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Administrative Leadership

AN EAL CABINET MEMBER would be one combining great abilities as
a popular leader with great admmistrative abiliies Great ability
as a popular leader 1s not often found By defimtion great abihty 1s

1. Great ad we ability similarly 1s exceptional
The man who combrnes exceptional abilities m both fields 1s a most
extraordmary person.

Such a combmation of qualities 1s not a logical one. Leadership of
the public goes with maiked ndividuahty Something of the same
kind of personal leadership contributes to success m admmstrative
management and may be used 1 some cases as a substitute for ad-
munustrative ability; but 1t 1s not the same thing. It can, for example,
serve as a substitute 1 a business based on a novel 1dea when the
1dea gives it a special advantage over 1ts competitors and makes less
necessary an efficiency arrived at purely thiough management. It
can serve as a temporary substitute at the begmning of an undertak-
g when special zeal may be able to take the place of orgamzed man-
agement. It can sometimes serve as a substitute m a small orgamza-
tion, But admmnstrative efficiency can be developed and sustamed
m a lage og: ion only by 1c methods. Marked mndi-
viduahty 1n the head of an g 100 can bute to ad
tration if that man appieciates the necessity for mtricate teamwork.
Usually, however, the contutbution he makes is not to the process of

10n but to the d. of 1t. If it were otherwise, 1t would
probably damage admmstration rathe: than help at.

The completely pubhc nature of government poses a special prob-
lem in the balance needed m executive personnel between capacity
for popular leadership and capaarty for oigamzed management. Or-
dmauly the best way of securmng a proper balance is by seeking for
y qualities in ives on first and second levels of
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40 Big Democracy
the admi ive hi hy and by developmg in them a vivid ap-
preciation of the importance of both kinds of abihty and of the
distinctive contribution each can make.

Managing Complexty

Paradoxically, citizens who profess to be alarmed at the size of
government often clamor loudly for the extension of government mto
new areas where their particular mterests would thereby gam an
advantage. Members of Congress who oppose on piinciple an en-
largement of the sphere of goveinment control nevertheless share
with their d: faction regarding specific situats
and, m consequence, vote for measures 1equirng the government to
undertake new or additional functions.

‘Whether 1t comes fiom the cumulative logic of events or from some
extraordmary sigle incident such as the attack at Pearl Haibor, this
is the current course of history {or all who run 10 1ead One does not
have to believe m extending the range of government per se 1 order
to have a reason for bemg concerned about how extended govein-
ment can be made to function effectively.

It is plam that there 1s no clear and basic principle marking the
hmits withm which government must confine its actions. Govern-
ment has to do what 1t has to do. One basic sentiment of our people 1s
strongly opposed to the extension of governmental activity, but we
have even stronger sentiments that move us to call for such extensions
whenever they promise better solutions to public problems than
private action. Our national structure reflects a reluctance to accept
positive government. This reluctance is embodied, for example, in
ow system of checks and balances, which by making agreement hard
to get makes 1t difficult to get vigorous goveinmental action. It 1s a
far and fundamental question whether our basic structure is well
adapted to the funchions owm government must presently peiform
True conservatism quite propeily begs that question by attempting,
shoit of thoroughgomg structural change, to ind ways by which gov-
ernment may better carry the load 1t has assumed and the gieater load
it seems hikely to assume.

There 15 encouragement, then, in the thought that existing com-
plexity may not be at all so unmanageable as 1t may appear to those
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newly aware of 1t or to those who see it only from a great distance
Patently, the prewar situation was tolerable for the overwhelming
majonty of our people Even our mild reactionaries do not deny that
democracy could still live if only the government would stop where
1t was on December 6, 1941. It 1s fear of the fuither growth of govern-
ment beyond the lumits 1t has reached today that 1s really serious. But
this was as true twenty years ago as 1t 15 now. While we all may be
mclined to feel that there are bounds beyond which we hope govern-
ment will not go, and while the study of sahsfactory ways of “other
than governmental” handhng of ow emeigmg problems 1s much to
be deswed, surely 1t 1s the part of wisdom to explore ways by which
government may satisfactorily cany its prewar load and, say, ten per
cent more.

It s, after all, mamly a job m organization and management, a big
one, yet not nearly so large as the war job—and we are proving that
we can manage that, Better und ding of gov 1 ad
tration would, moreover, be an important axd to better conduct of
the war

All of us have known persons who, though functiomng well i small
affawrs, cannot ortent themselves effectively m a larger frame of
reference. The number of people who can deal 1eadily with bigness
1s severcly hmited. Thus fact 1s not, howeve, one that should cause
deep concern, since fewer people are1equued to deal with big meas-
ures than with little ones Most people in big organizations function
much like people domg sumlar work m smaller o1gamizations. It 1s by
1o means fully realized, but it is a fact that there are persons who
can handle six diguts as readlily as most mortals can handle two More-
ove, there are persons who can deal eflectively with big 1ssues even
though they get bogged down with the hittle things of life. It 1s gen-
erally behoved that men should go up the admmstiative ladder step
by step but the behef 1s not altogether well founded There are men
who would be poor as ordinary section heads i a bureau who would
be able and effective as Secietary of the Depaitment:

