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VIII. B ureaucracy

1: Cuanactemstics or Buapavcnacy

Movenn oflicinldom functions in the following specific manner;

|l" l! here is the principle of fixed and official jurisdictional arcas,
which are geneidly ordered by rules, that is, by laws or administrative
regulations. :

l.i TlI;e rcgulardncllvitles requised for the purposes of the bureau.
cratically governed structure are distri i |

tibuted in a fixed wa i
duties, y oo ol

Eu.l The nulllmlmyllo ghve the commands required for the discharge
o lt hese duties is distributed in n stoble way and is strictly delimited by
rul €3 coneerning the cocrcive means, physteal, sacerdotal, or otherwise,
which may be pliced at the disposal of officials.

B Mcflhodlcnl provision is made for the regular and continuous [ulfil-
mclm of these dutles and for the cxecution of the corresponding rights;
only persons who have the general ,

rally regulated qualifications to
ave employed. ! e
'bln pul:llf: and lawful government these three clements constitute
. . .
ureaucratic authority,' In private economic domination, they constitute

- e )
aucratic ‘management.’ Burcaucracy, thus understood, is fully de-

veloped in political and ecclesiastical communitics only In the modern

s[n‘ (] » '
e, uncl, in the private cconomy, only in the most advanced Institutions

o‘f capitalism. Permanent and public office mnbority, with fxesd Juriadi
tion, Is not the historleal rule but eather the cxcupl’inn This Is m"“" l'c‘
in |m'gg political structures such as those of the nucient. Orlc;:\t the Z:::
manic and Mongolisn emplres of conquest, or of many foudal ’stmcmrcs
of state, T all these cases, the ruler executes the most important measure
through personal wustees, tablecompanions, or courk-servants. "I'hci:
Wirtschaft wod Geselfrchaft, pan 1ty chap, 6, pp. G508,
106 '
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cammissions and anthority are not preeiscly delimited and nre tempo-
rarily called into being for ench case.

11, ‘The principles of office hierarchy ond of levels of graded autharity
mean o Rrmly ordered system of super- and subordination in which
there is a supervision of the lower offices by the higher ones. Such a sys-
tem offers the governed the possibility of appeating the decision of a
fower office to its higher authority, In o definitely regulated manner.
With the full developracnt of the bureaucratic type, the office hierarchy
is monocratically organized, The principle of hicrarchical office nuthotity
i¢ found in o}l burcaucratic structuress in state and ecclesiastical structures
as well as in lfarge party orgenizations and private emterpriscs. It docs
not matter for the character of burcaucracy whether its suthorlty s
catted ‘private’ or ‘public.’

When the principle of jutisdictionnl.‘compctcncy' is fully carricd
through, hierarchical subordination—at least in public office—does nat
mean that the *higher' authority is simply authorized to take over the
business of the 'lower.’ Indeed, the opposite is the rule. Once established
and having fulfilled its task, an office tends to continue in existence and
he heldd by another incumbent.

111, The management of the modern office §s based wpon written
documents (‘the files"), which are preserved in their original or draught
form, There is, therelore, a stalf of subaltern officials and seribes of all
sonts, The hody of offictals actively engaged in o ‘public’ office, along
with the respective apparatus of material implements and the files,
make up 8 ‘burcau.’ In private enterprise, ‘the bureau’ is often called ‘the
office.

In principle, the modern organization of the civil service separates the
bureau from the privatc domicile of the official, and, in general, bureau-
cracy segregates official activity as something distinct from the sphere
of private life. Public monies and ecquipment are divoreed from the
private property of the official. "This condition is everywhere the product
of a long development, Nowadays, it is found In public as well os in
private enterprises; in the latter, the principle extends even to the Jeading
entrepreneur. In principle, tic cxecutive office is scparnled from the
household, business from private correspandence, and business nssets
from private fortunes, The more consistently the modern type of buale
ness management has been carried through the more are these separa-
tions the case, The beginnings of this protess are to be found as early
as the Middle Ages.
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It is the pecultarity of the modern entreprencur that he canducts hini.
self as the “first official® of his enterprise, in the very same way in which
the yuler of a specifically modern bureaueratic state spoke of himsell as
‘the fiest servant’ of the state’ The idea that the burcnu sctivities of the
stide are intrinsleally different in charncter from the management of
private econontle offices is a continental Eurapean notion and, by way of
conteast, is totally foreign to the American way,

IV, Officc management, ot lenst all specinlized office management—
and such manngement is distinctly modern—usually presupposes thor-
ough and expert training. This Increasingly holds for the modern execu-

tive and employee of private enterprises, i the same manner as it holds
for the stute offickl,

V. When the office is fully developed, official ectivity demands the
full working capachy of the official, ircespective of the fact that his oblig-
atory time in the bureaw may be firmly delimited, In the normal case,
this is only the product of a long development, in the public as well as
in the private office, Tormerly, in all cases, the normal stae of affairs

. was reversed: officlal business was discharged as n secondary activity,

VI The monagement of the office follows general rules, which arc
more or less stable, more or less exhaustive, and which can be learned,
Knowledpe of these rules represents a speciat technical learning which

the officials possees, I tnvelves jurisprudence, or administrative or busi-
ness management. '

The reduction of modern office nianagement o rules &s decply em-
bedded In its very nature. ‘The theory of modern public administration,
for instance, nssumes that the authority to order ceriain matters by de.
cree—which has been legally granted 10 public antherities—docs not en-
title the burcay to repulate the matter by commnnds given for ench case,
but anly to regulate the matter abstractly, ‘This stands in extreme con-
trast 1o the regulatlon of all rclationships through Individuet privileges
and bestowals of favor, which is hsolutely dominant in patrimaninlism,
at least in so far as such relationships are not fixed by sacred tradition,

2¢ 'Tue Posimion or i Overesan
All-thls results in the followin
of the gfficial;

L Office holding is a ‘vocation.' This Is shown, first, in the requirement
ot a firmly prescribed course of training, which demands the entire

g for the internal and external position
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cnpacity for work for o Jong period of time, and |n the generally pre-
scribed and special examinations which are prerequisites of cmploymc;l.t.
Furthermore, the position of the official is in the nature of a d}lly. This
determines the internal structure of his relations, in the following man-
ner: Legally and actually, office holding is not considered a source o :u:
exploited for rents or emoluments, as was normally the case during the
Middle Ages and frequently up to the threshold of recent times. Nlor is
office holding considered a usual exclinnge of services for cquiva ents,
as is the case with free labor contracts. Entrunce into an office, il!clll(llng
one in the private economy, is considered an aceeptance o.f n spcctﬁc‘ nblll-
gatian of faithful management in return for a secure exisience, It is de-
cisive for the specific natwre of modern loyalty 10 an oﬁifc that, in (llnlc
pure type, it dovs not estoblish o rclat.ionsh.ip to a person, like th.c vn}fjnds
or disciple’s faith in feudal or in patrimonial r::lauuns of mltlmnt)c. lol .
ern loyalty is devoted to impersonal and functional purposes. Behind l:;
functional purposcs, of course, ‘idens of culture-values’ usually stand.
These are erspsz for the corthly or supra-mundane personal master:
ideas such as ‘state, ‘church,’ ‘community,’ ‘party,’ or ‘cmcl.rpnsc’ are
thought of as being realized in a commamity; they provide an ideological
halo for the master, '

"Ihe political official—at least in the. fully developed mo:len} state-~ds
not considered the personal servant of a ruler. Today, the 'blsllnp: the
priest, and the preacher are in fact no longer, as in carly Christian tlmcsi
holders of purcly personal charisma, The supra-mundane and sncrec
values which they offer are given to everybody who seems to be worthy
of them and who asks for them. In former times, s.uch leaders actecd
upon the personal command of |Iu:‘ir m::slcr; in prmcnlplc, lhc.y vlvcrE: |ic-
sponsible only to him. Nowadays, in spnc.oE t!u: puctial surviva nf the
old theory, such religious leaders are officials in the service of . l'mc]
tional purpose, which in the present-day ‘chureh’ has hecome routinizec
and, in torn, ideologically hallowed. ' .

1. "The personal position of the official is patterned in the following
wayt ‘

1, Whether he is in o private office or a public Im.rcnn, the modeen
official always strives and usually enjoys distinct social esfeems g5 com-
prred with the governed, His social position |s.;3ruarantce.d by the pre-
scriptive rules of rank order and, for the political o[ﬁcm!,! by sp‘ccml
definitions of the criminal code agninst ‘insults of officlals’ and ‘con-
tempt’ of state and church authorities. '
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The actunl secial position of the official is normally highest where, as
in old civilized countrles, the following conditions prevail: n strong de-
minnd for administration by tralned experts » strong and stable social dif-
feventiation, where the official predominantly devives from socially and
cconamically privileged strata because of the soclal distriburion of power;
or where the costliness of the required tralning and status conventions are
blading upon him. The posscssion of educational certificates—to be dis-
cussed clsewhere*—are usually lHnked with qualification for office.
Naturally, such cestificates or patents enhance the ‘status eleinent’ Jn the
soclel positlon of the official, For the rest this status factor In individunl
cases is explicitly and impassively acknowledged; for example, in the
prescription that the acceptance or rejection of an aspirant to an official
career depends upon the consent (‘election’) of the members of the offi-
cia! body. ‘This Is the case in the German army with the officer corps,
Similar phenor_ncna, which promote this guild-like closure of officialdom,
are typleally found in patrimonial and, particutarly, in prebendal official-
doms of the past, The desire to resurrect such phenomena in changed
forms is by no means infrequent among modern burcaucrats. For in-
stanee, they have played a role among the demands of the quite prole-

taricn and cxpert officials (the tresyj element) during the Russian revo-
lution.

Usally the social esteem of the officials 0s such is especinlly Jow where

the demand for expert administration and the dominance of status con-
ventions are weak, This is espectally the case in the United States; It 1s
often the ¢ase in new settlements by virtue of their wide felds for profit-
making and the great Instability of their sacial stratification,

2, The pure type of burcancratic vficial is appoinsed by a superior au.
thority. An officlal clected by the governed is not a purely bureaueratic
figure, Of course, the formal existence of an election does not by itsclt
mean that no appointment hides behind the election—in the state, espe-
clally, appointment by party chicts, Whether or not this is the case does
not depend upon legal statutes but upon the way in which the patty
mechanism functions, Once firmly orgunized, the parties can tarn a
formally free election into the merc acclamation of a candidate designated
by the party chief. As a rule, however, a formally free election s vened
into a fight, conducted according to definlte rules, for votes in favor of
one of two designated candidates,

In all circumstances, the designation of officials by means of an elec.
ton among the governed modifies the steictness of hicearchical sub.
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ordination, In principle, an official whe is so clected has an mstonemous
position opposite the superordinate official, The clected official daes not
derive his position ‘from above' bt 'from helow, or at least nor from a
superior authority of the officinl hierarchy but from powerful party men
(‘bosses’), who also determine his further carcer. The carcer of the
clecred official Is not, of ot lenst not primarily, dependent upon bis
chief In the administration. "The official who is not eleeted but appointed

by & chicf normally functions more cxactly, from a technical point of

view, brcause, all other circomstances being equal, it is mare likely
thar purely functiona! poims of consideration and qualities will deter-
mine his selection and carcer. As laymen, the poverned cap become
acquainted with the extent to which a candidume is expently qualihed
for office only in terms of experience, and hence only alier his survice,
Moreover, in every sort of selection of officials by election, parties quite
maturalty give decisive weight not to expert considerations but to the
services a follower renders to the paety boss. ‘This holds for all kinds
of procurement of officials by clections, for the designation of formally
free, clecred officials by party busses when they determine the slue of
canclidates, or the free appointment by a chicf who has himself been
clected, ‘The contrast, however, is relutive: subsiantially similar conditions
hold where legitimate monarchs and their subordinates appoint officials,
except that the influence of the followings are then less controllable,
Witere the demand for administeation by trained experts Is consider-
able, and the party lollowings have 1o recognize an intellcetually de-
veloped, educated, and freely moving 'public opinion,” the use of un-
qualified officials falls back upon the parly in power ot the next elee
tion. Naturaliy, this is more fikely to happen when the officials are ap-
pointed by the chicf. The demand for a trained adininistration now ex-
ists in the Unilcd:Stmes, but in the large cities, where immigrant ‘votes
are ‘corraled,’ thege is, of course, no cducated public epinion, Thersfore,
popular elections of the administrative chict oad also of his subordinue
officials usaully endanger the expert qualification of the official as well
as-he precise funclioning of the bureancratic mechanism. Tt also weakens
the dependence of the officials upon the hicenrchy, “This holds at feast
for the targe ndministrative bodies that are diflicuh to supervise. The
superior qualification and integrity of federal judges, appointed by the
President, ns over ngainst elected judges in the United Sunes is well
known, afthough both types of officials have been selected primarityl in
terms of party considerations, The great changes in American metropolic
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tan administeations demunded by reformers have proceeded cssentinlly
(rom clectedd mayors working with an apparatus of officials who were
appointed by them, These reforms have thus come about in a ‘Cuesarist’
fashion, Viewed techaicnlly, us an organized form of muthorhy, the
elliciency of ‘Cacsarism,’ which aften grows out of demoeracy, sests in
general upon the position of the ‘Cacsar’ a5 a free trustee of the masses
(of the army or of e citizenry), who is unfetcred by wndition. The
‘Ciwsne’ s thus the wnrestrnined masiee of o hady of highly qualified
miliwry oflicers ansd afficials whom he sclats freely and personally with-
ot regard to tradition or to any other considerations, This ‘rule of the
personal genlus,’ however, stands in conteadiction to the Formally ‘demo.
cratic' principle of & unlversally elected officialdam,

