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Working with People

THE SIZE OF THE GO NTAL JoB as described in the p g
chapter is a reflection of the size and kind of society that 1s America.
Our purpose 1n this chapter 15 to examme the number and kind of
relationships with people which a governmental agency must main-
tam if 1t 15 to perform 1ts functions.

Of necessity, many of these relationships a1e with o1gamzations.
Particularly 1s this true m Washmgton, and m 1egional and state
offices Even m counties, the county government, farm associations,
chambers of commeice, luncheon clubs, and other organizations
Ppresent imp problems for ad and have a
influence upon 1t. To Washington come for the most part those who
are m varymng degrees and m varymg ways representative of o1gan-
1zed groups with national memberships or national nterests.

No such rep we is ever an mfallible gmde o the
of his group. Groups rarely are unanimous about anythmg, Even
when they favor some policy unanimously, the depth of the sentiment
may be little or much and may vary widely with indwiduals Pro-
fessional leaders of these groups tend, of course, to expiess themr
individual opimons, the positions of their o1ganizations tend accord-
ingly to become those positions of the leaders to which members do
not sufficiently object. Just how meanmgful may be the expession
of a particular orgamzation spokesman on any particular subject be-
comes therefore a matter of nice judg: devolving iderabl:
on a knowledge of both leadership and membershap.

But the fact of the existence of these orgamzations, and of their
special importance, and of the demands their functions and dignity
make on the time and energy of public admimstratars, has enormous
bearing on pubhc admimstration. Individuals of prominence and dis-
tinction likewise demand attention from governmental officials and
have an influence upon therr work.

A Cabinet Member's Appointment List

In the Federal government 1tself all Cabinet and little Cabinet
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officers, all heads of ndependent establishments, and many who have
staff or secondary positions around those named feel that they have
an unquestioned night of quick and easy access, m person or by tele-
phone, to the head of a department. All 531 members of Congress
have that expectation. So do 48 Governors, 96 members of the Na-
tional Committee of the party m power, 48 state chairmen of that
party, a iderable sprnkling of and ck of
the oppostion party, and many of those who used to hold these posts,
especially former members of Congless So do many newspaper
editors, publishers, and correspondents Then there are some among
the hosts of persons the secietary has met socially or who knew him
before he entered the Cabinet—not to mention those who know these
people and come with letters of mtroduction to the secretary.

In each particular department, fiom this pomnt on, the hst grows
according to the function of the department. In Agriculture, the
presidents, deans, and directors of research and extension of the
land-grant colleges come high on the hst. There are four general
farm orgamzations of national scope, and many special ones, such as
the Hortculturists, the Wool Growers, the Livestock Growers, the
Sugar Beet Growers, and the Wheat Co-operatives, many of which
have state o1gamzations. Next come the state farm associations Any
officer or representative of any of these organizations expects ready
communication with the secietary.

The list goes on to melude all orgamzations or conceins having to
do with the marketing or processing of farm produce—the boards of
tiade, livestock commission men in the hivestock markets, the packers,
the mullers, the bakers, the cham-stoie people, the independents, the
farm-paper editors and publishers, the food-trade papers, the millers’
journals, the conservation associations, the Academy of Science, the
lumbermen, patriotic o1gamzations, magazme writers and artists,
the farm-mplement people, the fertilizer people, the seed and nursery
people, the agucultmal agents of the various railways, heads of the
County Agents Association, utility people who are nervous about

REA, brokers and wareh and pany presid;
and vice-presidents who aie interested m farm mortgages.
‘When ded to cover all dities and a1eas and to mclude

heads of single concerns of size, the hst of persons who legitimately
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feel that they are mportant to aguculture or to the secretary or to
the government reaches far up nto the thousands. While they are
learning more and more to transact therr busmess with other people,
most of them feel that at least occasionally they should have a chat
with the secietary. And when the matters they are prosecuting get
what they feel to be unsatisfactory tieatment, they myanably wish
to appeal to hum

In many cases 1t is a question simply of personal or orgamzational
dignity. If they cannot 1eport to their associates that they have had
long wisits with the secretary, ther own tenures may eventually be
endangered. In some cases, as among farm orgamizations, this matter
of prestige tends to develop at times mto an 1ssue of actual dominance
of the government depaitment Veiled hints may be made. “Were
tellmg you what you'd better do 1f you know what 1s good for you™
Curzously enough, this attitude 15 often justified on the giound that
such 1s democracy. “We 1epiesent the farmers; 1t 1s your duty to
do as we say.”

