous organizational set-up provides the framework within which economic

aetiv�ty may evolve with government laying out the rules. Since the

years of economic take-off during Warld War II, the relative indepen-

dence of the state has been demonstrated over and over again by its

eeonomic policy (Reyno1.d;-3 19?0). With a vast array of instruments at

their disposal, public organizations have intervened in almost al1 sec-

tors of the economy and have thus been able to shape the conditions re-

quired by the needs of the poli t)'·. \4ore �::'1f=!cifí.ca lly, those actions

went from nationalizing key industries, such as petrochemica1s and

e1ectrieity, to going into business as in the case of the steel industry,

or following specific fiscal policies, such as imposing price ceilings
•
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in given saetora of the economy •

. In more general terma, the Mexican government "employed the mar-

kat mechaniam aa the major procesa fer reacuree allocation, but exer-

ted strong influence on it by the ne. economic rules of the gama, !Uch

aa the pr'otection of grow1ng indJstries, tax exemptiona, and active

promotion of export industrie�as well as discriminant import licen­

sing" ([)aFlores 1968; p.391). tIn short, govemment lnstitutions do-

minatad the economlc sphare of society by setting out guidelinea and

keeplng the results under control. ;

In arder fer this rather general perspectiva to acquire a relevent

lIBaning in our discussion, it la necessary to make cartain illlPartant

distinctiona. I Ovarall government policias in post-ravolutionary ")Cico
1..----

ware not uniforll ovar time, but made indiscriminate use of the econDlllic

in&trumentarium available by setting different emphasis upon tha goala

of aconomic and social progrese. The observation that each na. adlti-

mistration cama to power with ita own priarities as to what should be

the bettar rauta towarda developmant gava risa to the so-called pendu-

arientation!.1 According to Needler,

with the rightiat regirne of Ortiz Rubio (1930-1932) which was replaced

by tha mara 1IIOdarate admini8tration of Rodr1guez (1932-1934). The
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"'''llowing govcrn"''1nt of Lfh'de-m!}-, (1934-'194G) pr-eved to ba extremely lnft-

Lst , The Lat.er- rr.!�·;Jr�-.-- r'-l'-l 3150 nr: classified aloog this continuum with

ene regirne shifting 11 ft or riQht �15o �n
....

terms of different po-

liey orientations (Nc:mtJ.i.er 19?1; pp. 46-(9).

As an example nf this pendulum movement, thf? fundamental dilemma

for any Mexican administration of either increasing production or famen-

.

ting social justice will prcbably be approached differently in two suc-

cessive sexenios. If production increase is emphasized in the first,

then a step towards a more �qual distribution cf wealth is more likely

to be taken in the next. Whereas in one caso, government may provida

�eaven for business, it may change completely its policies in favor of

labor in an other. As an illustration of this phenomenon, the table on

the foregoing page tells us something about chrmges in fundamental 90-

vernmental policy crientation, but also gives us an idea about certain

constants. One of the most radical changes ocurred during the successive

administrations of Avila Carnacho and Alemán. Looking at actual govern-

ment expenditures.· economic investment jumped by more than 1� percen-

tage points, while tho�C in social areas dropped. Administrative ex-

penditures ware kept obout equal: On the otller hand, a further look at

the r.ow of actual socjal expenditures illustré'ltes nicely what i9 nlBant

by the pcn.íu l: . .fT. +heor-y , StArting with �;árcenas' administration that

f'1arked a new high in social expendi tures) the latter's share decreased in
•
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AVERAGE PERCENT OF FEDERAL BUDGETARY EXPENDITURE
BY TYPE'OF EMFHASIS AND PRESIlJENTIAL T.ERM

•

e-
e-

Years President Total Economic Social Administr.

Proj. Act. Proj. Act. Proj. Act.

1921-1924 Obreg6n 100.0 18.7 17.9- 12.0 9.7- 69.3 72.4+

1925-1928 Calles 100.0 21.4 24.8+ 10.4 10.1- 68.2 65.1-

1929-1930 Portes Gil 100.0 25.7 23.2- 13.2 12.9- 61.1 63.9+

1931-1932 Ortiz Rubio 100.0 28.7 28.1- 15.2 15.8+ 56.1 56.1=

1932-1934 Rodríguez 100.0 22.0 21.7- 17.0 15.4- 61.0 62.9+
----�-----------------------------�------------------------------------------------------

193.5-1940 Cárdenas 100.0 30.3 37.6+ 23.0 18.3- 46.5 44.1-

1941-1946 Avila Camacho 100.0 30.7 39.2+ 23.5 16.5- 45.8 44.3-

1947-1952 Alemán 100.0 39.2 51.9+ 18.6 13.3- 42.2 .. 34.8-
'.

1953-1958 Ruiz Cortines 100.0 43.8 52.7+ 20.4 14.4- 35.8 32.9-

1959-1964 L6pez Mateos 100.0 38.8a 39.0� 30.8 19.2- 30.4 41.8+

Average 1935-1964& 36.6 44.1 23.3 16.3 40.1 39. :,

•

Sourcel James Wilkie. The Mexican Revolution& Federal Expenditure and Social Change Since
1910. (Berkeley,The University oí California Press,1967). p.32 •

a)Data for 1964 not included
b)Data for 1964 not available

The plus and minus signs indicate whether the actual expenditures remained under or sur­

passed the projected expenditures.
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,the fallowing regimes of Avila Camecho and Alemón, wi th the latter re-

presenting an absolute low. Then the pendulum s�ung back with the

administration of Ruiz Cortines and reached a new high of 19.2% during

the LOpez Mateos government. Correspanding changes can be observad in

economic and administrativa expenditures.