3- Normally, the position of the official is held for life, at lenst in pub-
lic bureaucracies; and this is Inereasingly the case for af) sinilar struc-
wres. As o factual rule, femure Jor life Is presupposed, even where the
giving of notice or periadic reappoinement. aceurs, In contrast to the
warker in a private enterprise, the official normally holds tenure, Legat
or actual life-tenure, however, Is not recognized as the official’s right
to the posscssion of office, as was the cose with mony steuctures of au-
thority in the past. Where legal guarantces against arbitrary dismissal or
transfer are developed, they mercly serve to guarantee a strictly objec-
tive discharge of specific office duties free from all personal considerations.
In Gerprany, this Is the ease for af) juridical and, increasingly, for all
administrative oflicials, \ :

Within the bureaucracy, therefore, the measure of ‘independence,
legally guaranteed by tenure, is nov always a source of increased status
for the oflicial whose position is thus secured, Indeed, ofien the reverse
holds, especially in okl culiures dnd communities that are highly differ-
entiatech In such communities, the stricter the subordination under the
achiteary rule of the master, the more it gunrantees the maintenance of
the conventional scigneurinl siyle of living for the oficial. Becnuse of
the very ahsence of these Jegal goaramees of wnore, the conventionnl
esteem for 1he oflicil may rise in the some way a5, during the Middle
Ages, the esteern of the nobility of office? rose st the expense of esteem
for the freemen, and as the king's judge surpssed that of the people’s
judge. In Germany, the militnry officer or the administrative official
can be removed from office at any time, or at least far more readily than

the ‘independent judge,’ who never pays with loss of his office for even
the grossest offense against the ‘code of honor’ or against social conven-
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tons of the salon. For this very rcason, if ulhcr. things are uqun.l, in 1he
eyes of the masier stratum the judge is constflcrccf less qi‘mhﬁcd for
soctal intcrcowrse than arc officers andd administraive officials, .w!msc
greater dependence on the master is 4 greater guarintee of l.hcnr can-
formity with stutus conventions, Of course, the average official strives
for a civilservice Iaw, which would materintly secure his old age and
provide increased guarantees against lis arbitrary removal from office,
This striving, liﬂwcvcr, las its limits. A very s.lrfmg development of l.hu
*right 1o the office’ naturally makes it more diflicult to staff them wuh‘
regard to technlent efliclency, for such o dcvclnp'mum tllccrcnscs lflu.
carcer-opporiunitics of ambitious eandidates for oﬂ:.cc. This mukes for
the fact that officials, on the whole, do not feel their dependency upon
those at the top. "This lack of a feeling of dependency, however, rests
primarily upon the inclination to depead ulmn'o.uc's equals rather th.:m
upon the socially inferior and gaverned swata, “The prescit con.scrval?vc
movement among Lhe Badenia clergy, occasioned by the anxiety of a
presumably threatening separation of chureh und siate, bas i.)ccu expressly
determined by the dusire not to be turned ‘from a master into a seovamt
of the parish.’? ‘ 7 .

4. ‘The official receives the regular pecininry compensation c{f a nor-
mally fixed sndary and the old age sccuriy provided by a pension. The
salary is not measured like a wage in lf:rms of wm.'k dmlc,'but :‘\ccnrdl-
ing to 'stolus,’ that is, according to the kind of function (the “rank’) and,
in addition, pnssibly, according to the length of service, The rc!nlwczly
great sccurity of the officiul's income, as wetl as the !‘m\-arfls of suu'ml
esteem, make the office a sought-after position, especially in countries
which ne longer provide apportunities for colonial profits, In such
countries, this situation permits velatively low salaries fr.nr officials.

s, The official is set for a “‘carcer” within the bierarchical order of ll'tc
public service. He moves from the lower, fess imporant, fuul lower pmfl
to the higher positions. "T'he average oflicial nmuraily clcsu‘rcs & mcch'nm-'
cal lixing of the eondittons of pramation: il nit nf. the ollices, :Il |t'.‘ilhl' oi:
the sulary levels. Te wants these canditions fixed in terms of ‘seniority,
ar possibly uecording ta grades achieved in a developed system of cxpr.'r.t
examinations, Here und there, sueh examitaions actrally form a0 el
acter indelebilis of the official and have lifelong eifccts on bis career. :I‘o
this s joined the desire 10 qualify the right to nﬂ'l'cc m\cllthc increasing
tendency toward status gronp closure and economic set:unty. All of this
makes for a tendeney to consider 1he offices as ‘prebends’ of those who are
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qualified by educational certificutes. ‘The necessity of taking gencent per
sonab anel intellectunt qualifications ino considerntion, irrespective of the
often subaltern charucter of the ecducational certificate, has led 10 @ von-
dition in which the highest political offices, especinlly the positions of
‘ministers,’ are principally filled without reference to such certificntes,

3: T Prssurrositions anp Causes or Bunsauchacy

The social and cconomic presuppositions of the modern structure of
the office are us -follows: .

The development of the moncy economy, in so far as a pecundary com-
prensation of the offielals is concerncd, s a presupposition of burcancracy,
‘Today it not only prevails but is predominant. This fact is of very preat
importance for the whole bearing of burcaucracy, yet by irself it is by
no means decisive for the existence of bureaucracy,

Historical examples of rather distinctly developed and- quantitatively
large bureaucracies ave: (n) Egypt, during the period of the new Empire
which, lowever, contalned sirong patrimoninl clements; (b) the later
Roman Principate, and especially the Diocletinn monarchy and the
Byzantine polity which develaped out of it and yet retained strong
feudal and pririmoninl clements; (c) the Roman Catholic Church, in-
evensingly so since the end of the thirteenth century; (d) China, from
the time of Shi Hwangti until the prescat, but with strong patrimonial
and prebendal clements; (e) in ever purer forms, the madern European
states and, increasingly, all public corporations since the time of princely
absolutlsmy (£) the farge modern capitalist enterprise, the more so as it
becomes greater and more complicated, :

To a very grent extent, partly even predominantly, enses (a) to {d)
have rested upon compensation of the officials in kind. Yet they have
displayed many other traits and effects characteristic of Lrureaucracy,
The hlstoricat model of all Iter burcaucracies—the new Lmpire of
Egypt—is at the samc time one of the most grandiose examples of an
organized subsistence cconomy. Yet this coincidence of burenucracy and
subslstence economy is understandable In view of the quite unique con-
ditions thnt exlsted {n Egypt. And the reservations—and they vre quite
considerable—which one must make in classifying this Egyptian struc-
ture as a burcaucracy are conditioned by the subsistence economy. A cer-

tain measure of n developed money economy is the pormal precondition
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for the unchanged and continued existestee, if not for the estublishment,
of pure burcaucratic administrations.

According to historicnl experience, withowt a money economy the
burcaucratic structure can hurdly avoid widergoing substantinl internal
changes, or indeed, turning into another type of structire, The nllocation
of fixed income in kind, from the magazines of the ford or from his
current intake, to the officials easily means a frst step toward appropria.
tion of the sources of taxation and their exploitation as private property.
This kind of allocation has been the rule in Egypt and China for thou-

sands of years and played an important part in the later Roman mon-

archy as well as clsewhere. The income in kind has protected the official
against the often sharp fluctuations in the purchasing power of moncy.
Whenever the lord's prerogatives have relaxed, the taxes in kind, a5 a
rule, have been itregular, In this ease, he official has dircct reconrse to
the tributavies of his bailiwick, whether or not he is authorized. Close
at hand is the idea of securing the official against such oscillaions by

mortgaging or transferring the fevies and therewith the power 10 tax, -

or by leasing profitable lands of the lord to the official for his ewn use,
Every centeal authority which is not strictly organized is tempred to take
this course either volnntarily or because the officials compel it to do so.
The officlal may satisfy himself whh the use of these levies or loans up
1o the level of his salary claim and then hand over the surplus, This im-
plies streng temptation and therefore yields results chiefly unsatisfactory
to the lord. Another process involves fixing the official’s salary; ‘This often
occurred in the early history of German offictaldom; and it happened on
the fargest scale in all Eastern Satrap administeations: the official hands
over a stipulated amount and retains the surplus,

In such cases the official is cconomically in o position rather similar
to that of the entreprencurial tax-fFarmer, Indceed, office-farming including
even the leasing of offices to the highest bidder is regularly found, On
the soil of a private cconomy, the transformation of the statutes of
villenage into tenancy relations is one of the most impertant among
numerous exemples. By.tenancy arrangements the lord can transfer the
trouble of changing his Income.in-kind into moniey-income to the office
tenant or to the official who is to be given a fixed sum, This was plainly
the case with some Orieatal regents in Aniiquity, And above ali, the
farming out of public collection of taxes in liew of ihe lord's own man-
agement of taxgathering served this purpose. From this procedure there
develops the possibility for the Tord o progress in the ordering of his
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linances into a systematic budget, This is a very important advance, for
it means that o fixed estimate of the Income, and correspondingly of the
expenses, can take the place of a hand-to-mouth living from incalculable
incomes in kind, o condition typical of alf the early states of public
houscholds. On the other hand, in systematizing his budget in this way,
the lord venounces the contral and full exploitation of his capacity to tax
for his own use. According to the measure of freedom Jeft to the official,
to the office, or to the tax-farmer, the lasting capneity to pay taxes Is en-
dangered by inconsiderate exploitation. For, unlike the political overlord,
the capltalist Is not in the same way permanently interested in the sub-
jeet's ability to pay,

The lord secks to safeguard himself against this Joss of comtrol by
regulations, The mode of tax-farming or the transfer of taxes can thus
vary widely, nccording o the distribution of powver hetween the Jord
and the tenant, Either the tenant's interest in the free cxploitation of ca-
pacity to poy taxes or the lerd's interest in the permanence of this

capacity prevails. The nature of the wx-farming system rsts essentially

upon the jolnt or the opposing influence of these motives: the elimina.
tion of ascillations in the yields, the possibility of hudget, the safeguard-
ing of the subjects’ capacity to pay by protecting them agatust uneco.
nomical exploitation, and a state control of the tax-farmer's yicids for the
sake of appropriating the maximum possible, In the Ptolemaic empire, ns
in Hellas and in Romne, the tx-farmer was still private eapitalist, The
raising of taxes, however, was burcaucratically exccuted and contralied
by the Prolemalc state. The tenant's profit consisted in only a share of
the respective surplus over and above the tax-Farmer’s fee, which was, in
fact, only a guarantee, The tax-farmer’s risk consisted In .the possibitity
of yiclds that were lower than this sum.

The purely econemic conception of the office as a source of the official’s
private income can also lead to the direct purchase of offices. This ocours
when the lord finds himself in a position in which he, requires not only
& current income but money capital—for Instance, for warfare or for
dlebt payments. The purchase of affice as a regulor institution has existed.
in moders states, In the church state as well as in that of France and
England; it hns existed in the cases of sinectires as well as of very serious
offices; and, in the case of officers’ commissions, it lngged over untif the
carly ninetcenth century. In individual cuses, the cconamic meaning of
such 2 purchase of office can be nhered so that the purchasing sum 1s
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partly or wholly In the nature of bail deposited for faithful service, but
this has not been the rule,

Every sort of assignment of usufructs, tributes and services which are
due to the lord himself or to the official for personal exploitation, always
means a swrrender of the pure type of burcaucratic organizotion. The
official In such positions has a persanal right to the possession of his
office, This is the case to a still higher degree when official duty and
compensation ave fnterrclated in such a way .that the official does not
transfer to the lord any yiclds grincd from the objects Jeft to him, but
handles these objects for his private ends and in turn renders to the
lord services of a personal or o military, pofitical, or ceclesinstical
character. :

We wish to spenk of ‘prebends’ and of o ‘prebendal’ organization of
office, wherever the lord assigns 1o the official rent payments for life,
payments which are somehow fixed 10 objeets or which are essentinlly
economic usubruct from lands or other sources. They must be compensa-
tions for the fullilment of actnal or fictitious office duties; they are goods
permanently set aside for the economic assurance of the office.

The transition from such prebendal organization of oflice to salaried
officiatdom is quite fuid. Very often the economic endowment of priest-
hoods has been ‘prehencal as in Antiquity and the Middle Ages, and
even up to the madern perlod, But in almost all periods the same form
has been found in ather areas. In Chinese sacerdatal law, the prebendal
character of all offices forced the mourning oflicial to resign his office.
For during the ritual mourning period for the father or other houschold
authorities abstention from the enjoyment of possessions was prescribed.
Originally this preseription was aimed ¢ avoiding the ill-will of the
deceased master of the house, for the house belonged to this master and
the office was considered purely as a prebend, a source for rent.

When not only economic rights but also lordly prerogatives are leased
for personal exceution with the stipulation of personal serviees to the
lord, a further step away from salaried bureaveracy is taken, These
leased prevogatives vary; for instance, with the political official, they
may be in the nature of lundlordism or in the nawre of office authority,
In both instances, and certainly in the latter, the specific nature of bureau
cralic organization is completely destroyed and we enter the organizo-
tonal realm of fewdal dominion. All kinds of assigninents of services
and usufrocts in kind as endowments for officials tend to lossen the
burequcratic mechanism, and especially to weaken hierarchic subordina.
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tlon, This subordination is most stelatly developed In the discipline of
modern officlaldom. A precision similac to the precision of the con
tractually employed official of the modern Qccident can only be attained
~—at fcast under very energetic leadership—where the subjection of the
officials ta the lord is personally absolute, where slaves, or cmployces
treated like slaves, ace used for administsation.

