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Preface

Because government is so big and takes such
a vast share of American national income, much
controversy has centered on not only the pol-
icies that government pursues but also the way
that government agencies carry out their tasks.
What government does and how it acts affect
the lives of people in many ways, such as eco-
nomic well-being, health, personal security,
housing, and transportation. It is no wonder,
then, that the public arena is filled with con-
flicting opinions about the work of government.
This book is an effort to introduce students
to controversies over some of the important
issues of public administration. Although there
is no single universally accepted definition of
public administration, we will define it as the
study of the organization, processes, and work
of government. The book is divided into five
chapters dealing with broad aspects of the dis-
cipline. Chapter 1 presents an introduction
highlighting some overriding issues of public
administration. Other chapters examine the
political setting of public administration, the
tools of administration, organizational theory,
and implementation and public policy.
Although public administration is a subject
of importance in all political systems, this book
is, for the most part, limited to American pub-
lic administration. Some of the issues chosen
for debate are subjects of long-standing con-

troversy, such as the role of the bureaucracy
in the American political process and the mer-
its of decentralization. Other issues deal with
more contemporary disputes, such as the fair-
ness of affirmative action and the impact of
airline deregulation.

The issues have been selected in an effort
to supplement comprehensive public admin-
istration textbooks. Used in this manner, the
book can show the conflicting arguments un-
derlying some important public administration
issues. A debate format is a teaching device
which is designed to stimulate critical thinking
and class discussion. A debate format, how-
ever, is not without its limitations. It implies
that there are only two sides to every issue,
when in fact there are many. In reading these
debates, students may find that one or another
side is convincing, but they may also want to
find the most impressive points in either side
in order to reach their own conclusions.

Although the book is not a comprehensive
text, the headnotes in each chapter provide
some context for understanding the debates.
Each debate is followed by Questions for Dis-
cussion. A list of Suggested Readings is sup-
plied so that students may pursue further
research on the debate topic.

The articles in this book are drawn from a
variety of sources, including academic jour-
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Xiv  Preface

nals, congressional hearings, books, and mag-
azines. The authors include government officials,
scholars, and interest group representatives.
In studying each debate, students may want
to first understand the viewpoint of each au-
thor. They may then ask whether the conflict
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CHAPTER 1
Introduction

When Jimmy Carter campaigned for the pres-
idency in 1976, he complained about the growth
of government and promised that he would
reduce the size of the bureaucracy. He failed.
When Ronald Reagan campaigned for the pres-
idency in 1980, he, too, promised that he would
reduce the size of the bureaucracy. He failed,
too. Carter finished his term as president with
a government bureaucracy bigger in numbers
and in expenditures than when he entered.
Reagan completed his first term as president
with the same results. He campaigned for re-
election in 1984 repeating the same idea that
government had become too big, moreover.

Both presidents made efforts not only to
reduce government expenditures but also to
make government run more efficiently. Ob-
servers are not in agreement about whether
either president accomplished anything of sub-
stance in achieving either of these goals, al-
though they generally concur that both made
vigorous efforts in that direction.

Reagan, particularly, became associated
with a condemnation of big government. His
rise to power as governor of California and later
as a presidential candidate was partly based on
political rhetoric critical of bureaucracy and
government spending. While President Rea-
gan was successful in slowing the rate of growth
of the welfare sector, he adamantly increased
government expenditures in the defense sec-

tor. Even in the domestic sector he discovered
that there was much about federal government
expenditures that was “uncontrollable.”

We can better understand the reasons for
Reagan’s failure to achieve his objectives of re-
ducing the size and cost of government if we
evaluate the sources of government growth. In
the United States as in other countries around
the world—whether they be socialist or capi-
talist, dictatorships or democracies, or rich or
poor—the size of government has grown, and
the scope of government activities has broad-
ened. Students of public administration attriby-
ute the major impetus behind the growth of
government to many factors, but primarily to
war and the threat of war, demands for the
regulation of the economy, welfare, and the
bureaucracy itself.

Some students of public administration
contend that war is the chief reason for gov-
ernment growth. In the United States, for ex-
ample, American involvement in the two world
wars made America a world power. In the post-
World War II period, the United States be-
came a major participant in world politics—a
development which meant that the use of
American military power in distant areas was
now to be a continuing possibility for policy-
makers. The technological changes which have
been marked most notably by unprecedented
means of rapid destruction through the devel-
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2 INTRODUCTION

opment, production, and deployment of nu-
clear weapons and delivery systems have
necessitated a military organization ready to
take the most devastating military actions within
a matter of minutes. Foreign-policy commit-
ments of a big power status, moreover, have
meant that America’s military forces are de-
ployed in many countries throughout the world
ready to pursue the commands of central au-
thorities in Washington, D.C. Since the 1960s,
for example, American military power has been
used most notably in Vietnam, the Dominican
Republic, Cambodia, Iran, Lebanon, and
Grenada. Even when not used in military com-
bat, American military forces have been dis-
played as a symbol of national will in other
places, such as off the coast of Libya and in the
Persian Gulf.

War, then, has made its contribution to
American bureaucratic growth. Had the United
States not become involved in wars in this cen-
tury, however, its government would have
grown in part because of the clamor for regu-
lation of the economy. And so, government
sought to regulate the railroads to prevent what
was regarded as unfair business practices. An-
titrust legislation established government
agencies committed to keeping business com-
petitive in areas which were increasingly dom-
inated by a single corporation. Government
regulatory agencies were established to deal
with such matters as assuring that food prod-
ucts were safe for human consumption, drug
products were tested scientifically before being
put on the market, construction of buildings
was complying with fire and safety needs, an-
tipollution devices were installed in factories
50 as not to contaminate air and water, and
qualifying requirements were instituted to make
certain that professionals in the fields of med-
icine and law had proper credentials to serve
the public.