It is not necessary for the head of a small busmess to be a book-
keepe: 1n order to understand his balance sheet and to be able to call
for figures that will tell hum what he needs to know Nexther 1s 1t
necessary for the heads of great governmental orgamzations to be
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masters of tho vanous functions performed by their staffs in order to
be masters of their own executive functions,

Even m a relatively small enteipuise the elements of higger or-
gamzation are present. The president of a company does not wiite its
adveitisements. Final copy 1s mvauiably a composite of production,
sales, and management pomts of view, molded and modified by ad-
vertising technicians It may not be completely satisfactory to any
department, but 1t 13 an organization product. So 1t 1s 1 government
—except for one fuither complication The process of getting an or-
gamzation product calls for a reconcihation not only ot the view-
pomts of those 1csponsible for the several dufferent functions of the
agency, but likewise of a host of publicimpact considerations

The nature of the job of organization may be illustrated by the
game called “twenty questions.” Begmnng on the funge of creation
1t 15 possible, by orgamization processes, swiftly to identify the smk
m a particular kutchen All creation; the planet Eaith; the Western
Hemisphere, the United States of Amenica, the state of Nebiaska, the
city of Lincoln, the house at 4343 Bureau Street, the kitchen, the smk

Here is an illustration from bfe. Some yeais ago a man in the De-
partment of Aguculture reported with a chuckle finding on Ins desk
exght 1dentical letters from a citizen who had addressed them to the
President, the Secretary of Agriculture, the head of the AAA, the
head of the Southern Division of the AAA, two Scnators, one Con-
gressman, and the man on whose desk the letters accumulated All of
the lettars had promptly 1eached the desk of the man who was
handling the particula matter mvolved. All of the rephes, when they
went out, had adequately to take account of the vantage points and
the functions of each of the officials orgmally addressed. In diafting
them, therefore, the man had to allow appropuately for the separate
special considerations regarded as mmportant m each of the
other seven offices, and on then pait, members of the staffs of the other
seven offices became similarly educated to a composite, representa-
tve point of view on the particular matter.

Qualifications of Top Executives
This kind of process goes on continually, Direction of the process
is a function of a department’s top-level executives. It 1s not an un-
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manageable function But it does require the special utihzation of
persons who have a somewhat unusual assortment of qualities—and
the development of more such persons. The qualities mclude, perhaps
first, an abulity something like that required for higher mathematies
‘Trigonometry 15 1o less practical and precise than authmetic It com-
prehends anthmetic, but 1s a way of relatmg and simphfying the
handhing of relationships between various anthmetical caleulations.
What 1s needed 15 the ability to handle relationships m theur larger
and broader terms—the quality of philosophy This means a capacity
to see pubhc policy 1 tens of thousands of different actions and to
relate these actions to each other m terms of pubhe and govern-
mental interest Efficient “operators” we have m great numbers They
are capable of serving well on the higher levels of governmental man-
agement only 1f they have this quality of philosophy

The kimd of philosophy 15 of course important A philosophy of ab-
solutes and cold logic, a philosophy techmeal and 11gid, would be
rumous A sound poliical philosophy must comprehend people’s
spirits and emotions as well as therr reasoned opimions, 1t must em-
body the logic of events and sentiments, and not merely the logic of
statishes.

The second quality needed by the top executive is “governmental
sense,” the mgrained disposition to put the public mterest first and
thus to recogmze the gieat, essential, and pervasive difference that
distingwishes public ad ion from the g of private
entelpuse.

Related to governmental sense 1s a third quahty of pubhe-relations
or pohtical sense. This involves, on the one hand, an appreciation of
the necessity for government officials and governmental action to be
exposed to the citizens and the public affected by them and, on the
other, an abihity to anticipate probable popular reachon and make
allowance for 1t. It also mcludes the capaaity to act swiftly in mtio-
ducmg mmo admimstative adjustments when such action will re-
lieve public nitation and the ability to sense major pohtical shafts
 the early stages of thewr development and gradually to modudy the
program of the agency accordingly No matter how elevated they
may be, however, admunistrators can never have the fullness of wis-
dom, Fortunately, they need not have 1t. Events and national senti-
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ments will make the bigger and the ultumate decisions Executives
and admmistrative experts, working together, simply give form to
specific progiams and mech within the fr k of larger
national moveents, The capacity to sense the coming of these move-
ments 1s political sense at 1ts highest level.

Ability to be governmental enough to discern the national interest
and to msist on progiams and procedues so sound that they wall be
as unyielding rock on which the waves of special mterest may break
therr force m vam, ability to be pohtical enough to seek those con-
cessions which aie the needed 1efinements of the process of making
governmental action equrtable and smooth, ability to be pohtical
enough to read and 1espond to the messages of public curients, and
abihity to use admmstrators who can o1ganize and 1elate agencies so
that they produce o1gamzed, mntegrated action—this 1s the combina-
tion of abilities required for the relatively few top people m the great
agencies of government.