The Egyptian officiale were slaves of the Pharaoh, if not legally, at
lenst dn fnct, The Roman latifundia owners liked to commission slaves
with the direet management of money matters, because of the possibility
of subjecting them to torture, In Ching, similer resilts have heen sought
by the pradigiol vse of the bamboo s a disciplinary instrument. ‘The
chances, however, for such direct meons of coercion to function with
stendiness ave extremely unfavornble, According to experience, the rela-
tive optimum for the success and maintenance of a strict mechanization
of the hureaucratic apparatus §s offered by n sceured meney salary con-
nected with the opportunity of a career that is not dependent upon mere
accldent and arbitrariness, Strict disclpline and cantral, which ar the same
time has consideraton for the officini’s sense of honor, and the develop-
ment of prestige scntiments of the status group, as well as the possibitity
of public criticlsm, work in the direction of strict mechanization, With
all this, the bureaucratic appatatus functions more assuredly than does
any legal enslavement of functionaries, A strong status sentiment among
officlals not only agrees with the official's readliness to subordinate him-
self to the chick without any will of his own, but—just as is the case with-
the officer—status sentiments ar¢ the consequence of such subordination,
for internally they balance the official's sclf-fecling, The purely imper-
sonal character of office work, with its principled separation of the private
sphere of the official from that of the office, facilitates the official’s inte-
graion inta the given functional conditions of u fixed mechanisn bascd
upon discipline,

Even though the full development of o moncy economy is not an
indispensable precondition for buresucratization, bureaucracy as 0 perma-
nent structure Is kndt to the one presupposition of a constant income for
maintaining it. Where such an income cannot be derived from private
profits, as is the cose with the bureaucratic organization of large modern”
enterprises, ot from fixed land rents, as with the maner, a stable system
of taxation is the preconditlon for the permancnt ¢xistence of bureau-
cratic administration, FPor wellknown and general reasons, only a fully
developed money cconotny offers a secure basis for such a taxation sys.
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tem, The degree of adininistrative buircaucratization in whban communi
tics with fully developed money econemics has not infrequently been
relatively pgreater in the contemporary far larger states of phins, Yer
as soon as these plain states hove been able to develop orderly systems
of tribute, bureaucracy has developed more comprehensively than in
city states, Whenever the size of the city states has remained confined
to moderate limits, the teadency for a plutocratic and collegial adminis-
tration by notables has corresponded most adequately 1o their structure,

4t Tue Quantitative DeverorMeNT oF ADMinisTRATIVE "FASKS

The proper soil for the burcaveratization of an administration has al-
woys heen the specific developments of administrative tasks. We shall
first discuss the quantiative extension of such tasks, In the field of
politics, the great state and the mass party are the classic soit for burcau-
cratization,

This does not mean that every historically known nnd genuine forma-
tion of great states has brought about a bureaucratic administration, "Fhe
pennanence of n once-existing great statc, or the homogeneity of a culture
borne by such a state, has not always been attached to » bureaucratic
structure of state. However, both of these features have held to a great ex-
tent, for instance, in the Chinese empire. The numerous great Negro em-
pires, and shmilar formations, have had only an ephemerical cxistence
primacily because they have facked an apparatus of officials. And the
unity of the Carolingian empire disintegrated when its organization of
officials 'disimcgralcd. This organization, however, was predominantly
patrimaonial rather than burcaveratic in nature. From a purely temporal
view, however, the empire of the Caliphs und its predecessors on Asintic
soil have lasted for considerable periods of time, and their organization
of office was essentially patrimonia) and prebendal, Also, the Holy Roman

“Empire lasted for o long time in spite of the almeost complete absence

of hureaucracy, Al these realins have represented a cultural unity of at
feast approximately the same strength as is usually cremted by buireas.
cratic politics.

The oncient Roman Empire disintegrated internally in spite of in-
creasing bureaueratization and even during its very exccution. This was
because of the way the tax burdens were distrilmted by the burcancratic
state, which favered the subsistence ecanamy. Viewed with regard to the
intensity of their purely political unities, the temporal existences of the
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cnipires of the Caliphs, Corofingion and other nwedieyal cmperors were
essentially unstable, nominal, and cohesive conglomerates, On the whole,
the capacity for politienl action steadily diminished, and the relatively
great unity of endinre flowed from ecclesinstic steuctures that were i part
strictly unified snd, in the Occidental Middle Ages, increasingly bureau-
cratic in character. The unity of their cultures resubted partly from the
far-going homogencity of their social structures, which in turn was the
aftcrmath and transtormation of thelr' former political unity. Both are
phenomena of the traditionnl siereotyplng of culture, which favors an
unstable equilibrium. Both of these factars proved s strong a foundation
that even grandiose nttempts at expansion, such as the Crusades, could be
undertaken ju spite of the lack of intensive political unity; they were,
one might say, pecformed ns ‘private undertakings,' The fatlure of the
Crusudes and their often frvationat policeal conrse, hawever, is associated
with the absence of n unified and intensive state power to back them up,
Aund there is no doubt that the nuclei of intensive taadern’ stares, in
the Middle Ages develaped concomitantly with burenucratie structures,
Purthermore, in the end these quite burcavcratic political structures
vndoubtedly shattered the social conglomerntes, which rested essentinlly
upon unstable equilibriums,

The disintegration of the Roman Empire was pastly conditioned by
the very bureaveratization of its army and official apparatus, This bu-
seaucrutizntion could only be realized by carrying through at the same
time 4 method of taxation which by Its distribution of burdens was
boitnd to lead to relative increase in the importance of a subsistence
cconomy. Individunl factors of this sort always enter the eture, Also
the “intensity’ of the externnl and the Internal state activities play their
part, Quite apart from the relation between the state influence upon cul-
wire and the degree of bureancratization, it may be said that ‘normally—
though ot without exception—the vigor 1o expand is directly related to
the degree of burenucratizotion. For two of the most expansive politics,
ihe Romun Empire and the British world empire, during thelr most cx-
pansive perdods, rested wpon bureaticratie foundations only to a small
cxteot, The Norman state in Englond carried throuph 2 strict organiza-
tion an the basis of o feudal hicrarchy. To a large extent, it received jts
unity and its push through the bureaucratization of the royal exchequer,
which, in comparison to other political structures of the feudal period,
wos extremely strict. Later on, the English state did not share In the
continental development towards bureancratizatlon, but remained an

BUREAUCIACY 211

administration of notables. Just as in the republican adminlstration of
Rome, this Eaglish rule by notables was a result of the relative absence
of n continental character, as well ns of absolutely nmique preconditions,
which at the present time are disappearing. The dispensability of the
large standing armies, which a continental state with equally expansive
tendencies requires for jts dand frontiers, is among these special pre.
conditions. In Rome, bureaucratization advanced with the teansition
from n constal to a continental ring of Frontiers. For the rest, in the
domination structure of Rome, the stricly military character of the
magistrate authorities—in the Roman monner unkunown to any other
peopte—made up for the lack of a bureaucratic apparatus with its rech-
nical efliciency,’ its precision and unity of administrative functions,
especially omside the city limits, The continuity of administration was
snfeguarded by the unique position of the Senate, Tn Rome, as in Eng-
land, enc presupposition for this dispensability of bureaucracy which
should ot be forgotten was that the state authorities increasingly ‘mini.
mized" the scope of thelr functions at home, They restricted their func.
tions to what was absolutely demanded for direct ‘reasons of state.!

At the beginning of the modern period, all the prerogatives of the
contincntal states accumulated in the hands of those princes who most
relentlessly took the course of administrative bureaucratization, Tt #s obvi-
ous that technically the great madern state is sbsolutely dependent upon
a bureauctatic basis. ‘The larger the state, and the more it is or the more
it becomes a grent power state, the more unconditionally is this the case,

The United States still beors the character of a polity which, at lenst
in the technical sease, is nat fully burcaucratized, But the grenter the
zones of friction with the outside nnd the more urgent the needs for
atlministrn;_ive unity at home become, the more this character is inevita-
bly and gradually giving way formally to the burcavcratic structure.
Morcover, the partly unbureaucratic faem of the state structure of the
United States Is materially balanced by the more strictly bureaueratic
structures of those formations which, in wuth, dominme politically,
namely, the parties under the leadesship of professionals or experts in
organization and election tactics. The incrensingly bureaucratic organi-
zation of all genuine mass partles offers the mast striking example of
the role of sheer quantity as a leverage for the burcatcratization of a
sociaf structure, Tn Germany, above afl, the Socinl Democratic party, and
abroad both of.the Nistorical’ Americen parties are bureaucratic In the
greatest possible degree,



121}

o1

23 FOWER

51 Quarrrarive Cuanons on Aohinistoavive Tasks

Bureaucratizotion s occasioned more by intensive and qualitative
enlurgement and internal deployment of the scope of adiinistrative
tasks than by their extensive and quantitative incrense, But the direction
burcuucratizution takes and the reasons dhat occasion it vary widely.

T Egypt, the oldest cauntry of burenucratic state administration, the
public and collective regulation of waterways for the whole country
and from the top could not be avaided beeanse of technicul cconomic
factors, "This reguintion crented the mechanism of scribes nnd officials.
Ounce established, this mechanism, even in enrly times, found its sccond
realm of business in the extraoedinury consteuetion activities which were
organized militarily, As mentioned hefore, the burcavcratic tendency has
chiefly been Influenced by needs arising from the creation of standing
armies as determined by power politice and by the development of puls.
lic finance connected with the military establishment. In the modern
state, the Incrensing demands for administration rest on the increasing
complexity of civilization and push towards bhuresucratization,

Very considernble expansions, especially overseas, biave, of course, heen
managed by states ruled by notables (Rome, England, Venice), as will
become evident In the appropriate context, Yet the ‘intensity’ of the
administration, that is, the transfer of ng many tasks as possible to the
crganization of the stute proper for continwous management and dis-
charge, s been only slightly developed among the grent states ruled
by notables, especially Rome and England, if we compare them with
bureatcratic polities,

Both in notable and burcaucratic administrations the structure of state
power has influenced culture very strongly. Bue it has done so relatively
stightly in the form of management and control by the state, This holds
from justice down to education, The growing demands on eulure, in
ten, are determined, though to a varying extent, by the geowing wealth
of the most influentinl strata in the ste, 1o this extent Increasing
burcaucratization is a function of the increasingg possession of goods used
for consumption, and of an incrensingly sophisticated technique of fash-
ioning externnl life—a technique witich corresponds o the oppottunities
provided by such wenlth, This rencts upon the standard of living and
makes for an increasing subjective indispensability of organized, collec
tive, inter-local, and thus bureaucratic, provision for the most vacied
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wanls, which previously were either unknown, or were satisfied locally
or by a private economy.

Among porely political factors, the inereasing demand of a sociery,
accustomed to absolute pacification, for order and protection (‘police’)
in all ficlds exerts an especially persevering influence in the dircetion of
bureaucratization. A steady road leads from modifications of the blnad
feud, sacerdotally, or by means of achitration, to the present position of.
the policeman its 1he ‘representative of Gad an earth.’ The former meais
placed the guaramees for the individual's rights nud security squarely
upon the members of his sib, who are uhligmcfllm assist him with onth
andl vengeance, Among ather factars, primarily the manifold tasks of the
so-caltted ‘policy of soctal welfare' operate in the direction of hurcaucrati-
ention, for these tasks are, in part, saddted vpon the state by interest
groups and, in part, the state usurps them, either for rensons of power
pelicy or for ideological matives, OF course, these tasks are to a large
extent ecanomically determined.

Among essentially technical factors, the specifically modern means of
communication enter the picture 0s pacemnhers of bureaucralization,
Pablic fand and water-ways, ratiroads, the tekegraph, et cetera—they must,
in part, necessarily be acliministered in a public and collective way; in
part, such administention s technically expedient, In this respeet, the
contemporary means of communication frequently play a role similar
to thnt of the canals of Mesopotamia and the regulation of the Nile in
the ancient Orlent. "The degrec to which the means of communication
have been developed is a condilion of decisive importance for the pos-
sibility of hurenucratic ndministration, although it is not the only decisive
condition. Certainly in Egypt, bureaucratic centzalization, on the basis
of an ahmost pure subsistence economy, could never have reached the
actual degree which it did without the natural trade route of the Nile.
In order to premote bureaucratic centralizotion in maodern Persin, the
telegraph officials were officially commissioned with reporting all accur-
rences s the provinees o the Shah, over the heads of e Tocal auibiori-
tics, In adkdition, everyone received the right to remonstsate directly by
telegraph. The madern Occidental state can be administered the way it
actuglly is only because the state controls the telegraph network and has
the mails and rallroads at its disposal.