Requests for Special Favors

The way in which demands are submutted frequently reflects a
belief that government agencies act only m response to pressure, It
is generally thought that the way to get somethmg done 1s by usmg
“mfuential people.” Persons who attempt to use wfluence other than
therr own are usually seeking special favors They do not always
recognize that what they ask 1s a special advantage over others. But
when they do, they tend to feel that thew demand 1s legitimate m
the same way that 1t is legitimate {or a wrongdoer to have an attorney
plead hus mnocence in court. Back of ther attitude lies the assump-
tion that “the other fellow” is trymg to get by with the same thing
and that this constitutes demoacracy—and if not justice, then at least
free competition, which is also virtuous

1 do not mean to imply that these persons are not good citizens.
‘What I have sad 1s by no means the whole truth. But enough of it is
true to have some unportance m considering public admmishation.
It is true that some people am at getting more than their deserts and
try to get action by reaching or using persons of mfluence, It is true
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that to quite a degree people come to government seeking special
favors And 1t 1s true that government dispensmg special favors and
operating on a basis of mfluential intoductions 15 openmg the door
ot merely to mjustice but to corruption. I do not mean corruption
m texms of biibes o1 presents. I cannot now recall defimte knowledge
of a smgle mstance of that in all my years m Washmgton, and I have
had circumstantial evidence m only two or three small cases. I mean
corruption of good government, 1ts perversion to bad government

The people who come to Washington on busmess with the govern-
ment a1e in overwhelming majority smeere and honest citizens What
Iam trymg to say 1s that they do not look at government busmess with
governmental undestanding. Busmess people are fond of saymg that
government people do not understand busmess. It may be so. But my
observation has been that busmess 1s more a matter of common ex-
pertence and knowledge than government, and that people generally,
whether busmessmen or others, do not sufficiently undeistand gov-
emment All these elements in government-citizen relationships
should be more explored. I have heard private groups msist in all
sertousness, when prosecuting requests to be permutted to run thewr
busnesses as they sce fit, that they are just as mmdful of the public
interest as the government 15, Thus I do not believe, not because I hold
people m government to be supetior, but because their function 1s
more exclusively and more clearly the public mterest It is not equally
the busmess of busmessmen to consider the public mterest, It 15 pos-
sible for a bureaucrat to be as much concerned for his mterest as a
; asab 15 d for his profit, but 1t is not
Iikely. For the benefit to the mdividual bureaucrat 1s much less direct,
much less discernible, much less certam. And the bureaucrat is so
situated that his own tenure and success are more dependent on
dong what 1s publicly satsfactory and generally fair than on advanc-
g the welfare of hus associate bureaucrats,

The Bureauctat’s Position

The bureaucrat thinks of each demand in terms of other demands
that have been made or are likely to be made upon him He knows
that what he does for one applicant he must be able to do for others
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and must be able to explam to atizens of opposite or different m-
terests What he does is not completely satisfactory to any of those
affected, but it tends to be m the direction of the public mterest.

Any man coming to Washington to “get action” favorng the mter-
ests of some special group should remember that the goveinment
official he 15 addiessing 15 the recipient of similar attentions from his
competitors, his customers, and persons m wholly different businesses
all over the country, And then he should be mmdful, too, that with
all the facilities for mvestigatmg the poor bureauciat and making him
muserable, no one has ever got enough on him as a collective entity
to warrant one per cent of the hue and cry that has been raised.

There 15 one type of appeal the bueauciat likes to respond to
quickly. It comes from the citizen who has been caught by a law ora
1egulation m some way which makes him a victim of discrimination,
Adjustment 1 administration to take care of such mstances 1s fre-
quently not easy, but to do a favor when 1t makes for equity 1s the Ime
of least emotional 1esistance. The difficulty 15 that government must
act accordmng to prmaiple and rule as a guarantee of equity. When
the rigidity of the rule defeats equity, every mstinct supports adjust-
ment. This 15 a “favor” that can be explained; 1t will be supported by
good citizens when 1t is explained, and the recipient of the favor will
be happy. The bureaucrat invaiiably wishes to adjust situations of
this kind. He will hesitate only to weigh the probable effects of the
adjustment on the program as a whole as agamst the degree of in-
equity borne by the ciizen.