Sorne canstants, may also be identified. llJring the �����ff pa-

riod of 1935-1964, actual economic expenditures by government surpassed

prajected spendings consistently by an average of 6.5�t while social

investment remained under projected goals by an average of 7%. Mean-

while, actual and projected expenditures for administrative purposes

remained relatively unchanged. (rhese figures indicate very clearly pre-

ferences towards industrialization)with social development a clear se-

cond (in fact a clear third when we include administrative expenditures)."·
--

!_Eurthermore, when comparing the absolute size of social te other expen-

ditures, it turns out that they anly amount to approximately half of

those taken individually. In general, it can be said that the data of

the table reflect the wiae gap between official rhetoric about social

equality and actual dlo:ia3s in favor of economic development. I

These patterns af government expenditure policies find themselves

reflected in saciety at large. Since 1940, government develepment poli-

cies have been changed to favor new end previously non-fAI affiliated
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industrial-agricultural elites. At the very mOmP.nt 'when the agrarian

and labor sectors of Mexican society experienced their greatest ad-

vanees under the leftist Cárdenas regime, the development strategy _

changed drastically. Figures of production began to win over advances

in social justice. L!ightly controlled labor union activity slowed the

pace of agrarian reform and reduced the relative income share of the

bottom 60� of the Mexican population. A small middle-income group was

able to obtain relatively high material gains, while the majority re-

mained at rather static levels of subsistence.J Hansen's conclusion re-

garding this aspect is that)"a govemment in which the demands of orga-
'-_

nized labor and Mexico' s campesinos were EFFECTIVay (our emphasis) re-

presented could neither have designed nor implemented the development

strategy that has characterized Mexico's recent economic growth (sinee

1940)" • He adds further that"by cOllflarison, most other Latin American

countries have generally done more in all area�save the redistribution

of land" (Hansan 1971; p.10?). !Hence, for more than thirty years, a
.-.J

small elite of agrarian, industrial and te a lesser degree military

interests, as .ell as a small group of professionals, have maintained

(by means that need not be discussed here) the internal stability re-

quired for economic development by controlling the population at larga •

.

An answer to the question as to how such a static social structure

could evolve lies in the intricate relationship between public service
•
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organizations and pattems of political organization of the population.

There is enough evidence to assert the virtual political powerlessness

of popular masses over the apparatus of public bureaucracy.J The off1-

cíal govemment party, the PRI (Partido Revolucionario Institucional),

effectively controls, integrates and, when needed, mobilizes society at

large)particularly workers and peesants. Given �he latters' potential

for demanding a greater share of developmental benefits, the.PRI acts

as an efficient control instrument for regulating votes and chanelling

pub1ic unrest.

For all practica1 purposes it is therefore a governmental appara-

tus that closely watches ovar the various strata of society by coopting

those that might have an impact upon the. polity. Periodically, the

government party conducts ne. membership drives. In july 1967, the PAI

hoped to achieve a total of seven to eight million registered members.

This would mean that about �� of al1 eligible voters would be psrty

members (Furtak 1969; p. 340). Evan if this figure is too high to re-

flect actual party membership, it stil1 does indicate that a larga pert

of the popu1ation, in one way or another, must be counted as farma11y

organized members. How much control i5 actually exercized on en indi-

vidual level Ls of course éI10tter CJ.,J8 stion. In any case, the peint we

want te make is thatLa majority of.the Mexican pepuletlon ls effectively

excluded from making any claims upon public service organizetions, \ or
.

. ..-'
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said differently, dn not constitute en active constituency.

In our specific eontext,��is meens that the behavior of larga pu-

blie serviee organizations can be effeetively kept from being ehecked

by its elientel�� Its responsiveness is restrieted to a amall minarity

(that also manages its strueture) rather than directed towards the cons-

titueney it formally professes to serve. @n the basis of physieal size

alene, í.e. the �mall circle to which public service organizations res-

pond, it is therefore plausible that we wil1 find patterns of organiza-

tional interaction and individual behavior governed by tha principIes

of Gemeinschaft)naturally prompted and reinforced by external institu-

tional factors, as we have tried to demonstrate, in earlier seetion!!!._¡

In addition to processes of political control of tha messes, sheer

economic facts of income distribution demonstrate that the mejority of

the Mexican population is effectively exeluded from benefiting from the

policias of industrial development in the name of whieh they are actua-

11y being sacrificed. A look at patterns of income distribution (Table

II) reveals little changas ovar time, exeept for the highest strate

whose share has dropped consistently from 1950 to 1963. In 1968, far

instance, eo� of the population controlled only about 4� of the �atio-

nal income. Hansan stetes it more inequivocally: "earlr in the 1960' s

it WBS estimated that between two-thirds and three-quarters of the Me-

•

xican population was outside tha market fbr many módernday products"
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fJ:srLE 11

Personal Income Oistribution 1950, 195'} t 1963, and 19ñ8

(in percent)

Percentages of
families in de­

creasing arder

Percentages of income

1950 1957 1963 1968

highest

highest

50

30

20

5

1

19.1

21.1

59.8

40.0

23.0

15.5

23.0

61.4

36.5

16.0

15.5

25.5"

59.0

29.0

12.0

17.1

26.3

56.6

Sources: 1950 and 1957, 1figenia M. de Navarrete, La Distribución del

Ingreso y el Desarrollo Económico de Mdxico, M6xico, Instituto
de Investigaciones Economicas, Escuela Nacional de Economía,
1960.

1963, Banco de México, Encuesta sobre Ingresos y Gastos Fami­

liares en México -- 1963, México, Banco de México, 1967.

1968, Banco de Máxico, La Distribución del Ingreso en México,
México, Fondo de Cultura ECon6mica, 1974.

(Hansen 19?1; p. 216-217). Although there is a discussion about whether

the market has demonstrated to be flexible enough or not, the fact re-

mains that a sizable portian of the population is effectively barred from

it 21t

Within" the general parameters of development policies, government

and the socio-political conditions of society orovide the framework
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WitiUn which the private sector must operat;cashing in upon the ample

opportunities supplied by the state that fills in for necessary invest-

ments and provides for complementary economic activities. The impor-

tant point to .be kept in mind is the primacy of government ovar private

interests, with the formar laying out the rules.

In terms of organizational environments this symbiotic relation-

ship has resulted in the creation of secure environments for both pu-

blic and private sectors. Whereas government enjoys almost unlimited

autonomy of action in preparing the ground for industrial developmentJ

private organizations can count upon its protection. Vernon relates

some of the more concrete aspects of that situation. Though somewhat

outdated, the picture he conveys may still be considered valid today.

During the presidential campaign of Alemán in 1946, business interests

approached government by requesting protective measures that went from

guaranteeing minimum purchases by state agencies to restricting cartain

competition, or even outrightly prohibiting the establishment of ne.

production facilities (Vemon 1965; p. 162). In short, the Mexican en-

trepeneur could aleys count upon a protected domestic market with lit-

tIe or no interference from international competition and with the whole

backing of government.