Ralroads, in turn, are intimately connected with the development of
an inter-local teaffic of mass goods. This wraffic is among the causal fac-
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tors in the formation of the medern state, As we have abready seen, this
does not hald unconditionally for the past,

6: 'l'uerivicar. Aovanraces or Bureaucnaric Oncarization

The decisive reason for the advance of burcnueratic organization has
always been its purcly technieal superiority over any other form of
organization. The fully develaped bureaueratic mechanism compares
with ather organizations exnctly as does the machine wiih the non-
mechanical modes of production,

Precision, speed, unambiguity, knowledge of the files, contimuity, dis-
cretion, unity, strict subordination, reduction of friction and of material
and personal costs—thiese are raised to the optimum point in the strictly
burcaucratic adiministeation, and especially In its monocratic form. As
compared with all collegiate, honarific, and avocational forms of admin-
isteation, teained burcaucency is superior on all these points, And as far
as complicated tasks are concerned, paid burcaucratic wark is not only
more precise bue, in the Jast analysis, it Is ofien cheaper than even for-
mally unremunerated honarific service,

Honarilic arrangements make administeative work an avocation and,
for this reason afone, henorific service noroantly functions more slowly;
being less hound to schemnta and Leing more formless. Hence it is less
precise andd less unified thun bureancratic wark because it is Jess depend.
ent upon superiors and because the estoblishment nnd exploitation of

i
the apparatus of subordinate officials and filing services are almost un-i
avoidably less cconomical. Honorific service is less continnous than |
bureaucratle and frequently quite expensive. This is especinlly the case ;
if one thinks not only of the maney costs 1o the public trensury—costs +
which bureavcratic administeation, In comparison with administrating
by notables, usunlly substantislly increases—but nlso of the frequent
ccanamic losses of the governed caused by delays and lack of precisidn,
‘The possibility of administration by notables normally and permnnently
exists only where official monageincnt cin be satisfaceorily discharged as
an -avocation, With the qualitutive increase of tasks the administration
has to fuce, acdministration by nowbles reaches its limits—1oduy, even in
England, Work organized by colleginte bodies canses friction nnd defay
and requires compromises between colliding tuterests and views. The
administration, therefore, runs less precisety and s more independent of
superiors; hence, It is less unificd and slower. All advances of the Prus.
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sian administrative organization have heen and will in the future be
advances of the burenucratic, and especially of the monocratic, principle.

Today, it is primarily the capitalist smarket economy which demands
that the official business of the administration be discharged precisely,
unambiguously, continuously, and with as ruch speed as passible, Nor-
mally, the very large, modern capitalist enterprises are themsclves un.
equatied models of strfct bureatcratic orgonization, Business manage.
ment throupghout rests on increasing preeision, steadiness, and, shove all,
the speed of operations. This, in turn, it determined by the peculiar
nature of the modeen means of communieation, including, ameng other
things, the ncws service of the press. T'he cxlmnnlinnry increase in the
speed by which public announcements, as well as cconomic nad palitical

. facts, are ransmitted exerts a steady and sharp pressure in the direction

of speeding up the tempo of administrative reaction towards various
situations, The eptimum of such reaction time is nermally auained only
by a strictly burcauciatic organization,*

Burcaucratization offers ahove all the optimum possibility for carrying
thraugh the principle of speclalizing administeative functions according

" 1o purcly objective considerations. Individunl performances are nllocated

to functionaries who have specinlized training and who by constant
practice learn more and more, The "objective’ discharge of business pri-
marily means n discharge of business according wo ealewlable pules and
‘withowt regard for persons.’

‘Without repard for persons' is also the watchword of the ‘marker’
aund, in general, of all pursuits of naked economic interests, A consisient
execution of burcascratic domination means the leveling of status
‘honor.’ Hence, if the principle of the free-market is not at the same
‘time restricted, it means the universal domination of the 'class situation.
Thut this consequence of bureaucratic domination has not sex i every-
where, paralict to the extent of bureaucratization, is due 1o the differences
among possible principles by which polities mny meet theie denands,

The second clement mentioned, ‘ealeutable rules,’ also is of paramount
importance for modern burcaucracy, ‘The peenliarity of modern culture,
and speeifically of its technical nnd economie basis, demands this very
‘ealeulability’ of results, When fully developed, hureancracy also stands,
in 0 specific scase, under the principle of sine ire ac studio. Its specific

*lere we cannot discuss In delnil how e burcauerntic appasis may, and ocnrally

dducs, procuce definite olistzeles to b discharge of bostiess §n o manner sujable for ve
single case,
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nature, which is welcomed by eapitalism, develops the mare perfectly
the mare the bureancracy is “debumanized,’ the more completely it suc-
ceeds in eliminating from officisl business love, hatred, and all purely
personal, irrationnl, and emotional elements which escnpe esleulation,
This is the specific nature of burcaucracy and it fs appraised as its special
virtue,

The more complicated and speciatized modern culture hecomes, the
more its external supporting apparatus demonds the persanally detached
andl strictly ‘objective’ axpere, in licu of the master of okder social struc
tures, who was moved by personnl sympnthy and favor, by grace and
gentitude. Bureaucracy offers the ptthudes demandod by the externnl
upparatus of madern culttre in the most Fivarable combination. As a
rule, only bureaucracy has established the foundation for the adiniuis-
tration of & rational law conceptually systematized on the basis of such
chactments as the latter Roman imperiod period first created with o high
degree of technical perfection. During the Middle Ages, this law was
recelved along with the buresucratizotion of Tegel administration, that
s to sny, with the displacement of the old trin] procedure which was
bound to wradition er to irradonal presuppasitions, by the rationnlly
trained and specinlized exper,

7: Duneavcracy anp Law

The ‘rational’ interpretation of Iaw on the basis of steietly formal con-
ceptions stands oppasite the kind of adjudication that is primarily bound
to sacred traditions, The single case that cannot be unambiguously de.
cided by tradition s cither settled by concrete ‘revelation' (oracle, pro-
phetic: dicts, or ordeal—that Is, by ‘charismatlc’ justice) or—and only
these cascs interest us here~-by informal judgments rendered in terms
of concrete ethical or other practical valuations, This is "Kadi-justice,’ s

K. Schmidt has finingly ealled it. Or, formal judgments are rendered,

though not by subsumption under ratlonal cancepts, but by drawing on

‘nnalogles’ and by depending upon and Interpreting concrete ‘prece-
dents” This Is ‘enplrical justice!

Kadi-justice knows no reasoned judgment whatever, Mor does em-
pirical justice of the pure type give any reasons which in our sense could
be called rational. The concrete valuational chesncier of Kadi-justice can
advance to a prophetic break with all tradition. Esnpiricol justice, on the
other hand, can be sublimated and rationalized into & technology.’ All
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non-bureaucratic forms of domination display a peculiar coexistence: on
the one hand, there s a sphere of strict traditionalism, and, on the other,
& sphere of free arbitrariness and. lordly grace. Therefore, combinations
and transitional forms between these two principles are very frequent;
they ‘will be discussed in another cantext,

Lven today in Enpland, as Mendelssohn has demonstented, a broad
sibstratum of justice is actually Kadi-justice to an extent that is hardly
conccivable on the Comtinent, The justice of German juries which pre-
chude a statement of the reasons for their verdict often functions jn prac-
tice in the same way as this English justice. In general, one hos to be-
ware of believing that *democratic’ principles of justice are identical with
‘sationnl® ndjudication (in the sense of formal rationality), Indecd, the
contrary holds, as will be shown in another context. The English and
American adjudication of the highest courts is still to a great extent
cmpirical; and especially is it adjudication by precedents, In Eogland,
the reason for the failure of all efforts av a rational codification of law,
as well g¢ the failure to borrow Roman law, wes due to the successful
resistance against such rationalization offered by the greae and centrally
argantzed lowyers' guitds, These guilds formed a monopolisiic stratum
of notables from whose midst the judges of the high courts of the realm
were recruited, They retained jn their hands juristic training as an
empiricat and highly developed technology, and they successfully fought
all moves towards rational luw that threntened their social and material
position. Such moves came especlally from the ecclesiastical courts and,
for a time, also from the universities.

The fight of the common law advocates against the Roman and
ecclesinstical faw and the power of the chureh in general was to a consid-
erable degree economicully enused by the Inwyer's interest in fees; this Is
distinetly evidenced by the way in which the king intervened in this
struggle. Bu the power position of the lawyers, who emerged victori-
ously from this struggle, was conditioned by political ceotralization. In
Germany, primarily for political rcasons, a socinlly powerful estate of
notables was lacking. There was no cstate which, like the English law-
yers, could have been the carrlers of a national administration of law,
which could have raised national law to the level of a technology with
regulated apprenticeship, and which could have offered resistance’to the
intrusion of the technically superior training of jurists in Roman aw.

TFhat fact that Roman lnw was substantively better adjusted to the

needs of emerging capitntism did not decide its victory on the Continent,
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All legal institutions specific for modern capitalism are alien 1o Roman
law and are medieval in origin. What was decisive was the rational
form of Roman law and, above all, the technical nccessity to plice the
tekk procedure in the hands of rationafly trained experts, which meant
men trained in the universitics and learned in Roman law. This training
wis nceessary because the increasing complexity of practical legnt cases
and the increasingly rationalizer economy demanded a rattonal proce-
durc of evidence rather than the ascertalnment of true facts by concrete
revelation or sacerdotnl guarantee, which, of course, nre the ubiquitous
and primeval means of proof, "This legal situation was also determined
to o large extent by struckural changes in the economy, This factor, how-
ever, was cllicacious everywhere, including England, where the royal
power introduced the rational pracedure of evidence for the sake of the
merchants, The predominant reasons for the differences, which stifl
exist, in the development of substantive Taw in England and Germany
do nat rest upon this cconamic factor, As s alrendy obvious, these differ-
ences have sprung from the lnwhully awtonamous development of the
respective structures of domination,

In Englund centealized justice and notable rule have been associated;
in Germuny, at the same time, there js bureaucratization and sn sbsence
of paliical centralization. England, which in moders times was the first
aind most highly developed capltnlist country, therehy retained o Jess
rational and less bureanicrntic judicature, Capitalism in England, how.
ever, cauld quite casily come to terms with .this, especinfly beeause the
nature of the cort constitution and of the tral procedure up to the mod-
een perlod amounted in effect to g far-golng denial of justice to the eco-
nomicutly weak groups. ‘This fact excried o profound influence upon the
distribuwtion of lanctholdings In England by favoring the accumulation
and immobilizatlon of Laneded wealth, ‘e lengih and expense of real
estate transfers, deeemined by the economic Inwrests of the fuwyers, also
worked In the sumc dircction,

During the time of the Republic, Roman Taw represented n unique
mixture of rational and emplrical clements, and even of elements of
Kadijustice, “The appointment of o jury ss such, and the preeror's
actiones in Jactum, which at first undoubtedly occurred *from one given
case to another,’ contalned an element of Kadi-justice. The bailing system
of Roman Justiee ond all that grew out of I, including even a part of the
classic jurlsts' practice of responses, bore mn ‘emplrical’ character, The
declslve turn of juridical thought toward rational thinking was first pre-
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pared by the technical nature of the instruction for trial procedure at
the hands of the practorian edict’s formula, which were geared to lcg_nl

conceptions. Today, under the dominance of the principle of sulwsmm.m-
tion, the presentation of facts is decisive, no mutter from w'hn't legal point
of view they may make the complaint seem justified, A simbtar compul-
sion to bring out the scope of the coneepts unambiguously and l'urm:lﬂly
is now lacking; but such a compulsion was produced by the tc.cl:mcal
culture of Roman law at Its very height, Technical factors of trial pro-
codure thus played their part in the development of rational law, fn;tors
which resulted only indirectly from the structure of the state. The mtlr:w
alization of Roman law into a closed system of concepts to be scientifi-
colly handled was brought to perfection only tll-lrillg.lllc period when
the polity itself underwent bureancratization, This rational and system-
atic quality sets off Roman Jaw sharply from all law produced by the
Orient or by Hellenic Greece, .

‘The rabbinie responses of the Talmed is a typical example of cmypir-
jcal justice that is not rational but ‘rationalist; and at. the snme time
steictly fettered by tradition, Every prophetic verdict is in the cn‘d pu.rc
Kadi-justice, unfetiered by teadition, and follows the schema: ‘It is writ
ten . .. but I say unto you.' The more stronply the religious nature of
the Kodi's (or a similar Juclge's) position is emphasized, the more freely
the jucgment of the single case prevails and the less it is encumbered by
rules within that sphere of its aperation which is not fettered by sacred
tradition. For n generation nfter the occupation of Tunista by the French,
for instance, a very tangible handicap for capitolism remeined in !hﬂ.t the
ceclesiastic court (the Chara) decided over lind holdings by 'frce.dsscrc-
ton,’ as the Buropeans put it. We shatl become acquainted Wlll.l the
saciolagical foundation of these older types of justice when we discuss
the structures of domination In another comest.

It is perfectly true that ‘matter-of-fuctnesy’ and ‘expertness’ sre not
necessarily identical with the rule of general 'nnd abstract norms. Tndecd,
this docs not cven hold in the case of the modern administration of
justice, Tn principle, the iden of ‘a law without gaps' is, of course, vig-
arously disputed, The conception of the modern judge as an automaton
Into which the files and the costs are tirown in order that it may spill
forth the verdict at the bottom along with the reasons, read mechanically
from codified paragraplis—ihis conception is angrily rejected, pu|rlmps
because a certain approximution to this type is implied by a consistent
bureaucratization of justice, In the field of comt procedure there are
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arcas in which the bureaueratic judge is dircctly held 1 “individuntizing'
pracedures by the legistator.