A Secretary’s Job Top-Side View

To organize for or to stimulate and support orgamzed efforts for
getting mtegrated action that will be acceptable to the public 1s the
Job of admimstation on 1ts hughest level.

How to mgamze at this top level depends of course upon the
nature of an agency’s program and upon attendant conditions If 1ts
function 15 a new one and especially complicated, as was the case
with that of the War Production Board m 1942, the mtial problem
will be how to free the responsible head for essential consideration of
general policy. Later on, as agency policies become settled, the top
job becomes manly a matter of adjusting policies and of overseemg
the processes by which they are expressed If general pohcy is under-
stood to mclude these adjustments, then the top Job 1s completely a
policy job. While it mvolves admmistration m the sense of getting
policy into performance, 1t is admnistration 1 very broad terms It
means o1gamzing to do the whole job by making general determina-
tons that affect the entire program.

Among the things that are essental for good admmistration on or
near the Cabinet level are several elements that in my judgment are
of special importance. They may be listed and described briefly
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here as they apply in the admiustration of a huge and complex de-
paitment In later chapters I shall discuss some of them 1n greater
detail

Furst i importance comes a steady msistence on “operating on
one’s proper level ” Any Cabmet member who attempts regularly to
make specific and detailed d is a poor ad tor Inevi-
tably he does great damage to his orgamization and fails effectively
to implement his own pohicies He sunply cannot perform his own
real function and do 1t well if he allows himself to become mvolved m
specfics. As the bridge to the governmental level the secretarial level
1s the top departmental level No secretary should ever operate below
that level No one on the governmental level should attempt to op-
erate on the departmental level. No bureau chief should attempt to
operate on the division level. The drag of madequacy 1s always down-
ward The need m admmstration 15 always for the reverse. for a
secretary to project hus thinking to the governmental level, for a bu-
reau chuef to try to see the problems of the department, for the di-
vision chuef to comprehend the work of the entire bureau.

The next essential is contmuous and determmed effort to establish
within the dep working relationships that will an
orgamzed product, one, that 1s to say, which embodies the contibu-
tion or pomts of view of all approprate parts of the agency. This
means habitual horizontal clearance and co-ordination as contiasted
with the nigid flow of matenal 1 straight hierarchal channels The
impulse some persons feel to be facetious about co-ordination 15 mis-
taken. There 15 no way of dividing functions so that they are really
self-contamed. The more complex matters are, the more co-o1dmation
there must be.

The third essential, somewhat related to the second, 1s to umfy the
structure so as to facilitate decision and action Thus mvolves a special
appreciation of the importance of building mto the structure of the
agency a central core of authority reaching from the head of the de-
partment to every mdividual engaged in carrymng on work for which
the department 15 responsible. This authority, turning on the right
to hire and fire, 1s essential to the responsibility of a secretary His
power will be hmited m any case by the necessity to delegate, the

to mi controversy, and the ity of getting or-
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gamzational and pubhe accep To delegate autt regularly
and defimtely to non-Federal officials o1 to persons responsible to
other organizations—as too many agency heads seem willing to do—
15 to renounce responsibility and to abandon the effort to get team-
work and unity,

The fourth element complements the second and third and am-
plifies the delegation mplicit in the fiist requirement. It is an -
foumed capacity for decentralization, This follows the thud pomt
rather than precedes 1t for a very defimite reason there can be no
sound decentralization until there has fust been centralization One
cannot well dispense what one does not actually have Good manage.
ment of every complex and tar-flung business requires decentiahza-
tion, but it must be a centahzation or 1y unified and
fiom a core of basic authouty

The fifth most essential qualification for top admmistration m a
Department 1s the ability to provide that which otherwise tends to
be pushed out by the process of getting an o1ganized product—dy-
namics If an agency 1s to succeed sigmficantly, 1t must orgamze
agawmst the tendency of all organizations to petnify. No amount of
effort on the part of other officials can compensate for the fallme of
the Secretary of the Department propeily to concern humself on this
score.

1

A sixth element has to do wath d sput and iques.
It can be expressed m many ways: enbstment of all the energies and
abilities of the persons m an orgamzation; getting then full and
zealous participation 1ather than sunply their comphance; under-
standing the importance of mdividual placement, airanging for and
encouraging the flow of 1deas and suggestions fiom the bottom up"
and not merely from the top down, demonstiating an mteest in every-
thing 1 good and mmagmative personnel ad ton; providing
for mira-depaitmental education m total program objectwves and
content, and stimulation of personnel to develop better spint and
improved techniques 1 deahng with the puble. Each 1s important
for effective admmstration

We shall examine some of these elements in more detail in succeed-
g chapters Before elaborating on them, however, I should like to
try to shake a few prejudices about “governmental inefficrency,” “red
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tape,” and “bureaucracy.” For it can, I think, be readily demon-
strated that as a nation we need and profit by the very thing so often
enticized. government by bureauciats, government by government-
minded officials; government by buieauciats subject to and accus-
tomed to pohtical control.