This intimate relationship betwaen business and government is
•

further reinforced and institutionalized by the particular forM of
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organization of industrial firma. By law, any firm but the smallest

must belong to either ene of twa federal chambers, the Confederation

of Industry of Mexico (CONCAMIN) or the Confederation of National

Chambers of Commerce, (COtCANACO). Although they do not of'ficially

belong to the government, they are constantly being consulted ovar

economic policy decisions. As Hansen puts it:

.... interaction between the various business chambers and

the government is by now institutionalized and continous.

The chambers frequently phrase their demands in the form

of proposed legialation; on other ocaasions they submit

amendments to pending legislation at the invitation of

the government. Their representatives no. sit on numerous

public-sector regulatory and advisory commissions and a

host of other government bodies".

(our emphasis) (Hansen 1971; p.10e)

In the case of a third organization, the National Chamber of Ua-

nufacturing Industries (CNIT), the relation between government and pri-

vate sector ls even more straightforward. Its rnembers are prirnarily

recruited from the ranks of recently established business firms (the

ones most in need of protection). Within this chamber, they have found

a common platform advocating continous and close contact with official

atate organisms. Hansan aptly summarizes the policy exchange in the

following way:

This new group of industrialists, "more than the older esta­

blished firms, needed teriff protection, tax inceptives and

government-financed assistance. In return for such support
they endorsad government policies of land reform and social
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welfare, and the unionization of Moxiean laborll•

(our emphnsis)
(Hansen 1971; p.109)

On the basis of this evidenee, we can suggest how patterns of

close eooperation between public and private sector reinforce eaeh

other. On the one hand, tha eompatibility between those two saeters

is furthered by the general eonditions of development_, as gove:nlllent

fixes the general framework within whieh the private sector may dev-

elop its activities. On the other hand, the state is dependent upon

the latter if it wants to implement sueeessfully its industrialization

programo

Under such symbiotic conditions, organizational strueture and

behavior in both governmentand industrial sectors should develop pe-

culiar forms. For instanca, wi th govemment managing about 9� of all

import licenees,the adequacy of a product becomes less important fer

the private businessman than his relations with the Ministry of In-

dustry and Commerce, sinee the latter may help him to jump certain le-

gel barriers. This is 8 very important pcírrt, beeause it shows the ten-

deney of private industrial organizations to respond to offieial policies

rather than to imperativos of their 0.0 suph 8S marketing, product di-

versification, or resüarch and development.
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In the particular case of A. G D, additional fectors peculiar to

developing countries are responsible for business seeking close govern-

ment cooperation. In a country where ne_ products almost always find

captive markets or, ssid differently, where businessmen enjoya "ear

monopolistic position, there is little reason to impulse R & O activi-

tie�vigorously engage in intensive marketing Dr, in general, improve

the quality of products. If s business firm introduces a ns! product,

government _ill always protect it, even in cases where the latter may

J

be outdated from the start. (!:!.ence, success fer s businessman depende

more upon entertsining good relations with those governmental agencies

that con.trol the general guidelines of economic sctivity than upon ob-

jective market conditions. !L In a situation of general scarcity, the

problem of efficiency simply does not come up seriously enough to be

consideredl- Even in a country like Mexico which already possesses a

widespread and diversified market structure, competition is proponde-

rantly oriented toward obtaining competitive advantages over rivals

from government institutions, rather than frDm _inning customers by

simply being trbetter". In other words, ho. good a firm is at selling

is a lot less significant than ho. good it is at Tostering friendly

relations _ith govemment 22/. (The consequences of overprotection on
<;

the one hand, and the sexenioJ that is, the periodic upheavals in go-

vernment due to the six-year personnel reshuffle on the other, combine
•

. .
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tcU:oster conservative behavior among industrial firm!?) Organizational

policy will tend towards self-containment which permits greater autonomy

of decision1while minimizing possible adverse effects from the immediate

environment such as a changa of administration.! As for the direct rela-

tionship between government and private busines�emergent patterns will

be stamped by the expedian:y ,:if Gemeinschaft, simply because institutio-

nalized ways are slower and more uncertain, given constant sh�fts over

general pOlicies.;!_--'
•

Social linkeges and career mobility: The Question of organizational

behavior.

We have postulated that the explanation of behavior in organiza-

tions within or across natienal boundaries comes from' two sources: ins-

titutional-historical factors and immediate environment. Based upon

what has been said 50 fsr, WB will now repeat our initial Question:LwhY
is it that organizations in cauntries like Mexico do not function Npro-

perIy", despite the fact that their range of outputs and functions have

been spelled out in great detail, and tneir organizational structure de-

signed to correspond to those tasks in the most rational (in the Webe-

rian sense) way possible. Dne answer we already suggested is that they

!!! indeed very efficient, but not in the conventienal sensa Df the

termo The resson, as \Ve pointed outJ liss in the Gemeinschaft strain
•

thst influences the mix of task and �war-related performance!J The
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concrete end result of this process is that large public service arga-

nizations in countries like Mexico are often closer to being mutual

bene�it associations (of their members) than commonweal organizations

in terms of the Blau & Scott typology.

I Another explanation lies in the cansequences of group linkages

peculiar te Mexico, as they are both shaped and disrupted by post-re-

volutionary institutional mechanisms_!_} Every aíx years, the Primer

Jefe (the President), at once the head of state and of his Dwn amp1e

super- camarilla, has to leave affice, following which governmental

bureaucracy initiates a complete reshuffling of its personnel. This

bureaucratic change follows certain patterns. The patron-client rela-

tionship, embodied in the camarillas, emanates from top to bottom and

not vice-versa. The Primer Jefe surrounds himself with politica! and

economic strongmen who themse1ves head camarillas of their own. With-

in each of those groupings, other people of lower rank _il1 constitute,

at some point, leaders of even smaller supporting groups. What we en-

counter, theref'ore, isL_!! chain of dependency relationships frora top to

bottom. It ls now obvious that _hen the top man 1eaves office, a11 his

imrnediate followers wiI1 have to go teo� Considering that each one of
. ./

these had been the head of a camarilla of his 0.0, it follo_s that most

lower ranks wil1 also have to leave. The fol10wing concrete example will

illustrete this prob1em: •
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"Aeordering of the Cabinet: A ne. Secretary brings in his
own faction of faithful followers, because the secretary
a8 much as the President depends upon absolute loyalty.
I have seen that when the Secretary of Agricultura gaes
to Foreign Affairs, a11 employees -in one case do_n to

the doorkeeper- 90 with him".