For the ficld of administrative activity proper, that fs, for all state.

activities that fall outside the field of law creation and court procedure,
one is accustomed to chiming the freedom and paramountey of indi:
vidual circumstances. Genernd norms nre held to play primarily a nega-
tive role as barriers to the officlal's positive and ‘creative’ activity, which
should never be regulated, The bearing of this thesis may be disregarded
here, Yet the point that this ‘frecly’ creative adwministeation {and possibly
Judicature) does nat constitute & realm of free, arhiteary action, of mercy,
and of personully motivated favor and valuntion, as we shall find ta be
the case among prebureaucratic forms, s o very ducisive point. The

. rule and she rational estimation of ‘objective’ purposes, as well as devo-

tion to them, always exist as 0 norm of conduct. In the field of cxecutive
administration, especially where the ‘creative’ arhiteariness of the officinl
is most strongly built up, the specifically modern and strietly "objective’
idea of ‘reasons of state’ is upheld as the supreme and sltimate guiding
star of the afficial’s behavior,

Of cowrse, and above all, the sure fnstincts of the bureaucracy for the
conditions of maintaining its power in its own state (and through
it, in opposition to other states) are inscparably fused with the canoniza-
tion of the abstract and ‘ohjective’ ides of 'reasons of state In the lnst
analysis, the power interests of the burcatcracy only give o concreiely
exploitable content to (his by no means unambiguous ideal; and, in du.
bious eases, power tnterests tip the batance, We cannot discuss this further
here, The only declsive point for us is that in principle a system of
ratlonally debatable ‘reasons’ stands behind every act of burcaucratic
administration, that is, cither subsumption under norms ar a weighing
of ends and menns,

The position of all ‘demacratic’ currents, in the sense of currents thut
would minimize "authority,’ is neeessarily ambiguous, ‘Equality before
the law' and the demand for legal guarantees against arbitrariness de.
mand a formel and rational ‘objectivity' of administration, as opposed to
the personally free discretion fowing from the ‘grace’ of the old patri-
monial domination. If, however, an ‘ethos’-not to speak of nstincts—
takes hold of the masses on'some individunl question, it postulates -
stantive justice orlented toward some concrete instance and person; and
such an ‘ethos’ will unavoicnbly coltide with the Formalism and the rule.
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bound and cool ‘matter-of-factness’ of burcaucratic administeation. For
this reason, the ethos must emotionally reject what reason (lcmn.nds. ;
"The propertyless masses especially are not s.crvcd by a formal equa ity
Lefore the law' and a ‘caleulable’ adjudication and.ndminlflrnfmn, as
demanded by ‘bourgeois’ interests, Maturally, in .lluur eyes justice m;dl
administration should serve to compcnsnte.for their cconomic a:]:d jocka
life-opportunities in the face of the pro!:crncd classes. ]ustu‘cc an a; T -
lstratien can fulfil this function only if they assume sn :nfm:mn char-
acter to a far-reaching exeent, It must be infurrr:nl because it.|slsubsltz.u;-
tively ‘ethical’ ('Kadi-justice’), Every sort of popu!;}r Justice —w; :u; ;
usuelly does not osk for reasons and norms—as well as every sc; :
intensive influence on the administration by so-ca!?cd public opinion,
crosses tie ratlonal course of justice and adminlstration just us strongly,
and under certain conditions far more so, as the 'stflr chambtfr proceed-
ings of an ‘ebsolute’ ruler has been able ¢o do, lr} tlns.cf'mnclcmn, that ls{
under the conditions of mass demacracy, public opinion is communa
conduct hora of Irrational 'sentiments.’ Normally it is staged or divecied
by party leaders and the press.

8: Tuz Concenrnavion of tHa MEANS oF AbainisTRATION

The hureaucratic structure goes hand in hand with the conccmr::tion
of the material means of management in the hands of the master. I.‘his
concentration occues, for instance, in a wcll-know:} and typ:c:‘d fnshm.ni—
in the development of big eapitalist enterprises, which find thCIl" esselmi'l
characteristics in this process, A corresponding process occurs in public

anizations, '
orﬁ;?;zg:f:mcrmicnlly led nrmy of the lemoi}s, .lhc army during tEI\lc
later perdod of the Roman republic and the principate, and, above Iu 3
the army of the modern military state are c!mmctcrlzcd by the f:{ct tm;
their equipment and provisions are supplied from l'hc'mngnzmc's o
the war Jord, This Is in contrast to the folk armies of ngrlcult.urnl tr‘llfcs,
the armed citizenry of ancient citles, the miiitials of carly medicval cities,
and oll feudal armies; for these, the sclf-eqtilpmcm snd the self-pro-
hose abliged to fight was normal, o
Vls\*;g:nglo‘fn:: time isga war ff machines, And 'this ma‘kcs magazines
technically necessary, Just as the dominance of lh!c mn'chme in Industry
promotes the concentration of the menns of pfoducuon and manage-
ment, In the main, howeves, the bureaucratic armics of the past, equipped
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and provisioncd by the lord, have risen when social and cconomie devel.

opiment has absolutely or relatively diminished the stratom of chtizens

who were economically able to cquip themselves, sa that their vumber
was no longer sufficient for putting the required nrmies in the Feld.

They were reduced ot least-relatively, that is, in relation to the range of

power claimed for the pality. Only the burenucruic army structurg

alfowed for the development of the professional standing nrmics which
are necessary for (he eonstant prcification of large states of the plains,
as well as for warfare against far-distant enemics, especinlly cncmic;
aversens. Specifically, military discipline ond technical training can he
normully ond {ully developed, ot least 1o its modern high fevel, anly in
the burenucratic army, Y
Histarically, the burcancentization of the army has everywhere heen
realized along with the transfer of ariny service from the propertied to
_ll:e prapertyless. Until this transfer cccurs, military secvice is an honorific
privilege of propertled men, Such a transfer was made to the native.
barn unproperticd, for instance, in the armies of the generals of the late
R'umnn republic and the empire, as well as in modern armies up 1o the
nincteenth century, The hurden of service has alse heen transferred to
strangers, 8¢ in the mercenary armies of all ages. This process typically
goes hand In hand with the general Increase in materia! and intellectual
culture. The following reason has also played its part everywhere: the
increasing density of population, and therewith the intensity and strain
of ccoomic: wark, makes for an increasing ‘indispensability' of the
fucqu_lsltivc strata ® ‘for purposes of war, Leaving asicle perlods of strong
ideological fervor, the properticd strata of sophisticated and especially of
urtban culture as a rule are fitle fitted and also Hile inclined to do the
coarse war work of the common soldier, Other circumstances being
mlnil':" |I;c prrlnpcnictl strnta of the apen country e at least ustially heter
tpumlilied and more strongly hneline ; : :
This difference between t!ﬁ: yurl.mn mﬁl t:l,mb;f:f?ln |Jr°f¢-f$|m?n| Ofﬁms.
al properticd is Lakinced
only where the increasing possibility of mechanized warfare requires
the leaders o qualify as ‘technicians.” !

The burenucratization of organized warfare may be carried through
Iy the forin of private capltalist enterprise, just like wny other [msincgs
Judeed, -the procurement of armics and their administration by privntc.
capitulists hos heen the rule in mercenary avnies, especially those of the -
Occident up 10 the turn of the cighteenth century, During the Thin
Years' War, in Brandenbury the soldier wos stilh the predominant nwnc{
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of the materinl implements of his business. He owned his wenpons,
horses, and dress, althongh the state, in the role, as it were, of the mer-
chamt of the ‘putting-out system,’ dick supply him to some extent, Latey
on, in the standing army of Prussia, the chicf of the company owned
the material means of warfare, and only since the peace of Tilsit has the
concentration of the means of wasfare in the hands of the state definitely
come about. Only with this concentration was the Introduction of
uniforms generally carried through, Befere then, the imroduction of
uniforms had buen lefe to n great exient to the arbitrary discretion of the
rcgimunlul officer, swith the exceplinn of individual emcpgorics of troops
to whom the king had "bestowed' centatn uniforms, firs,, in 1620, to 1he
rayal hodyguard, then, smder Frederick T4, repeatediy.

Such terms as ‘regiment’ and ‘battalion’ uswally had quite different
meonings in the cighteenth century from the meanings they have today,
Only the bawation wus 2 tactical wnit (today both arc); the ‘regiment’
was then a managerinl unit of an cconomic erganization established by
the colonel's position as an ‘entreprencur.’ ‘Official' maritime ventures
(like the Genocse maonae) and army procurement belong to private
capitalism's first giant emerprises of far-going burcaucratic character,
In this respect, the ‘nationalization’ of these enterprises by the stare hias
its modern parallel in the notionolization of the railroads, which have
been controlled by the state from their beginnings,

In the same way as with army organizations, the bureaucrntization of
administration goes hand in hand with the concentration of the means
of organization in other spheres, The old administration by satraps and
regents, a3 well as administration by farmers of office, purchasers of
oflice, and, most of all, administration by fendal vassals, decentralize
the material means of administration. The loenl demand of the provinee
and the cost of the army and of subaltern officials are regularly paid for
in advance from local income, and only the surplus renches the central
treasure, ‘The enfeoffed official administers entirely by payment out of
his own pocket. The burcaucratic state, however, puts its whole ndmin-
istrative expense on the budget and equips the lower authorities with the
current means of expenditore, the use of which the state regulates and
cantrels, This has the snme meaning for the ‘economics’ of the adminis.
tration as for the large centralized capitalist enterprise,

T the field of scientific research and instruction, the burcaucratization
of the always existing research institutes of the universitics is a function
of the increasing demand for material means of management, Liclig's
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laboratory at Gicssen University was the first cxnmple of big caterprise
In this ficld. "Through the concentration of such means in the hands of
the privileged head of the institute, the mnss of researchers and docents
are sepiwated from their 'means of production,’ in the same way s
capitalist enterprise has sepamted the workers fram theies.

in spite of its indubitable technical superiority, bureaucracy has cvéry-

where been n relatively late development. A number of obstncles have

contributed to'this, and only under certuin sacinl and |okitical conditions
have they definitely receded into the background,

9: Tue Leverine or Sociar, Dipvnences

Burcaucratie organization fing usually come into power en the basis
of » loveling of cconomic and social differences, This leveling has been
at feast relative, and los concerned the significance of saciol and eco.
nomic differences for the asswmption of administentive functions.

Bureaucracy inevitably nccompanies modesn miss demoeracy in con-
trast to the domocratlc self-government of small hamagencous units,
This resuits from the characteristie principle of bureaucracy: the abstract
segularity of the execution of authority, which is a result of the demand
for ‘equality before the law' in the personal and functional sense—hence,
of the horror of 'privilege,’ and the principled rejection of doing business
‘from case to caset Such regularity also follows from the sacipl precon-
ditions of the origin of burcavcracies, The nos-hurenucratic administra.
tion of any large sacial steuctuire rests in some way upon the fact that
existing socinl, materlal, or honorific preferences and ranks are connceted
with administrative .functions and duties. This usually means that a
direct or indirect economic exploitation or a “socialt explojtation of pos-
tion, which every sort of administrative activity gives to its hearers, Is
equivalent to the assumption of adwministrative Functions,

Burcaucratization and democrmtization within the sdministration of
the state therefore signify and Increase the cash expendiures of the
public treasury, And this is the cnse in spite of the fact thot hureau-
cratic administration is usually marc ‘economical’ in character than other
forms of administration. Until recent times—at lenst from the point of
view of the treasury—the cheapest way of satisfying the nced for admin.
istration was 1o Jeave almost the entire local administration and lower
Judicature 10 the landlords of Enstern Prussis, The snne fuct applics to
the administration of sheriffs n Englind, Mass democracy makes a
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clean sweep of the feudal, patrimonial, and—at least in intent—the pluto-
cratic privileges in administeation, Unavoidably it puts paid professional
labor in place of the historically inherited avocational administration by
notables. :
This not enly applies to structures of the state. For it is no accident
that in their own organizations, the democratic mass porties have com-
pletely broken with waditionsl nutable rule based upon personal rela-
tionships and personal csreem. Yet such personal structures frequently
continue among the old conservative as well as the old liberal partics,
Democralic mass parties pre bureaucrntically organized under the fead-
ership of party officials, professional pary ond trade wnion sccretaries,
et cetera, In Germany, for instance, this has happencd in the Social
Demacratic party and in the agrarian mass-movement; and in England,
for the fiest time, in the enucus democracy of Gladstone-Chamberlain,
which was originally organized in Birminghom and since the 1870%s has
spread. fn the United States, both parties since Jockson's adminisiration
have developed bureavernticalty. In France, however, attempts to orpaa.
ize disciplined political parties on the basis of wn election system that
would compel burcaucratic orgonization have repeatedly failed. The
resistance of locad circles of notables against the ultimately unavoidable
burenucratization of the parties, which would encompass the entire coun-
try and break thelr influence, could not be overcome. Lvery advance of
the simple election Lechniques, for instance the system of proportional elec-
tions, which calculates with figures, means a strler and inter-local bureau-
cratic organization of the parties and therewith an increasing domina-
tien of party bureayicsacy and discipline, as well as the climination of
the ltocal circles of notables—at feast this holds for great states.
The progress of burenucratization in the state administration itself is
n parallel phenomenon of democracy, as is quite obvious in France,
North Ameriea, and now in Englind. Of course one must alvays re-
member that ihe term 'democratization’ can be misleading, The demos
itself, in the sense of an inarticulate mass, never ‘governs' farger associa-
tous; rather, it is governed, and Its existence only changes the way in
which the executive leaders are selected and the measure of influence
which the demos, or hetter, which social circles frem its midst are able
to exert upon the content and the direction of administrative activities .
by supplementing what s called 'public opinion.” 'Demacratization, in
thie sense here intended, does not necessarily mean an increasingly setive
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share of the governed in the suthority of the social structure, This moy
be a result of democratization, but it is not necessarily the case.