It is not mtended to suggest heie that the bureauaat 1s perfect—
or even a superior being, It 1s intended to make somewhat clearer the
situation in which he functions. The bureaucrat’s woust sin 1s to live
m fear of “burning his fingers,” and, consequently, to play safe Often
he can properly be charged with losmg imtiative and danng, But,
by that very token, what he does is well considered m the sense that
it will stand detarled public scrutmy and comparison with what he
does m similar cases.

It 15 1 the nature of the bureaucrat’s situation that he readily de-
tects an effort to get special favor. As a result he frequently exhibits
a feeling which many suppliants mistake for hostility. In reality his
reaction 15 quite different- fear of bemg forced to do somethmg un-
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work ik thing ungovi ] thing that would not
stand up m a Cong; 1 gation. Consequently when any
citizen makes an appeal supported by “mfl 7 the b Te-
gards 1t with more, rather than less, suspicion than normal,

A frequent complaint of F who come to Washington 15
that they “can’t got an answer either way,” or that “he sa1d no, but he
didn’t tell me why.” The complaint is often justified, but there are

g The & grows tmmd under con-
stant fire—and the fire 15 not only constant, but heavy. In a particula
case he may hate to offend by saymg no, but he may not be able to
say yes—and when the answer 1s nerther yes nor no, the answer is no.
Negative answexs not explained are partally a result of tumdity, par-
tially a way of avoiding 1enewed a1gument on 1ssues previously dis-
cussed, and parbally a reflection of sheer physical inability to tell
all the applicants all of the reasons for a decision In private business
such decisions are accepted as real, no matter what the reasons. An
executive who decides not to do somethng would be amazed 1if he
were required—it would of course be mmpossible~to give all the
reasons growing out of a multitude of experiences, It may be granted
at once that there will be some governmental decisions that cannot
—and should not~be accepted simply as a complex judgment of a
particular official. But it should also be recognized that in most in-
stances time will not possibly permut the telling of all the stories of
similar cases and of all of the history that enters into a particular
decision. As it is, cibzens who criticize “waste” and “overhead” in
government often expect governmental officials to be able to gwve un-
hmited time to explaining what they do—or what they would do if
they could stop talking and get a little work done.

In considerable degree the dfficulty here is that aitizens have

respect for the go man, Frequently they thuk of
hum as a“clerk,” though he may be a world-renowned specialist or may
have th ds of empl working 1y under tus direction.

Many other citizens distrust government people and the government
on general punciples, All of these things make for bad government.
Itisa arr for visitors in Washington to assume

the necessity of telling government officals things they have heard
thousands of times before. The explanation is, patently, that the visitor




34 Big Democracy

beheves that the offical “doesn’t know conditions m our county.”
Ordmarily, however, the official does know those conditions. For he
gets the benefit of a constant flow of mformation—fiom the 13,000,000
preces of mail a year, the 18,000,000 phone calls, and the admimstra-
tive grapevine from 800,000 people, from conveisations with other
visitors, and from his own tiips to the field. The 1eal difficulty lies in
the fact that visitors “don’t know conditions in Washington.”

ANl employers have ther difficult points The biggest difficulty
about the employer of the bureaucrat 15 that he has 135,000,000 duf-
ferent aspects and interests. The employers who are most honored in
‘Washmngton are those who never come to the national capital. Over
the common people the government official 1s mclned to hover as
employees hover around the office of the head of the company when
some tragedy gives them a sense that the boss is also a sentimental
human bemng. After all, most of the people who come to Washngton
can take care of themselves pretty well. The real test of the govern-
ment 1s what 1t does out in the field n daily work wath the millons.
Theze, m my judgment, good government is gomg forward. And if
there 15 increasing understanding on the part of the public, it will
go forward faster.