(Tannenbaum 1963; p. 253).

On the other hand, it is i""ortant to keep in mind that the loss

of position of a leadar imnediate1y imp1ies the probable (although not

certain) dissolution of the contractual relationship with his·supparters.

What are the implications for bureaucratic functioning? Following the

logic we have been expounding, it means chaos: the kind that has led most

observers of Latin American bureaucracies to associate bureaucracy with

1
pathology. ,'_!;lJt precisely because the quality of services rendered to re-

cipients is only of secondary importance, at leaEt in the cases of pu-

blic service bureaucracies, organizational behavior such as red tapa,

tortuguismo (slowdown), buck-passing, rigidity, inflexibility, overse-

cretiveness and unwillingness to delegate decisions must ba interpretad

as a function of personalization and group coherence rathar than fro. a

conventional perspective of organizational rationality. From a wider

sociological angle, such organizational behavior, again, must.be consi-

dered as a reflection of dominant institutional factors, in this case,

the Gemeinschaft strain�J

If we abandon the perspective of "global rationality" to fOCU8 en

individual rationality, the behavioral consequences of �hi8 six-year
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cut become understandable. Far one,�t implies rapid bureaucratic turn­

ovar, even wi thin the sama sexenio, that makes long ranga projects a

virtual impossibility. Resources available to any organization must be

spent immediately, given the certainty that other people with different

priorities wil1 sean take over. This system of constant changa has the

latent property of reminding everybody that his bureaucratic status ie

fragile and subject te revocetion at any moment. Naturally� this fos-

tars behavioral patterns that may conflict with requisitas to fulfill

complex technical tasks. Furthermore, it stresses non-comndttent and

conservativa attitudes. l

As a reeult,there i5 little propensity for taking risks in deci­

sionmakin� because en error almost certainly means the loas of buraau­

cratic affice. At the lower levals af govemment, for instance, this

situation has given risa to what has been called "plazismo": "especially

at the local level, rapid rotation in office, acereity of resources. un­

willingness to take risks, and personal ambitions untempered by the ne­

cessity of standing for election combine to produce en inardinete num­

ber of public projects with lo. developmental importance·· (Fagen & TUOhy

1972; p. 29). Hence, public spending 15 done in a visible and politica­

IIy expedient fashion, usually including projects of public interast

that do not hurt anybodYJ such as a big Z6calo, a new park ar a grandiosa

"glorieta" (a city square). As Fagen and Tuohy state.further, such

projects "can be completed in a relatively short time and thua accrua
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wholly to the reputational capital of the incumbent ••• they are for

all people and thus require no hard choiees as to what sector or pro-

ject should receive scarce resourees" (Fagen and Tuohy, 19'72 p.29).

Up to this point, such patterns do not differ drastically fron

any found in the United Gtates. A candidate for elective office will

premisa everything, but choose the course of least political conflict

once en incumbent. However, this identity of behavioral pattema ia

only superficial. In Mexico, civil servants are not loyal to their

clientele de jure, but to thoSB who have power over their succass or

failure in office. l_flJreaucratie decision and behavior follo. pattems

that are designed to enhance careers in a pyramidal faahion, so that

the lowar ranks indirectly profit from the ehief's escent in a triele-

do., manner._) As long as they comply with the rules, they indirectly

further their own carears. In sueh conditions, any technical problem, in

the pureat sansa, aetually constitutes a political question to be salvad

en the basis of personal considerations. Technical eompetence may help,

but under no circumstBnces is it the primary requisite �I

TrBnslBted into specific behBvior patterns, those basie eonditions

define a good bureaucrat, or better, en efficient bureaucrat, as ane wha

acts in accordance with the wiahes and needs of his patron(s) without

ever bothering him (them), particularly when a certain problem awaiting
•
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solution i5 handed Clown to him. It 15 expected of him that he "do a_ay"

with it, without di5turbing his superiors. The 1atter havo to dadicate

their time to more lmportant things (albeit their political surviva1),

than being concerned about what their bureaucratic posts technica11y

demande This means that only middle and sometimes even 10wer ranks will

indulge in making important deci5ions that not only affect their parti-

cular environment (department or office) but often the gener-al direction

of the who1e organization. Only with a fe. exeeptions _111 the higher

ranks make deeisions beyond those of a gener�l and non-controversial po-

liey sueh as voting for economic autonorny, welfare programa, etc •••

Those behavior patterns are repeated over and over again ln dif-

ferent bureaucratic contexts. In the case of lntermediate ranks, they

IIIJst be caref'ul not to expose themse1ves too much for two reasons. Flrst,

their patron can fal1 from favor, and those .no associated with him too

close1y wil1 be identified with him and almost certainly share the same

fate. Second, any important decision, by derinition, .111 be more con-

troversial and henee more conflictive. Considering the quiet understan-

ding that the mlddle rank bureaucrat should 1et nothing embarrassing

come to publ1c light and henee refleet upon his petron, it ls thel�fore

elear that he wi11 postpone important decisions until the 1ast possible

moment, or wi11 try to avoid them entirel1y. As Fagen and Tuohy put lt:
"

"The good 8dministrator ia thus above all n manager of hierarchlcally
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delegated responsabilities and a manipulator of the public environment,

not a responsible or responsive public servant" (Fagen and Tuohy, 19?2;

P.2?)