We must expressly recall at this point that the political concept of
democracy, deduced from the ‘equal rights’ of the governed, includes
these postulmes: (1) prevention of the development of a closed stotus
group of oflicinls in the fmerest of a universal accessibifity of office, and
(2) minimizatlon of the anthority of offickeldem in the interest of
expanding 7 the sphere of influence of ‘public opinton’ as far as praeti-
cable. Hence, wherever possible, politicnl demacency sirives ta shorten the
term of office by cleetton and recall and by not binding the candidate to
a specind expertness, Therchy democracy inevitably cames into conflict
with the bureaucratic tendencies which, by its fight against notable rule,
democracy has produced. The generally loose term ‘democratization’
cannot be used here, in so far 0s it is understood to mean the minimiza.
tion of the civil servants’ rullng power in favor of the greatest possible
‘hicect’ rule of the demos, which in practice means the respective party
leaders of the dentos, ‘The most decisive thing here—indeed it is rather
exclusively so—is the leveling of the governed in opposition to the ruling
and bureaucraticsily asticulated proup, which In its twrn may occupy a
quite autocratic position, both in fact and in form,

In Russin, the destruction of the position of the old landed nobility
through the regulation of the Mjeshtshitelstvo {rank order) and the
permeation of the old nobility by an office nobifity were characteristic
tronsitional phenomena in the development of bureaucracy. In Ching,
the estimation of vank and the qualification for office according to the
aumber of exnminations passed mean samething similar, but they have
had consequences which, in theory ot lenst, are still sharper. In France,
the Revoluton and sill more Bonapartism have made the burenueracy
all-powerful, In the Catholic Clurch, first the feudal and then all inde-
pendent local intermediney powers were elinminmed, This was begun
by Gregory VIT and costinued through the Council of Trent, the Vatlean
Council, and it was completed by the edicts of Pius X. The transforma.
tion of these local powers into pure functionaries of the central authority
were connected with the constant incrense in the fuctual significance of
the formally quite dependent chaplains, a proeess which above all wag
based on the politieal party orginizmion of Catholicism. Hence this
process meant an advance of bureaucracy and at the same time of
"passive. democratizotion,’ as it were, that Is, the leveling of the gov.
erned, The substitwtion of the burcaucratic army for the self-equipped
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army of notables is everywhere u process of ‘passive’ democratization, in
the sease in which every establishment of an aheolute military monarchy
in the place of a feudal state or of a republic of notables is. "This has
held, in principle, even for the development of the state in Egypt in
spite of oll the peculiarities involved. Under the Roman principate the
bureaucrntization of the provincial administration In the field of tax
collection, for instance, went hand in hand with the elimination of the
plutoerucy of a capitalist class, which, under the Republic, had hcc.n
all.powerful. Ancient copitalism itself was finally eliminated with this
stroke,

Jt is obvious that almost always cconomic conditions of some sort
play their part In such ‘democratizing’ developments, Very frequently
we meet with the influence of an economically determined origin of
new classes, whether plutecratic, peity bourgeois, or proletarion in char-
acter, Such closses may call on the aid of, or they may only call ta life or
recall to life, a political power, no matter whether it is of legitimate or
of Cacsarist stamp. "They may do so in order to attain cconomic or social
advantages by political assistance. On the other hand, there are equally
possible and historically documented cases in which initiative’ came
‘from on high' and was of a purely political nature and drew advan-
tages from political constellations, especialty in foreign affairs, Such
leadership exploited cconomic and social antagonisms as well as class
intercsts mercly as a means for their own purpose of gaining purely
polisical power, For this reason, political authority has thrown the antag-
onistic clusses out of their almost always unstable equilibrium and calted
their latent interest conflicts into battle, It scems hardly possible to give
o general statement of this.

The extent and direction of the course along which economic influ-
ences have moved, ns well as the nature in which political power relations
exert influence, vary widely, In Hellenic Antiquity, the transition to
discipined combat hy Hoplites, and in Athens, the increasing impor-
tance of the navy Inid the foundation for the conquest of political power
by the strata on whose shoulders the military Lurden rested. In Rome,
however, the same development shook the rule of the office nobility
only temporarily and seemingly. Although the modern mass army has
everywhere heen n menns of breaking the power of notables, by iuself it
has in no way served as a leverage for active, but rather for merely
passive, democratization, One cantributing factor, however, hos been the
fact that the ancient citizen army rested cconomicatly upon self-equip-



6l

81

228 POWER

ment, whereas the modern army rests upon the bureaveratic procure.
ment of requirements,

The advance of the burcancratic structure rests upon “technleal’ superi»
ority. This fact leads here, as in the whole field of technique, to the
following: the advance has been realized most slowly where older struc.
tural forms have been technically well developed ' and fungtionally ad.
Justed to the requirements at hand, "This was the case, for i'nsmm:c, in
the ndministration of notables in England and hence England was the
slowest of afl countries to sucomnb to hureaucratization or, indeed, {s
still only partly In the process of doing so, The sume general phenom-
enon exists when highly developed systems of gaslight or of steam rail-
ronds with large and fixed capital offer stronger obstacles 1o clectrifi-

cation than in completely new areas which are opened wp for clectrii-
cation,

* "
ot "Tne Prananany Cuanacrer oF v Bunsauciatic Macime

Once it fs fully established, burcaucracy Is among those saclal struc-
tures which are the hardest to destroy, Bureaucency is #he means of carry-
ing ‘community action’ over into rationally ordercd ‘socletal action,'
Therefore, ns an instrument for ‘societalizing' relations of power, bu.
reaticracy has been and s a power instrument of the first order—for
the one who contrals the bureaueratic apporatus,

Under otherwise equnl conditions, a ‘sacictal action,” which Is method-
ically ordered and led, is superiar to every resistance of 'mass’ or cven
of *communal action. And where the bureaucratization of administra-
tlon has been comprately carried through, a form of power relation is
established that s practically unshatterable,

The Individual bureavcrat cannot squirm owt of the apparatus in-

which he is harnessed. In contrast to the honorific or avecational *nota.
ble, the jrofessionnl burcauerat Is chalned vo his sctivity by his entire
wiaterial and ideal existence, In the grent majority of cases, he is only
8-single cog in an ever-moving mechantsm which prescribes to him
an cssentinlly fixed route of march, The official is entrusted with
specialized tasks and normally the mechanism cannot be put into motion
or areested by him, but only from the very top, ‘The individual bureau-
crat Is thus forged to the community of all the functionaries who nre
Integrated into the mechanism, They have a common interest In seeing
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that the mechanism continues its functions and that the societally exer-
cised nuthority carries on, .

The ruled, for their part, cannot dispense with or rcplacc the burcau-
cratic apporatus of suthority once it exists. For this burcaucracy rests
upon expert training, o funétional specialization of work, and an atide
set for habituul and virwosolike mastery of single yet methodically
imegrated fanctions, TE the official stops warking, or if his work is force-
fully interrupted, chuos results, and it is difficult to Improvise replace-
ments {romn among the goveencd who are fit to master such chaos, ‘This
holds for public administration as well as for private economic manage-
ment. More and more the material fate of the masses depends upon the
steady and correct functioning of the increasingly bureaucratic organiza-
tions of private capitalism. The idea of eliminating these organizations
becomes more and more wopian.

The discipline of officialdom refers to the attitude-set of the official
for precise obedience within his Aabitital activity, in public as well as in
private organtzntions, This discipline increasingly becomes the bnsis of
all order, however great the practical importance ef administration on
the basis of the filed documents may he, The naive idea of Bakuninism
of destroying the basls of ‘acquired rights' and *domination’® by destroy-
ing public decurnents overlooks the settled orfentation of man for keep-
ing to the habitual rules and regulations that continue to exlst independ-
ently of the documems, Lvery reorganization of heaten or dissolved
troops, as well s the restoration of administrative orders destroyed by
revolt, panc, or other catastraplies, is realized by appealing 1o the trained
orfentation of obedient compliance to such orders. Such compliance has
been conditioned into the officials, en the one hand, and, on the other
hand, into the governed. If such an appeal is successful it brings, ns it
were, the disturbed mechanism into gear again, ‘

The objective Indispensability of the once-existing apparstus, with its
peculiar, ‘impersonal’ character, means that the mechanism—in contrast
to feudal orders based upon personal piety—is easily made to work for
anybody who knows how to gain control over it, A rationally ordered
system of officials continmes to function smonthly alter the enemy has
occupied the area; he mercly needs to change the top officials, This bady
of officials continues to operate because it is to the vital interest of every.
one concerned, including above all the enemy,

During the course of his fong years in power, Bismarck brought his
ninisteriai colleaguies into uncomditional bureaucratic dependence by
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climinating sl independent statesmen. Upon his retirement, he saw to
his surprise that they continued to manage their offices unconcerned and
undismayed, as i€ lic had not been the master mind and crestor of these
creatures, but rather as If some single figure hud been exchanged for
some other figore in the burenerstic mnchine, With all the changes of
masters in France since the time of the First Empire, the power machine
has remained cssentinffy the same, Such a machine mokes ‘revolution,’
I the sense of the forceful creation of entirely now formatlons of author-
fty, technically more and mare impossible, especially when the apparatus
controls the modern means of communication (telegenph, et cetera) and
alsa by virtue of its internal rationalized structure. Iu classic fashion,
Prance has demoustrated how this process has substituted conps o'éras
for ‘revolutlons': all successful transformations In France have amounted
to coups d'dtat,

t1¢ Feanonsite aANp Soarar, CoNsequences or Bursaucracy

It Is clenr that the burcancratic organization of & social structure, and
especiolly of a political one, can and regularly docs have far-reaching eco-
nomic consequences, But what sort of consequences? OF course in any
Individun! case It depends upon the distribution of econemic and social
power, and especially upon the sphere that is occupied by the emerging
burcaucratic mechanistm, The consequences of hureaucracy dopend there-
fore upon the direction which the powers using the apparatus give
to-it. And very frequently o crypto-plutacratic distribution of power has
been the result.

In England, but especially in the United States, party danors regularly
standd behind the bureaueratic party ergonizations, They have financed
these partics ond have been able to Influence thers 10 a Jarge exent,
The breweries in Lnpland, the so-calied *heavy industry, and in Ger-
mnuty the Honse Lesgue with thelr votlng funds are well enough komwn
as political donors to partica. In modern times burcaucratization nnc
soclal leveling within political, and particularly within state organiza-
tions in conncetion with the destruction of feudat and local privileges,
have very frequently beneficed the lnterests of capitalism, Often bureauc.
ratization has been carried out in direct alliance with capitnlisi interests,
for example, the great historical alliance of the power of the absolute
prince with capitolist intcrests, In general, a fegol Jeveling and destruction
of firmly established local strucinres ruled by notables has usually made
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for o wider range of capitalist activity. Yet one may expect as an elfect
of hurcaucratizntion, o policy that meets the petty hourgeois intercst in
a sceured traditional ‘subsistence,’ or cven a state socialist policy that
sirangles opportunities for private profit, This has oceurred in several
cnses of historical and far-reaching importance, specifically during an-
tiquity; it is undonhiedly to be expected as a future development. Perhaps
it will occur in Germnny.

The very different effects of political organizations which were, ot
least in principle, quite similor—in Tigypt uncler the Pharaohs and In
Hellenic ond Roman times—show the very differcat ccanomle signifi-
cances of bureaucratization which nee possible according to the direction
of other Factars. The mere fact of bureaucratic organization does not
unambiguously tell us about the concrete direction of its economic
effeets, which arc always in some manner present. At least it does nat
tedl uis as much as ean be told sbout its relatively leveling effect socially.
Tn this respect, ane has to remember that bureaucracy as such is o pre-
cision Instrument which can put itself at the disposal of quite varied-—
purely political as well as purcly economic, or any other sort—of interests
in dominntion. Thercfore, the measure of its paralielism with democ-
ratization must not be exaggerated, however typical it may be. Under
certain conditions, strata of Feudal lords have also put bureaucracy into
their service, There s also the possibility—and often it hias hecome n fact,
for instance, in the Roman principate and in some forms of bsolutist
stale structurcs—that a burcaucratization of administration is deliber-
stely connected with the formation of estases, or is entangled with them
by the force of the existing groupings of social power. The cxpress
reservation of offices for certain status groups Is very freqient, and actual
rescevations are even o frequent. The demacratization of saciety in
its totadity, and in the maders sense of the termy, whether actual or per-
haps merely formal, is an especially favarable Lmsis of bureaucratization,
but by no means the only possible one. After all, hureaucrucy strives
merely to level those pawers that stand in jts way and in those areas

“that, in the Individual case, it seeks 1o sceupy, We must remember this

fact—which we have encountered several times and which we shall have
to discuss repeatedly: that ‘democracy’ as such is opposed to the ‘rule’ of
bureaucracy, in spite and perhaps because of its unaveidable yet unin-
tended promation of bureauceatization, Under certain conditions, democ-
tacy creates chvious ruptures and blocknges to bureaucratic organizatior,
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Hence, in every individual historical case, one must observe in what
gpecial dlirection bureaucratization has developed,

12; The Powsn Posimion or BureAucracy

Everywhere the modern state is undergoing bureaucratization. Dut
whether the power of bureaucracy within the polity is universally in-
crensing must here remain an open question,