There 1s genume value in extended conversations between govern-
ment officials and citizens. It 15 both admimstratvely helpful and
socially desrable for the of a dep: to discuss im-
portant actions with leaders of affected citizen groups. Yet there are
times when situations develop in Congress, i the government, or m
the country that demand mmmediate action 1f things aie to be kept
manageable. There are other actions that because of thewr nature can-
not satisfactorily be discussed in advance at all, There are others m
which representations can be heaid, but mtentions cannot fauly be
revealed For example, because of speculative advantages 1t would
confer, any discussion mdicatmg in advance the level of a proposed
corn Joan would be wholly out of order. Finally, 1t should be Tecogs
mized that 1t is never possible to discuss an action with everyone who
feels entitled to participate, or with any one person for as long a time
as he might wish to be consulted.

There have been occasions when the heads of certain private
organizations have asserted an exclusive claim to prior consultation
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with governmental officials and to the nght to expiess the sentiment
of thewr special group, Formalized advisory bodhes have been estab-
Lshed at vaious times in response to such proposals or m an effort
to simplify public contacts But the result of gving a fived, lastng
and rather exclusive consulting 1elationship—as contrasted with a

porary, special, and 1 advisory relat p—1s 1o
confer a goveinmental standing and function on non-governmental
people, on people not smularly charged with responsibility. Actu-
ally, no one can repiesent the citizemy 1 nearly as comprehensive
and effective a way as can the government itsclf, 1f 1t keeps numerous
channcls of communications open and cultivates numeious associa-
tions with the people,

Recently, m an evemng discussion, a friend exclaimed in alarm
over the powe:r exelcised by a gieat number of public officials. He
cited as an example the head of the Visa Division mn the State Depart-
ment, who could, he said, arbitiarily grant or deny the nght of citizens
of other countries to enter the Umted States and remam here. Of
course, he went on, an occasional appeal would be heard by a higher
official, but m most instances the decision of the Division head would
obviously govern, My friend used this set of circumstances to a1gue
the fundamental importance of the couts as protectors of the people
aganst the bureaucrats.

The pomnt 15 not well made. In the fiist place, the assumption that
a higher official, heaing an appeal, would make a better decision 1s
thin and nrelevant; for he would be excraising the same poweis,
using the same o1gamizational 1esources In both cases the decision
would be institutional, not individual Secondly, no matter how many
appeals might be made to how many higher officials, mcluding judges,
someone ultimately would make an arbitrary, final decision. Third,
this very process already has gone on below the head of the Visa
Duvision; recommendations by lower officials e always effective
unless and untl appealed. Fourth, the availability of the courts for
appeals on visa rulings is so shght as hardly to be real. Fifth, in the
admimstration of George Washington—long before the age of big
d there existed lly the same ad ive situa-
tion with 1espect to the visa, some bureaucrat always had the power,
1 the final analysis, arbitranly to approve or disapprove.
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It happens that I personally am mchned to be critical of certain
policies 1elated to the issuance of visas But I cannot see that the
“faults” of which T would complain are mherent m bureaucracy. The
fact that I am cntical may not mdicate faults, but merely disagree-
ment. Fou the policies to which I object are in line with widespread
prejud B 18 1y exposed to this temptation.
Good admimstration, however, can and does 1ise above it.

The decisive thing in the issuance of visas 15 the general setting
withim which that power is exercised. The right to appeal to a highex
level 1s one factor i the situation. The existence of the courts is an-
other—although m this case of small importance. The procedural
system within the Division is another. The realization that a con-
sciously bad decision really 1equires the paticipation in a conspracy
by so many persons that someone is bound to talk 1s yet another, The
danger that an aggiieved appheant will appeal to the press and to
members of Congress is still another factor, There is no new issue
mvolved m the authority of the head of the Visa Division. Indeed,
there 1s no 1ssue m 1t at all, whether old or new. To discover such
authority is simply to discover organization, to discover government
To mmprove our governmental oigamization 15 important, But mm-
proved government is not gomng to have less authouty; 1t is not even
gomg to have less authouty vested in single officials.