.,)his fundamental situotion of loosely defined responsibilities

has soma further consequences. As we said, while on the ane hand a bu-

reaucrat's carear dependa upon his attachment to a sponsor, he is also

very nuch aware that he stands to lose his gains the very moment his

leader falls from grace. Hence the smoothing out of problems by the lower

level bureaucrat ultimately means enhancing his own trajectory. How-

ever, the BUcee5s of his actions is wholly dependent upon arbitrary

criteria, because tte:ir effect is, in turn, dependent upon the interests

pursued by his superior. What this in fact means
í

s that the behavior

of superiors and lower ranks fallow parallel caurses instead of being

contingent upon each other. The chief, and at the same time head of a

camarilla, pursues his goals of politicking with all their praper re-

quirements, while his followers in the bureaucratic ranks comply with

the functions and requisites their superior is supposed to fulfill._\

The political priraacy of bureaucratic behavior has further cea-

plications that nave aften been described in terms of a -musical chair-

conducto The rather limited time-apan af holding office in conjunction

with the personal interests of the office-holder make bureaucratic
•
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rotation a built-in cOIIIponent of organizational change. To what extremes

this can leed in the Mexicsn case i8 conveyed by the fo11owing quote:

NA few years ego, 1 asked a friend of mine in Mexico, no. a _11-
known personality: Where wi11 you be nect time when 1 cOIIe back

to Mexico? Every time 1 visit this country, you are in a diffe­
rent position. Once you were heading tha land office in the

Census a..reau, then you went to tte National Railroad Adllinistra­

tion, after that, one could find you in the tax office of the

Treasur�and 1atar you became oficial mayor in the Ministry of

Pub1ic Education. Wha"¡B will be you next time 1 come b8(:k?"
Wehad been walking He suddenly stopped and said earnestly:
"1 will be eit in the Cabinet or in prisan and one ar the
other thing 1 be completely accidental".

(Tannenbaum 1963; p.252)

�e practical consequence of this kind of situatian ls that it
¿'"

�not be in B bureaucrat's interest to be too closely identified with
/

/'/ a particular leader; but neither can he allo. to be qualified as a

"neutral" follo_re This paradoxical situation requires extensiva shif-

ting and maneouvering on the part of the buraaucrat in arder to gain

enough security for himself. Oftan this consists in making a lot of con-

tingency plana in case of abrupt changes. In fact, the adlllinistrator has

to resort to what Riggs calls ."strategic spending", like giving expensive

parties, _aring fashi.t:rletlle clothes and indulging in a number of other

activities that insure the constant attention of his superiors. But it

also puts considerable strains on individual capacity for "being politi-

cally flexible", as the following quote illustrates.

•
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While Ur. X was Director of Credit, he played squBsh every
week with Mr. Y. After he had 1eft his post as Director
of Credit, the squash game ceased. Then one day the ex­

Director of Cradit ran into his former squash partner and

asked what had happened to their squash game. The man re­

plied, "Oh, 1 still play golf every week with the Direc­

tor of Credit".

(Purcell & Pureell, 1977)

'Naturally, such conditions more often than not mean the nOO-801-

ving of problems, that is, deferring them indeflnitely on theoMWaiting

list". Almost by definition, then such supposedly good administrativa

characteristics as innovativeness, initiative and responsabi1ity are

not only � rewardedJ but are active1y discouraged because they can po-

tentially disrup the smooth tcp tn -bottom organization of bureaucracy

and its informal functioning. People with such qua1ities are regarded
_.

.

as politically naive, and rightly so,considering the social setting.

Seen from this perspective therefore, bureaucrBcy, its tasks, functiane

and g081s, look more like a personalized matter whose structures have

been adapted to the idiosyncracies of its human members than like a stan-

dard response to given problems.

lIn terms of organizational outputs, this situation can have addi-

tional implications. When we consider governmental bureaucracies as

technica1 organizations geared at solving problems competently and effi-

ciently, there is a paramount need for experienced personne1. rAfter 811,
._�

government, even in countries like Uexico, is doing SOMething. Nevertheless,
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even if a larga pool ef educated, experienced and competent bureaucrats

existed (which is net the case in Mexico, where they are acaree),

it would have little impact upen bureaucracy considered as a system of

solving purely technical problems. The first obstacle, as mentioned

earlier, is the limited time-span of office-holding. Thus, sny bureeu-

cratic position above clerical-type jobs is essentially political, gi-

ven the general institutional framework we have presented. Individual

competence and professional training therefore constitute a clear se-

cond to private politicking (grilla).

In these cenditions, if bureaucracy i5 te function at least mini-

mally, it becomes necessary te establish even more personalized ties

among bureaucratic heads. That i5 to 5aY'L�eceuse of the absence of

bureaucratic expertise and low degrees of effective formalization, the

demand for absolute dependability represents the foremost requisite

for a bureaucracy to be functioning at a11 •• We encounter the structu-

rel embodiment of this requisita in the hombres de confianza._j This pe-

cuIiar stratum of bureaucrats is solely devoted te their superior (chiaf

of a clique) who amply rewards their loyalty with material and political

kickbacks,(which characterizes the relationship as a reciprocal and con-
-�

.

tractual arrangementi(Grindle, 19?7). At the same time, this solution
__.J

(if one may call it that way)assures strict compliance with hierarchy.

In this limited sense, bureaucracy can reach high levels of .fficiency •

•
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One ímoor-tant piece uf evidence that the relative "technical"

importance of the tasks performed by a oublic bureaucracy does

not bosically affect the5� patterns is furnished by Greenberg's

study of the ;',iexicé.ln �,inistry of Hydraulic :18sourc8s (Greenberg,

1970). This governmental bureaucracy represents one of the most

technically oriented public institutions, yet its political lever-

age within t.he t,texiCéJn public administration system is minimal.�

Given its rather narrowly defined r<1nge of technical compe-

tenee I such as buí.Lciriq hydroelectric dams and creating irrigation

systems, this orgunization supposedly should resemble industrial

organizations. "svcrtheless, in his onal.ys
í

s , Greenberg charac-

terizes this r:,EJxicun bureaucracy as but� politicized and partisano

Basically he follo\\ls tile Higgsian modE'l of ¡:::rismatic society, whereby

the orientation of bu::eaucracy is onl1 where tlle acquisition of

power overru18s questions of implementing g:\Isrnrnental decisions.

SincB the problem of power is tieo to individual s because of the

personalistic nature of interaction, the consideration of loya1ties

toward peers anc friends instead of the orgiJ.nization is paramount.

In the �':inistry of Hydraulic HDSOUrCEJ, therefore, the question

of "making I t" follows the very pat terns we hove spe11ed out a11

al.onq,

\Jhore re .:!"ui tmer t: is concerneo , tuctmí.cal spec i f:ications

•

for running thí s :ilin:'stry íll3ke':"t: inipcrstiv,3 to consider applicants



broad general r�quircm8nt for technically trained�personnel,

the seLact.íon pr-oce ss quf.ck.Iy beC0r.18S v8ry per-sonal
í

s+í.c ,

obeying the inrormal patterns of social intercourse and poli-

tical expendiency. As Greenberg concludes:

"The ,,¡ini stry demanda technical expertise in the vast

majority of its confidence positions, ano that factor

becomes paramount in the recruitment of personnel.
At the same tir:1o, technical personnel are selected

from that group of er.gineers which t s in pulitjcé:¡1 .favor
at any aiven time ••• At the Leve I of spec í.f'Lc posi­
tions, moreover, the selection process becomes highly
personal. lt 1s at this point that 'whom you know'

becomcs mor-e Impcr-terrt than 'what you know",

Greenberg i;oes on to tell us more aboub the specifics

of recruitment such as the use of recommendstion letters from

high-ranking politicians. Such practiccs are possible because

any test of techniclll competenc8 conce:rning applicants is at

the discrction of recr�itinG afficers.