The fact that bureaucratic organization ls technleally the most highly
developed means of power in the hands of the man who controls It does
not detcrmine the welght that bureaucracy as such is capable of having
in a particular soclal structure, The ever-increasing ‘lndispensability® of
the officlaldom, swollen to millions, is no mare dectsive for this question
than s the view of some representatives of the proletarian mavement
that the economic indispensability of the proletarians is decisive for the
measure of thele social and political power position, IF ‘indispensability’
were decisive, then where slave labor prevniled and where frecmen
ustally shhor work as a dishonor, the ‘indispensable’ staves ought to
have held the positlons of power, for they were at least as indispensable
as oflicials and proletarians are today, Whether the powcr. of burenue-
racy as such increnses eannot be decided a priori from such rensons.
The drawing In of cconomie interest groups or ather non-official experts
or the drawing in of non-cxpert lay representatives, the establishment oE,
locnl, inter-local, or central parliamentary or other representative bodies
or of accupational associations—these seem to run directly against tll;
bureaucratic tendency, How far (his appesrance is the truth must be
discussed jn unother chapter rmher than in this purely formal and typo-
faglenl <liscussion, In gencral, anly the following can be sald heces

Under normnl conditions, the power position of a fully developed
bureaucracy is olways overtowering. “The ‘political master’ finds himself
in the posltion of the ‘difettante’ who. stands opposite the ‘expert,’ facing
the trained official who stands within the management of administra-
tion, This holds whether the ‘master’ whom the bureaucracy serves Is a
‘people,’ equipped with the weapons of ‘legislative initiative,’ the ‘refer-
encum,’ and the right to remove officials, or a parlizment, clected on a
mare arlstocratic or more ‘democratic! basis and equipped with the right
to vote & fack of confidence, or with the actual nuthorlty to vote it. It
holds whether the master is an aristacratic, collegiute body, legally or
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actually based on self-recruitment, or whether he is a popularly clected
president, a hereditary and ‘absolute’ or a *constitutional' monarch.

livery bureaucracy secks to increase the superiority of the profession-
ally informed by keeping their knowledge nad intentions sccret. Bureuu
cratic administration always tends to be an ndministration of ‘secret
sessions’s in so far as it com, it hides its knowledge and action fram
criticism. Prussian church authorities now threaten 1o usc disciplinary
measures against pastors who make reprimands or other admonitory
measures in iy way accessible to third parties. They do this hecause
the pastor, in making such eriticism available, is 'guilty’ of [ncilinling a
possible criticism of the church suthorities. The trensury officials of the
Perslan shal have made a sceret doctrine of their budgetary art and even
use sccret script. The official statistics of Prussia, in general, make public
only what eannot do any harm to the intentions of the power-wiclding
bureaucracy, The tehdency toward secreey in certain administrative fields
follows theic material nature: everywhere that the power interests of
the domination structure toward the ortside are at stake, whether it is
an cconomic competiter of a privatc enterprise, or a foreign, potentially
hostile polity, we find secreey. 1 it Is to be successful, the management
of diplomncy ean anly be publicly contralled to a very limited extent.
"The military ndministration must insist on the concenlment of its most
important measures; with the Increasing significance of purely technical
aspects, this is alf the more the case. Political partics do not proceed
differently, in spite of alt the astensible publicity of Catholic congresses
and party conventions, With the inciensing burcaucratization of party
organizations, this seereey will prevail even more, Cummcrcinli policy,
in Germany for instance, brings about a concealment of praduction
statistics, Bvery fighting posture of a social structure toward the outside
tends to buttress the position of the group in power,

The pure interest of the bureaucracy in power, however, is eflicacious
far beyond those arcas where purely functional interests make for
secrecy. The concept of the 'official secret’ is the specilic invention of
bureaucracy, and nothing is so fanatically defended by the burcaucracy
as this aitude, which cannot be substantinlly justified beyond these .
spcifically qualified areas. Tn facing a parliament, the burcaveracy, out
of a sure power instinct, fights every attempt of the parliament to Erin
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knowledge by means of its own expests or from interest groups, “The
so-called right of pmliamentaty investigation is onc of the m!n;ls by
which parlioment secks such knowledge, Bureaucracy nhturu!; wcl{
comes a pootly Informed and hence a powerless pnrliumcnt—u{ least
in so far as ignorance somehow agrees with the bureaugracy's interests
The absolute monarch is powerless opposite the supériur knowled c
of the bureaucratic expert—in a certain sense more powerless than nE
other politicol head, Al the scornful deerces of Frederick the Great co y
cernlng the ‘abotltion of serfdom’ were derailed, a3 It were, in the cmtrls:
of their realization hecanse the official mechanisin simply 'ignm'cd them
as the occasional Idens of a dilewrnte, When o constitutional king agrees
with a socially important part of the governed, he very frc(ﬁ:cl)tlb cicrts
& grenter Influence upon the course of administrarion than (I‘;r.s the
absolute monaich, The constiwtional king can contro) these experts
!nfucr because of what s, at least relatively, the public chaencter of]cril
“fcism, wherens the absolute monarch is dependent for information solcl‘
upon the bureancracy. The Russian czar of the old regime was sc!dm\z
able to accamplish permanently anything that displeased his burcauerac
sndb hurt the power interests of the burcavcrus, Hig mini;mrinl‘dcp:luz

ments, placed - dircctly under him as the nutoerat, represented w ¢on-

glomerate of satrapics, ns was correctly noted by Leroy-Beaulicu, These
satraples constantly fought agninst one another by all the m;nns of
pcrsonfll intrigue, and, especially, they bombarded ane another with
voluminous ‘memorials,’ in the face of which, the monarch, as o dilet
tante, was helpless, , ‘
With the transition to constitutional gavernment, the concentration of
ll\e‘ priwer of the central burcoucracy in one hend became un'w‘uitl-ﬂ)lu
Oflicinldom was placed under o imonoeratic head, the prlmu' minilstcr.
through whose hands everything had 1o go before It got to the manarch,
This put the latter, to a Jarge extent, under the tutelage of the chicf ofl
the burcauceacy. Withelm 11, in his wellknown conflict with Bismarck
fought against this principle, but hie had to withdraw his atack ver‘
seon, Under the rule of expert knowledge, the actual iuﬂuenc'c of thi
monarch enn nttain steaciness only by a continuous communication
wih he bureaucratic chicfs; this interconrse must be methodicall
planned and directed by the head of the bureaucracy, -
At }Iu: same time, constitutlonalism binds the burenncracy and the
ruler jnto a community of intorests agninst the desires of party chiels
for power in the parfinentary bodies, And if he cannot find support in
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parliament-the constitutional monarch Is powerless against the bureauc-
vacy, ‘The desertion of the ‘Great of the Reich,’ the Prussian ministers
and top officials of the Reich 1 November 118, brought a monarch into
approximately the same situation as existed in the fendal state in 1056,
However, this is an exception, for, on the whole, the power position of
a monarch opposite bureaucratic officials is far sironger thin it was in
any feudal state or in the ‘steventyped’ patrimonial state. This is because
of the constant presence of aspirants for promotion, with whom the
monarch enn ensily replace lnconvenient .and indepencdent officials, Other
circumstances being cqunl, only cconomically independent officials, that
is, officials who helong 1o the propertied strata, can permit themselves to
risk the loss of thelr offices. Taday ns always, the recruitment of officials
from among propertyless strata increases the power of the rulers. Only
officinls who belong to n socially influcntial stratum, whom the mon-
arclt believes he must take into nccount as personal supporters, like
the so-called Kenalrebeilen in Prossia? can permancntly and completely
paralyse the substance of his will.

Only the expert knowledge of private coonomic intergst groups in the
fickd of business’ is superior 1o the expert knowledge of the bureancracy.
"Fliis is so beeanse the exact knoivledge of facts in their ficld is vital to
the cconomic existence of husinessmen, Lirrors in official statistics do not
have direct ecanamic consequences for the guilty official, but crrors in
the caleulation of a capitalist coterprisc are paid for by losses, perhaps by -
its existence. ‘The 'sceret,’ as a means of power, Is, after all, more safely
fidden i the books of an enterpriser than it Is In the files of public
authorities. For this reason alone authorities arc held within narrow
barriers when they seck to influence cconomic life in the capitalist
cpoch, Very frequeny the measures of the state in the Beld of capitalism
wnke unforeseen and unintended courses, ar they arc made illusary by the
superior expert knowledge of interest groups.

13: Swaors v v Drvecornent ov Buneaveracy

More and more the speclalized knowledge of the expert became the
foundation for the power position of the officeholder, Hence an early
concern of the ruler was how 10 exploit the special knowledge of experts
without having to ahdicate in their favor but preserve his dominant
pasition. With the qualitative extension of administrative tasks and
therewlth the indispensabifity of expert knowledge, it typically happens
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that the lord no longer is satisfied by occasional cansultation with indi-
vidual and proved confidants or even with an assembly of such men
called together intermittently and n difficult situations. The lord heging
to surround himself with collegiate hodies who deliberate and reselve in

PO - . . .
continnous session,* The Rite von Faus ans® is o chnrnctenslic trangi--

“tional phenomenon in this development.

The position of such collegiate bodies naturally varies according to
whether they become the highest administrative authority, or whether a
central and manocentic authorlty, or several such authorities stand at
their side, In acdition, a great deal depends upon their pmcédurc. When
the colleginte wype is fully developed, such bodies, in principle ot in fe.
tion, meet with the lord in the chalr and all hmportant matters are
eluciddated from all points of view In the papers of the respective cxpents
and their assistants and by the reasoned votes of the other members,
The rantter is then settled by a resolution; which the lord will sanction
of reject by an edict. This kind of callogiate bady is the typical form
In which the ruler, whe incrensingly turns into a *dilettante,’ at the same
time explolts expert knowledge and—what frequently remains unnaticed

—seeks 1o fend off the overpowering welght of expert knowledge and -

to muaintain his dominent position in the face of cxperts, He keeps one
expert in check by others and by such cumbersome pracedures he seeks
personally to gain a comprehensive picture as well as the certaimy that
nohody prompts him to arbitrary decisions, Often the [rince expects to

© assure himself a maximum of persondl influcnce less from personatly

presiding over the colicgiate hodies than from having written memo-
tanda submitted to him, Frederick William I of Prussia actually exerted
o very considerable influence on the athninistration, but he alost never
utended the colleglately organized sessions of the cabinet ministers| He
rendered his decisions on weitten presentations by means of raarginal
comments o edicts, These decisions were delivered to the ministers hy
the Feldjacger of the Cabinest, after conswltation with those servants who
belonged to the cabinet and were personnally attached to the king

The Hatred of the burcaueratlc departments turns against the cabinet
Just as the distrust of the subjects turns agoinst.the burcaucrats In case
of_fa!lurc. The cabinet In Russia, as well s in Prussia and in other
states, thus developed into a personal fortress in which the ruler, so 1o

® Comseil d'Beat, Nivy Council, Genteraldirektorinm, Cabinett, Divanr, Teung-fi Yamen,
Wui-wn pu, e,
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speak, sought refuge in the face of expert knowledge and the impersonal
and fonctional routinization of edministration.

By the collegiate principle the ruler furthermore tries to fashion n sort
of synthesis of specinlized experts into n collectiver unit. His success in
duing this cannot be nscertained in general, The phenomenen jtself,
however, is common to very different forms of state, from the patri.
manial and feudal to the carly bureaucratic, and it is especiafly typical
for early princely absolutism. The colleginte principle has proved itself
to be one of the strongest educative means for 'matter-of-factness’ in
administration, Tt has also mnde possible the drawing in of socially
influential private persons and thus to combine in some mensure the
awthority of notables and the practical knowledge of private enverprisers
with the specialized expertness of professional burcancrats, "Ihe cotiegiate
badies were one of the first institutions to allow the development of the
madern concept of ‘public mutherities,’ in the sense of enduring struc.
tures independent of the person,

As long s an expert knowledge of administentive affairs was the
exclusive product of n long empirical practice, and administrative norms
were not regulations bot elements of tradition, the councit of elders—
in o manner typical often with priests, *clder statesmen,' and notables
participating—was the adequate form for colleginte authorities, which
in the beginning merely gave advice to the ruler, But as such bodies
continued to exist in the face of changing rulers, they often usurped
actual power, The Roman Senate and the Venetian Council, s well as
the Athenian Areapag until its downfall and replacement by the rule of
the demagogos acted in this manner, We must of course sharply distin-
guish such anthorities from the corporate hodies under discussion here,

In spite of manifold transitions, collegiate bodies, as a type, emerge on
the busts of the ratinnal specinlization of funcdans end the rule of eapest
knowledge. On the other hand, they must he distinguished from ad-
visory badies selected from among private and fnserented circles, which
are frequently found in the modern state and whose nucleus is not formed
of officinls or of former officinls, "I'hese collegiate bodies must also be
 distinguished sociologically from the boards of control found in the
bureaueratic structures of the modern private economy (economic cor-
perations). This distinction must be made in spite of the fact thar such
corporate hodics not infeequently complete themselves by drawing in
notables from among disinterested circles for the sake of their expent
kaawledge or in order to exploit them for representation snd advertis-
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ing. Normally, such bodies o not unite holders of special expert knowl
edge but rather the decisive representatives of paramount econmnle inter-
est groups, especlally the bank creditors of the enterprise—and such
men by no means hold merely advisory posttions, ‘They have at least a
contralling voice, and very often they occupy an actually duminant posi.
tion, They are to be compared (not without some distortion) to the
assemblics of the great independent holders of feudat ficls and offices
.and other saclally powerful interest groups of patelmonial or feudal
pofitles, Oceasionally, however, these have been the precursors of the
‘eouncilors’ who hive emerged in consequence of an increased intensity
of admintstration. And even more frequently they have been {recursors
of corporations of legaly privileged cstates,