The present visa problem is really a problem of good admunis-
tration. It does, however, have certam rather mew aspects. Visa
control has become a means of poliical censorship, a purpose for
which 1t was never used in the early days of the Repubhe. At any
1ate the issue has certain policy aspects of new importance The
issuance of visas 15 said to be somewhat out of line with general
Admmstration policy, It may be so. But better admimstration would
still be bureaucratic administration The real need 1s always for good
pohey and good admumstration. Authority must be exercised in an
orgamzed way, through many people.

Essentials of Democracy
In the midst of ing size and compl it is fmp to

see clearly what things are essential in democratic government I put
two considerations above all others: free speech with all that it im-
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plies, and free fianchise m elections which cannot be adjourned
Auxiliary to these 15 the Congressional function of mquiry and in-
vestigation. Likewrse the action of the people m writing thousands of
letters to the dey and to Cong P g compl

and questions of constituents; these are a great check agamst the
arbitrary and unreasonable exercise of authority and a valuable means
of gng department heads a sample view of thewr department’s
activities. Letters of this kind are much more important than mem-
bers of Congress realize. Add the far-flung and daily contact with
affected citizens m the flow of busmess m a society in which there is
free speech and free franchise, and b acy b awod that
does not properly cairy adverse connotations. In combination these
essentials have produced in the United States a nation of fiee men
and women and a government considerate of and responsive to
their needs.

Actually 1t is a govenment i which there appeais to be not the
least danger that its officials will become 1solated or separated fiom
the people. The pounding of public criticism 1s 5o mtense that, more
and more, government officials break under it. Some employees by
bearing tales to gossip columnists manage to cairy on vendettas
agamst supeniois who have given them low efficiency 1atings or with-
held promotions. Others may tip off members of Congress to things
which m partial view seem out of hne Hundieds of thousands of
dollars a year have to be spent refuting and reporting on these mat-
ters. General public criticism and most of the chaiges of Washington
wisitors grow out of such tales and rumors and distortions, There 15
much less criticism fiom peisons actually affected by governmental
action than there is fiom peisons who have heard about something
that they resent m theory, somethmg they thmlk has happened or fear
may happen. The something may never have been contemplated. If
only the people outside of government respected the people m gov-
einment and assumed that they would do theur jobs with reasonable
fairness and mtelligence, an enormous saving in energy would re-
sult. Although a great deal of the shouting at the government has
constructive value, the volume of 1t 1 really much too great It 1s
excessive by whatever amount reflects either basic fear or contempt
of the people m government
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It goes without saymg that 1t 1s to the interest of the public that
the powers exercised by government officials be superior within thewr
fields to those of all other parties. For all others would be less repre-
sentative and less responsible, The country was properly shocked
when, after the 1936 election, it was repoited that John L Lewis
demanded of the President certain specific action m 1eturn for cam-
paign contributions. When any smgle gioup assexts or tues to assert
a durect control over government, governmental officials and citizens
alike know that a demonstiation of the supeuiority of governmental
power 1s the first necessity, I know of one equal mstance on another
governmental front. And there aie many mmor instances m which
others have tried to get the kind of power Mr. Lews 1s 1epoited to
have sought, All of them underscore the deswrability of the govern-
ment’s sustammg a vauety of relationships with & wide range of
organized gioups rather than hmiting its relationships to a few
dominant groups.

Government must be big enough and powerful enough to be defi-
nitely superior to any and all special-mterest groups. By the same
token, governmental power should be exercised only by governnient-
minded persons, by peisons sensitive to the public mterest and to
publec opmion and publicly responsible for their official acts It is so
exercised m the Umited States government today The danger that our
iberties are beng lost because Federal executives possess too much
power and because they can use it arbitranly exists almost enturely
m the imagination of persons without peispective. It 15 my observa-
tion that no one in Washigton, not even the President, 1s impressed
with Ius own power. Rather the conhiary the average “high official”
15 50 conscious of the restraints and limitations under which he is
obliged to function that his strongest impression 1s likely to be that
of a very restricted power. Indeed, this sense of a lack of power 15
what drives people out of Washington. To have to “thmk of every-
thing m terms of everything clse” causes many men to think that they
are so hedged about by restrictions that they “can’t do anything,” with
the result that, after a while, they simply give up with a feelmg that
they mught as well go back home, The orders and statutes in our big
demociacy do not mvest persons with power; they invest organiza-
tions with responsibility,