�n short, organization man in Mexican 50ciety is first
"---

and foremost a sociai �ant as defined by nis particular group

é'Jffiliations. As -:;8 have tried to ergu8, organizational require-

ments constitut.� dependent variéZblss of this basic disposition.

Thus, problcms ar-a not attacked and so Ivec on their own merit,

out based upon whether a hierarchical superior defines them as

such. The input-siUf! of organizational bchavior, moreover, is'

basically 5 :ruc tur-cc by Lnf Iuence s \t.rhicr. no urgan�zation t no

matter how 1!:811 designad, can hope to ccntr-oí , In fact, an or-

98.
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The examo

í

es '/,,8 orcsenteo in the ::lst pa��t of this article

were chosen not only to illustrate sorne concrete dimensions of

.

our conceptual frarncwork, but also because of their apparently

"pathological" characteristics which might be construed as deviant

or exotic from the conventional viewpoint of organizational analysis.

It has been precisely our goal to demonstrate that those features,

whether they refer to uureaucratic recruitment, to certain output

.

functions or to internal group d�larr.ics, find their roots in the

surrounding context of history and society. This link may have

been acknowledged in sociological literature, including the socio-

logy of organizations, but its theoretical consequences have not

been spelled out. In the contsxt of social policy, if those "de-

viant" factors are Judged to be undesir:::,:::!.:' ·.ld detrimental to

the efficient functioning of bureaucracy lsupposing one knows how

to define efficiency), then it becomes impossible to argue that

what is needed in the developing countries is technical aid pro-

grams that implant good bureaucratic prac�ices among the ignarant

natives. As long as nothing changes in the surrounding social and

economic system, such endeavors can be no more than sad, illusory,

and above all costly masquarades that provide fatO consulting fees

to Western firms en::I aconvenient progressive front behind which

political games can prqfitably be plaYEld for the recipient orga-

nization.
•
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Cenclusion

The first reason that has prempted us te write this paper was

the inability of various strands of organization theory accumulated

to-date to affer satisfactory explanations for organizational beha­

vior in the developing countries. As we have argued, whenever a

genuine attempt at explaining bureaucratic behaviar in those coun­

tries has been made, it has lied outside of the theoretical frama­

works reserved fer respectable Western bureaucracies, and has

usually consisted in catch-all factors such as "culture" er "under­

development". No matter how ebscurely technical the language of

such works may have been, they have gone no further than telling

us, in the final analysis, that bureaucracies in tha developing

countries don I t work in the sama way as in Western societies, because,

somehow, they are "different".

Yet, this very inability of established paradigms to account

for the apparently deviant behavior of non-Western bureaucracies

prompted a further question, far more portentous, namely, whether

tbose established para�igms had even gene as far a. accounting fer

bureaucratic behavior in those industrializad nations for which

they have been supposedly tailored. We found, indeed that these

paradigms had produced sorne models of behavior, but that these



101.

strangaly clashed with reality as it confronts us every-day.The

reasen was, we argued, that these were not models derived from di­

rect observation of behavior, but behavior inferred frorn theore­

tical constructions in which individuals played no theoretically

central part, but only affected predictions insofar as their eme­

tional needs interfered with the accuracy of such models.

Lwe now have to make good our further claim that current models

have been little more than comfortable myths, and that a closer

look at non-Western bureaucracies can enlighten us considerably as

to how people actually behave in the bureaucracias of Western and

non-Western nations alike. In order to find a common key to both

kinds of societies, we have argued that there was a need to changa

the basic analytical premises on which most organizational analysis

rests, namely that the starting point should be the individual, w:l.th

all the historical, cultural and personal paraphernalia that he culls

from his social experience in and out of the organization, and uses

in order to survive and prosper in it on the basis of whatever payoffs

may be available. As a result, organizations can be analyzed as far

more permeable social constructions and individual actors in them

become key reflectors and activators of majar social mechanism�.j

What, then, should be the special advantage that we claim for
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developing countries ovar Western industrialized societies in order

to bring out this "society-in-:organization" analytical scheme? In

our opinion, mainly their simplicity. In such countries, the all-

powerfulness of the state and the clear-cut division between elites and

non-elites simplify greatly the task of inferring the impact of

the socio-histarical environment on individual strategies and the

role of individual social linkages on processes of mobility. There
'.

are no clearly different and analytically separable social arenas

in such countries, because they are institutionally and organiza-

tionally sparse. In such conditions, expectations match real1ty

fsr more easily than in highly differentiated and highly complex

systems, such as those found in the United States, where everyone

naively expects all organizations to work like the Bell System.

When confronted with contrary evidence from other arenas, such as

health or education delivery systems that are based on entirely d1f-

ferent interest and power structures, rather than abandon cher1shed

rnyths, disaPPointed observars are likely to attribute failure to

teehnical inability easily remedied by more funding and more trai-

n1ng. Thus, in soeieties like the United States, the "deviant" orgs-

nization (Poliee departments, prisons, hospitals) 15 as likel� to

be swept under the carpet as "untypical" as bureaueracies in the

developing countries, and dismissed with the simplistie diagnosis
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that it does not work properly becausa it needs more and better­

°quality inputs. Theoretical double-talk therefore functions just

as well within the same society as between different societies.

What we have proposad in this paper is precisely to single

out such "sick" organizations as more fruitfu:l fOl' investigation,

which makes �D' s more promising than moste Nevertheless, the use

of the term "sick" should not be construed as related in any way

to the notion of rationality, as we have repeatedly argued that ap­

parently pathological bureaucracies can be very rational indeed.

By describing them as "sick", we are really making a statement of

moral disapproval, placing ourselves on the political side of power­

less and cheated service recipients, while recognizing that the sys­

tem has its own gruesome rationality.