Although often appeals for regulation were
resisted by the groups who were to be regu-
lated, this was not always the case. Sometimes,
as the experience of airline regulation attests,
some carriers sought to establish government
regulation in order to prevent competition and,
consequently, to assure profits—a topic which
we shall consider in Chapter 5.

Military expenditures and economic reg-
ulation, then, contributed to bigger govern-
ment. So, too, did the welfare state, which was
for the most part a creation of the twentieth
century. In the America of the nineteenth cen-
tury, a prevailing creed asserted the view that
government is best which governs least. A so-
ciety based on the principle of laissez-faire (lit-
erally, to leave alone) would, it was argued,
lead to greater prosperity in which the standard
of living for the masses of people would im-
prove. Although laissez-faire (or a market
economy, as it is sometimes called) is still highly
regarded in the United States, so, too, is the
notion that every American citizen—regard-
less of his or her economic condition—should
be entitled to at least basic minimums in ed-
ucation, health, housing, and income. And so,
government—not only at the national level,
but at state and local levels, as well—has in-
creasingly provided funds for such purposes as
building public schools and universities, sub-
sidizing medical care for the indigent, con-
structing public housing for the economically
disadvantaged, and extending unemployment
benefits for people out of work and financial
assistance to the elderly. So much have welfare
benefits been accepted by Americans that many
welfare programs are regarded as “entitle-
ments,” benefits accorded to people because
of their status as young or poor or sick or el-
derly. It is these entitlements which are gen-
erally regarded as contributing to spiraling '
government expenditures. This is not to say
that entitlements cannot be diminished in any
way. Political leaders have determined, how-
ever, that when they try to deal with reducing
the level of expenditures on entitlements, they
run into sharp criticism by the groups who would
be adversely affected by the cuts. They fear
punishment at the ballot box.

Although national security concerns, reg-
ulation of the economy, and the welfare state
are principal factors in the growth of govern-
ment, some people attribute a crucial reason
for government growth to the government it-
self. Specifically, they target the bureaucracy
—that is, government employees—for bring-
ing on government growth not because of some
legitimate social need but rather for their own




a theme which is discussed in a de-

purposes
bate below.

Government, then, is big. It plays a role
in most aspects of our lives—from cradle to
grave. A government agency issues a birth cer-
tificate. Most people are educated in govern-
ment-supported public schools—or sometimes
even in private schools that receive direct or
indirect government assistance. People are often
hired by government agencies or engage in
commercial ventures which are financed by
government. The food we eat, the medicine
we take, the health care we receive, the air we
breathe, the cars we drive, the buildings we
occupy, the money we earn, the television pro-
grams we view, the financial institutions in which
we place our money, and the products we sell
are all in some way regulated by government.

Because government is big and intrusive
in our lives, it has become a source of consid-
erable concern and dispute. Two fundamental
areas of concern involve the activity of the bu-
reaucracy and the relationship between gov-
ernment management and business
management, It is these two subjects which
will begin our debates in this public adminis-
tration book.

IS BUREAUCRACY THE ENEMY
OF THE PEOPLE?

For most people in American society, govern-
ment is not regarded as an abstraction like truth
and justice. Government behaves in specific
ways which annoy some people and please oth-
ers. Many modern liberals, for example, gen-
erally favor big government when that big
government is used to provide greater support
for education, health care, programs for mi-
norities, environmental protection, and worker
safety. They condemn government spending
when that spending is applied to foreign aid to
dictatorships, government assistance to paro-
chial schools, or the purchase of computer
equipment allowing police authorities to gather
information about the private lives of citizens.
For their part, many modern conservatives op-
pose government spending on welfare pro-
grams but favor it in national security, police
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protection, and some social concerns, such as,
say, antipornography campaigns. Often, then,
many liberals and conservatives focus on the
particular programs which the government is
undertaking rather than the principle of gov-
ernment involvement in society itself.

Some critics of government attack the
principle of government involvement itself and
regard government in general and the bureau-
cracy in particular as a central political evil of
our times. In this regard, the debate below
considers whether government is the enemy
of the people. George Roche provides a severe
criticism of bureaucracy. He portrays Ameri-
can bureaucracy as “power hungry, inflexible,
indifferent to human needs, servile, and draped
in red tape.” Roche denounces bureaucratic
rules, the “bureaucratic mind,” and bureau-
cratic waste. He contends that bureaucrats have
a vested interest in making social problems worse
and are, consequently, indifferent to human
needs. He sees the bureaucracy as graft-rid-
dled. Bureaucracy, according to Roche, is in-
efficient and destructive of freedom. Readers
may note that for all the criticism that Roche
heaps upon the bureaucracy, he attributes the
growth of government to the desires of the
American people to solve their problems.

A view which regards the bureaucracy in
a more benevolent manner is asserted by H.
Brinton Milward and Hal G. Rainey. They ar-
gue that the bureaucracy in the United States
has been unfairly criticized. Agreeing that
problems of excesses, waste, and other short-
comings of bureaucracy exist, they contend that
these problems are exaggerated. The authors
view excessive criticism of bureaucrats as lead-
ing to a faulty diagnosis of social problems.
Such criticism, moreover, may make improve-
ments in the bureaucracy even more difficult
by lowering morale in many agencies and by
a consequent departure from public service of
many of the best people in the bureaucracy.
The authors point to a number of factors that
must be understood in order to evaluate gov-
ernment performance. They challenge the usual
criticisms often leveled at government that it
should be run like a business (a subject which
will be debated more fully below by Michael
A. Murray and Dwight Ink). They also contend