From a theoretical standpo1nt, "healthy" organizations, that

1s, those that display consensus between goals, participants, bene­

ficiaries and supporters are just as interesting as "sick" enes.

For the social scientist to single out the latter, therefore. is to

make a non-intellectual choice and opt for denouncing fomes in

soc1ety which he (or she) deems undesirable or destructiva. As

morally commited scholars, therefore, we chose to denounce what

we believe to be wrong with certain kinds of organizations, so as
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to prevent (as RlJch as our lowly political status will permit) the

s1ick politicians of our societies from reinforcing the status �

by claiming that more funding and more training wiI1 selve the pro-

b1ems of bureaucratic inefficiency.

Therefore, the arguments which we have presented in this papar

shouId not be construed as a disguised attempt to Justify' covertIy

the malfunctions of bureaucracy. As El generalizad phenomenon in

the developing countries, it provides the sed spectacle of 581f-

dafeating societies in which individual shortsighted selfishness

condemns the whole system to stagnation and regressive changa.

( But to stop at such a judgement would reveal en overIy narro.
'__./

perspective, namely that organizations are, somehow� supposed to be

instruments of progress, when in fact, they can be no better or no

worse that the society that surrounds them. Nevertheless, we reeer-

ve our right to judge entire slJcieties as unjust and crippling, while

considering bureaucracies as mere reflections of such general con-

ditions. To blame bureaucracies exclusive1y for genera1ized social

<,

i1ls wou1d go no further than sing1ing out an i11-chosen sociologica1

!
scapegoat.

Quite apart ,from mo�al considerations, we fell that the vie•
•
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presented here, in addition to ehallenging traditional methodo­

logies, gives old questions a new ring. For example� ean no

longer be satisfied with pointing out that given behavior 15,

or 1s not eondueive to organizatlonal survlval, beceuse the fur­

ther questlon of survival for whom and at whose eost must imme­

diately prompt itself. Wlth sueh questions, the political dimen­

sion of organizational soeiology ean no longer be 19nore�, and wa

may at last attend to the serious critieism on the part of marxists

that any sociological perspectiva that fails to bridge the gap

betwaen concrete empirical facts and larger historieal forces is

at best an idle exeeroiee and at worst tacit aceeptance of the

status quo.

This means that the internal mechanisms of organizations as

well as their exchanges wlth their environments must be set squarely

withln the socio-historieal context of given class structures. Sean

from such a perspective, organizational sociology is no longer en

isolated speciallty that may be arbitrarily .chosen from a hate­

rogeneous shopping list such as those genarally displayed in intro­

ductory textbooks. Instead, it becomes the stage for vital social

processes and the indispensable link to understanding them. !

However, we do net want te leava the stage just by dlegnosing
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that there is something "wrong" with organization theory or that

there has been a basic miSconception about approaching the subject

of inquiry. We would also like to propose sorne general ideas as .

to where we should go f,rom here.

In a larga part we think that tha development proper of the

various disciplines concerned with organization in all 1.ts .....ltiple

facets has been responsible for the relativa inability to explain

so-called ttdevianttt cases. The relentless pursuit of the empirical

without . a eoncomitant advance in theory-building has pr�ted the

risa of various subdisciplines within one area of interest which

has mede it increasingly difficult to reconcile disparate results

under ona topie. Expressed in a more popular faahian it has become

difficult to visualize the forest because too many traes (empirical

reseerch ) stand in the way. Hence, some regrouping of organization

theory ie called for, particularly in regard to merging it with

general social theory.

In what way does the vision we propose remedy this conceptual

dispersion? Although our role has been more of muck raking than

building in this paper, we have first meda an attQ1pt to marga

historieal, st�ctural and situationaltindividual strategies)

fectors ueually kept separate in most organizatiopal artalyses and
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sacond, we have attempted to reconcile structure with an acticn-

. oriented view of reality. No doubt, we have left many conceptual

gBps and ambiguities in the process, which should be mercilessly

pointed out (we hope) by futura critics. Whatever on. fate in their

hends may be we, hope, at the very least, to have convinced the

most sceptical that there is somathing basically wrong with establi­

shed sociological ways of analyzing organizations, so that they won't

be so harsh on pointing out obvious inadequacies in the alternativas

proposad.

What has encouraged us in our iconoclastic impulse is that

we feel we are no longer alone in danouncing traditional ways of

analyzing organizations. Although we cannot claim to be standing

en the shoulders of giants, at least, some establishment sociolo­

gists have already thrown the first stones, (as tney should, sinee

they are more likely to be listened to than more peripheral acholara).

Thus, we hava already been told that most features of organizational

structure are not technically necessary, but myth1cal instrumenta de­

signed to bolster legit1macy (Meyer, 1977), that �rganizations are

usad by established interest groups (Alford, 19'75, Perrow, 1977) and

that these can form various pattems of organization borrowed frDII
.

•

society rather than manuals of organization (Zald and 8erger, 1978).
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Generally speaking, such views seem to be "bringing men back in",

as we had hoped for. and restore the link between organization,

aociety and history which the oId European masters had handed us

as en inseparable symbiotic unit, and which we had so carel�ssly

partitioned.
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1. In disregard of al1 definitional subtleties, the terms bureaucracy
and organization will be used interchangeably in this essay to re­

fer to collective endp.avors of permanent character.

2. It does not help to counter-argue that mechanisms of supervision
and control �ill prevent that from happening, because thet would
be assuming that only lower particiOcnts are tempted into deviance,
when in fact, higher participants have much more to gain by it and meny
more resources at their disposal to remain undetected.

3. Dne other �oint may be worth mentioning: special emphasis has been

given to the Japanese experience - the cnly case of a non-Westem

dBveloping country which has "made" it into the priviledged club
of the industrialized, westernized and thus modernized countries.

4. e.g., the social benefits of bringing India's birth rate from 1.5
to 1.2 ma)" be enormous, but not visible enough or socially valued,
and there is too mueh time-lag between activating the policy and

i ts results.

5. Besices, delivering lieences would dp,pres5 the bribe opportunities
that his subordinates may take advantage of by catching drivers on

the road without licences, and consequently, earn him their enemity
rather than tneir respecto Creating economic opportunities for them

by not delivering licenees therefore constitutes en additional poli­
tical resource at t�e chief' 5 disposal wr,ich he uses to win alle91-
ance from his subordinates more effectively than by enforcing rules
and regulations. The public loses, but that is of no conssquence.

seen in this pcr-spec t ive , the prOC85S
í

s therefore not "idiotic" ,as
Stirich.::;ombe wronqly presurnod (Stinchcombe, 1974, p.10,SIC), but
hicJ, :.:." rational.

5. Such conditions exí st in many developing countries where unions have

acquired considerable power in exchange for their cooperation With

government. It a1so soems to be the case in many Westem societies,
at least in tre case of civil servants.

7. By implication, th.s view of history also repudiates the use of 50-

called historical explandtions thet linK in o mechanical way century-
•

old patterns of behavior to contempor3.ry processes by virtue of IItra_

di t í.ons" drélgqtd out centur'y after century as social residues of

bygone agns miraculausly left intact. by processes of social change.
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Cne example of this kind of explanation is corruption in Latin
America in terms of tne practices of the Spanish Crown in its

colonias, another is marital instabi:"ity among black families
in the U.5. in terms of slavery. 80th erguments inmediately
make water when confronted with comparative empirica! data of

societies with radically different historical backgrounds. Ce­

rruption flourishes in societies that did not have strong histo­
rical precedents, and female-headedness of families is characte­
ristic of the urhen �OQr sinca the very beginning of the indus-

,

trial revoluticn, renardlcss of slavery.

8. We cannot use here the classical primary-secondary dichotomy of

�aci�l �elatior�s, sinca. th�s concept I s supposed to d�fferentiate
l.ntrl.nsl.cally from extrl.nSl.cally valued relations. As we shall
argue, this neat separation is not possibla in daveloping socie­
ties. and not generalized in Western societies.

9. It is interesting to note that minority groups such as 81acks and

Women U.:. society hava rarely suscribed to this view•••

10. We sha.ll consider the sum total effcct of SLJch strategies for the

organization as a whole as a separate by-product of processes of

individual strategies which ma)" turn out to be system-preserving
or system destroying. not !! priori, but according to the structure

of opportunities as we shall analyze it.

11. It can be argued that the upper class are just as mobile or more,

but in their case, distances do not have the same significance. It
does not present the same barrier to frequent face to face interac­

tion, as distance represents more money than time. Besides, they
are not as dispersed over the territory as the middle class, as

they tend to concentrate in large metro�clies.

12. In addi tion to informal channels of interaction, the high positions
that upper-class me�bers usually occupy in orga�izations allow them

to interact with a higher range of people in similar positions in

other organizati.ans than would be possible f'ar middle-range parti­
cipants.

13. In the case of ·'J1exico, fcr example, f::he old land-owning upper class

has been virtuall� destroyed by th8 revolution, while the new upper

class is constituted by those who +::.:1.\/0 bp.en closely associated with

the "revolutionary family" cr the new ernerging industrial elite.



What a social revolution has finalized in Mexico has been achieved

by more gradual economíc processes in the rest of the underdevelo­

ped world, whereby economies have changed from an export to an im­

port substitution baso. This, in turn, has given rise to a new

social elite and releuated the old land-owning families to a secon­

dary pouí t í.on,

14. In addition, it should be pointed out that there is no·a priori
reason why an organization that does not deliver services effi­

ciently to its recipients de jure shou1d be considered as any
1ess rational or efficient than one that does. The first may have

oriented its rationality toward serving other kinds of c1ients,
such as i ts mernbers or those of cther se lectec organizations. Of­

ficial goals are therefore quite irrelevant to judging the ratio­

nality or efficiency of an organization.

15. Some have argw. d that the situation in Westem democracies is not

drastically different, insofar as democratic mechanisms are also

very weak and do not constitute effective measures of control upon
the behavior of government.

16. It is important to note that we have not included technological
change as an important element, as there is practica1ly none that
is internally generated. Technology i5 therefore part of the mar­

ket and one of the primary sources of dependence from industrial
nations.

17. It may also contribute to an aggravation of industrial concentra­

tion, as the larger firms are likelier to see sooner the writings
on the walls ano procesd to necessary internal reforms, whi1e smal­
ler more traditional firms will be swept in these changes.

18. That mínimum, however, can be increased by bribes, which goes to

show that in given contexts, corruption is a solution rather than

e problem.

19. We are not thinki.ng of puhlLc concerns that 'normally' lose money,
such as public transportation or electricity, but of a wide gamut
of public mar'lufacturing concerns that rnay be found in al1 secters.



20/ An indicGtor of the practical canGcquences of such loose
-

political arrangements may be the fact that the average
tenure of governments.was níne months between 1823 and
1855 (cumberland 1968; pp.141-142).

21/ The consequences for industrial organizations in the
-

private sector are cIear: restrictions in market size
mean equal restrictions upon organizational size and
diseconomies of scale. Although such a situation should

enhance competitive and innovative behavior, its emergence
is effectively inhibited by teriff protection.

22/ Vihat has been dcscr-Lbed here as the general si tuation for
-

23/
-

tv'léxico, can 30150 be found in certain sectors of the US

economy. For large government contractors in military
hardware' for Lnstence , it is often at least equally
important ta know well the "right" senatars on the Committee

for military spEnding than ta affer the "best" pieces
available.

The distinction between task-relatea and power-related
performances (which we have drawn) may appear to correspond
to that b€tween "técnicos" and "politicos". Nevartheless,
although it makes sense to suppose a latent conflict between

the oxoer-t í.se af the t�cnico clashing with the primacy claims
of the político, this distinction has little conceptual value
in the Mexican case, precisely because the line b�tween
administration and pIain politics i5 blurred. The authority
derived from technical competenCl!and particular skills has

. .

been viewed ey ffidny scholars as being in conflict with the demand

for control rooted in political positian and loyalty. This

conception was uSEd in order to "explain" the inefficiency
and waste encountered in partially developed countries. The

remedy proposed was simply educating more technicians in

order to undermine the power of politicians. As we are trying
to shaw, such a perspective ignores the real nature of society,
not to mentian the objetive forces thst are at work forcing
t�cnicos to be políticos in arder to survive in any organiza­
tion.

24/ Ea much so t.na t following the 1S07 "administrativa reform"

it has been relegated to a leve: 5ubordin�te to a both

powerfull and highly politicized �,ftini5try, that of agricultura
and Animal Husbandry. •
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