With great regulnrity the bureaueratic colteginte principle has been
trangferred from the central authority to the most varied lower authori-
tics. Within locally closed, and especially within urban units, collegiate
administeation Is the original form of the rule of notables, ns was indi-
caed at the begianing of this discussion, Originally it worked ihraugh
elected, later on, usually, or at lenst in part, through co-opted ‘coun-
cilors,” colleglnte, budies of ‘magistrates, decuriones, and ‘jurors, Such
bodies are n normal element of organized 'self-government,’ that is, the
management of administrative affairs by local interest grovps under the
coutrol of the hureauceatic autharitics of the state, The nbove-mentioned
examples of the Venetlan Council and even more so of the Roman Sen.
ate represent transfers of notable rule to grent overseas empires, Normalty
such a rule of notables is rooted in local political assoelations, Within
the bureaucratic state, collegiate administration disappears as soon as
progress in the meoas of communication and the increasing techmical
demands of administration necessitate quick and unambiguons deci-
slons, el ae soon ps the dominant motives for full bureaucratization
ond monocracy, which we discussed above, push 1o the fore, Collegiate
adwinisteation disappears when from the point of view of the ruler's
inerests o strietly unilied administeative leadership appears to be more
important than thoroughness in the preparation of administrative deci-
sions. This is the casc as soon as parliamentary institutions develop and
~usially av the snne time—as eriticism fram the outside and pubficity
incrense,

Under these modern conditlons the thoroughly rationatized system of
departmental ministers and prefects, ns in France, offers significant oppor-
tunities for pushing the old forms into the background, Praliably the

RURBAUCHAGY 239

system s supplemented by the calling in of inmterest groups as advisory
bodies recruited from among the cconomically and socially most influen-
tial strata, This practice, which 1 have mentioned above, is increasingly
frequent and gradually may well be ordered more formally. .

This latter development seeks especially te put the concrete experience
of interest groups into the service of a rational administration of expenly
teained officials, Je will certainly be importaat in the futare and iv further
Increases the power of bureaucracy, Tt ts known that Bismorck sought
realize the plan of n "national economic council’ as A means of.power
agninst parliament, Dismarck, who wauld never |I:IV(3 given ths: Reichstng
the right of investigation in the sense of the British ll’nrllnmcr.u, re-
proached the majority, who'rejected his proposal, by stating tlm.t.m the
interest of parlinmentary power the majority sought to protect oﬂlcml(.iom
from becoming ‘too prudent’ Discussion of the position .uf orgnnized
interest groups within the pdministration, which may be in the offing,
does not helonyg in this context, )

Only with the burcauceutizstion of the state and of law in pencral
can one see a definite possibility of separating sharply and concc?tually
an ‘objective’ legal order from the ‘subjective rights’ of the indwi(lm.ll
which it guarantees; of separnting *public’ law from ‘private’ Inw.‘Publlc
taw regulates the interrelationships of public authorities and thcn: rela-
tionships with the 'subjects’; private law regulates the I‘C[ﬂ.tionsl‘llps.of
the governed individuals among themselves. This conceptual separation
presupposes the conceptual separation of the ‘state,’ as an abstract bearer
of sovereign preropatives and the creator of ‘legal norms,’ from all per-
sonal ‘authorizations’ of Individuals, These conceprual forms are neces-
sarity remote from the nature of pre-bureaucratic, .nnd especially from
patrimental and feudal, structures of suthority, This con(‘:cptustl separn-
tion of private and public was first conceived and realized in urlmln
conumunities; for as soon as their officcholders were secured by periodic
elections, the individual powerholder, even if he was in the highest
paosition, was obviously no fonger identical with the man who pnsscs‘sctl
authority 'in his own right! Yet it was left to the complete depersonaliza-
tion of administrative management by bureaueracy and the rational
systematization of law to realize the separation of public and private
fully and in principle,
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14 Ton ‘Ravtonarizarion' or Eoucarion ann Trarmiig

We cannot here analyze the for-reaching ond general culturnl effects
that the advance of the rational bureaucratic structure of demination, ns
suich, develops quite tndependently of the areas in which it takes hold,
Naturally, bureaucency promotes o “rationalist’ wiay of kife, but the con-
cept of rationalism allows for widely differing contents. Quite generally,
one con only say that the burenueratization of all dominaton very
strongly furthers the devefopment of ‘sationsl matter-of-factness' and
the personality type of the professional expert. This has far-reaching
ramifications, but only one Important element of the process can be
bricfly indicated heres its effect upon the nature of troining and edu.
cation,

Liducationnl institutions on the European continest, especially the

instittions of higher learning—the universities, as well ng technical”

academics, husiness colleges, grymnasiums, and other middle schools—
are dominated and influcnced by the nced for the kind of ‘education’
that produces 2 system of special examinations and the trained expert-
niess that is increasingly Indispensable for modern bureaucracy, '

The ‘speeial examination,’ in the present sense, was and is found also
outsicle of bureaucratic structures proper; thus, today it is found in the
‘free’ professions of medicine and law and in the guild-organized trades,
Hupeit examinations arc neither indispensable to nor concomitant
phenomena of burenuceatization, “The Freench, English, and Amerlean
bureancraces have for long time foregone such examinations entirely
of to a large extent, for training and service in party organizations have
made up for them,

"Démacrncy' also takes an ambivalent stand in the face of specinlized
examinations, as it does in the face of oll the phenomena of bureaucracy
—alhough democracy itself promotes these developments, Special exam.
inations, on the one hand, menn or appenr to mean a ‘sclection’ of those
who qualiy from alt social strata rather than a rule by notables, On the
other hand, democracy fears that o merit system and educational certifi-
cates will vesult In a privileged ‘cnste.’ Henee, democracy fights against
the special-exnmination system.

The. special examination is found even In pre-bureaveratle or semi.
bureaucratic epochs, Indeed, the tegular and earlicst locus of specint
examinations is among prebendally organized dominians, Expectangics
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of prehends, first of church prebends—as in the Jstamite Ovient and in
the Occidental Middle Ages—then, as was especially the case in China,
sccular prehends, are the typical prizes for which peaple stucdy and are
examined. These exnminations, however, have in truth only a partially
specialized ond expert charancter,

The madern development of fll burcaucratization brings the system
of rational, specialized, and cxpert examinations ircesistibly to the fore.
The civil-service reform geadually imports expert training and special-
fzed cxaminations into the United States. In all other coumtries this
system also advances, stemming from its main breeding place, Germany,
The increasing hurenucratization of administration enhances the im-
portance of the specialized examination in England, In China, the
atempt to replace the semi-patvimonial and ancient bureaucracy by o
madern bureaucracy brought the expert examination; It taok the place
of a former and quite diffesently structured system of examinations, ‘The
burcaucratization of capitalism, with its demand for expertly trained
technlcians, clerks, et ceters, carties such examinations all over the world,
Above all, the development is greatly furthered by the social prestige of
the educational certificates acquired through such specialized examina-
tions. This is all the more the case as the educational patent is turned
to cconomic advantage, Today, the certificate of education becomes what
the test for ancestors has heen in the past, ot least where the nability has
remained powerful: a prevequisite for cquality of birth, o qualification
for a canonship, and for state office.

The development of the diploma from universitics, and business and
engincering colleges, and the universal clamor for the creation of educa.
tional certificates n afl fields make for the formation of a privileged
stratum in burcaus and in offices. Such certificates support their holders'
claims for intenmarriages with notable fanilies (in business offices people
naturally hope for preferment with regard 1o the chicPs daughter),
claiims te be admitted into the elreles that adhere to ‘codes of honor,’
chaims for a ‘respectable’ yemuneration rather than remusnecration for
work done, claims for assured advancement an old-age insurance, nnd,
above all, claims to monopolize socially and ccenomically advaniagcous
positlons. When we hear from all sides the demand for an introduction
of regular curricula and special examinations, the reason behind it is, of
course, not a suddenly awakened “duest for education’ but the desire for
restricting the supply for these positions and their monopolization by the
owners of educational centificates. ‘Today, the ‘examination’ is the uni-
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versot means of this monopolization, and therefore examinations jrre.
sistibly ndlvance, As the education preequisite to the acquisition of the
educational cortificate requires considerable cxpense and a period of
waiting for full remuneration, this striving means a setback for talent
(charistn) in favor of property. For the ‘intellectual costs of ecucationat
certificates are always low, and with the increasing volume of such
centificates, their intellectual costs do sior incrense, but eather decrease,

‘The requitentent of a chivalrous style of life in the old qualification
for fiefs In Germnny is replaced by the necessity of pasticipating in its
present radimental form as represented by the ducling corps of the
universitics which also distribute the eduentional certifieates, In Anglo-
Saxon conntries, athletic and socind clabs fulfil the same Function. The
burcaucracy, on the other hand, strives everywhere for & ‘right to the
office’ by the establishment of o regutlar disciplinary procedure and by
removal of the completely arbiteary disposition of the ‘chiel' over the
suthardinate official. ‘The bureaucracy scoks to seeure the official position,
the ordecly advencement, and the provision for old age. In this, the
bureaucracy is supported by the “demoeratic’ semtiment of the governed,
which demands that domination Lo minimized, Those who hold this
aititude believe themselves sble to discern a wenkening of the master's
presogatives in every weakening of the arbitrasy disposition of the mas-
ter over the ofliclals. To this exteit, bureaucracy, hoth in business offices
and In public service, is a carrier of g specific ‘status' developiment, as
have been the quite diferently struetured officeholders of the past, We
have already pointed out that these status characteristics are usually atso
exploited, and that by their nacure they contribute to the technieal use-
fuliess of the bureancracy in tulfifling its specific tusks.

"Demaceacy’ reacts precisely ogainst the anavoidible ‘status' charncter
of bureaucracy. Democracy secks to put the eleetion of officials for short
terms in the place of appointed officials; it seeks to substitute the removal
of officials by election for a regulated pracedure of discipline, Thus,
democracy secks to ceplace the arhitrary disposition of the hicrarchically
superordinate ‘master’ by the equally arbitcary disposition of the gov-
erned and the party chiefs dominating them.

Social prestige based upon the advantoge of special education and
training ns such is by no means specific to bureaucracy, On the contraryf
But educational prestige in other structures of domination tests wpon
substantlally different foundations,

Bxpressed in slogan-like fashion, the ‘cultivated man,' rather thap
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the “specialist,’ has been the end soughe by cdircation and has formed
the basis of social esteem in such varieus systems as the feudal, theo-
cratic, and patrimonial structures of dominion; in the English norabie
administration, in the old Chinese pattimonial bureaucracy, as well as
under the rule of demagogues in the so-called Hellenic democracy,

The term ‘cubtivated o’ Is used here in n completely vatue-neutral
sense; It Is understood to mean solely that the goal of education con-
sists in the quality of & man’s bearing in life which was considered
‘cultivated,’ rather than i o specialized trainfng for expertness. The
‘cultivated” pessonality formed the eduentionn] ideal, which was stanped
hy the structure of domination and by the social condition for member-
ship in the ruling stratum. Such education aimed ot a chivalrous or an
nscetic type; o, at a literary type, as in China; a gymnastic-humanist
type, as in Hellas; or it nimed at o conventional type, as in the case of
the Anglo-Suxon gemtleman, The qualification of the ruling stratum ns
such restedd upon the possession of ‘more’ culiural quality (in the abso-
butely changenble, valuc-neutral scnse in which we use the term here),
rather than upon ‘mare' expert knowledge, Speelal military, theological,
and juridical ability was of course intensely practiced; bug the point of
gravity in Hellenic, in medieval, as well as in Chinese education, has
rested upon educationnl elements that were entirely different from what
was ‘wseful’ in onc's specialty,

“lehind aft the present discussions of the foundations of the educa.
tional system, the stragple of the “specialist type of man® against the older
type of ‘cultivated man’ is hidden at some decisive point. This fight is
determined by the irresistibly expanding bureaucratization of all public
and private relations of auchority and by the ever-increasing importance
of expert and specinlized knowledge. This fight intrudes into all intimate
cultural questions, .

During its advance, burcaucratic organization has had to overcome
those esseatially negative obstacles that have siood in the way of the level-
Ing process necessary for bureaucracy, In addition, administrative struc-
tures based on different principles fntersect with bureaucratic organiza.
tions. Since these have been touched upon above, anly some especially im-
portant struciural principles will be bricfly discussed here in a very sinaplis
fiedt schema. We would be led 100 far aficld were we to discuss oll the
actaally existing types. We shalt proceed by ‘asking the following ques-
tions:

1. How far are administrative structuees stbject 1o economic determina-
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tion? Or, how far are epportunitles for development crented by ather
clreumstances; for instance, the purely political? Or, finally, how far are
developments created by an ‘autosomous’ logic that Is solely of the tech-
nical structure as such? :

2. We sholl ask whethier or not these structural principles, in turn, re-
lense specific economic effects, and if so, what effects. Tn doing this, one
of course from the Leginning has to keep his eye on the fluidity and the
overlapping ransitions of all these organizational principles, 'Fheir ‘puse’
types, after ally are to be considered merely as border cases which are
cspecially vafunble and indispensable for amabysis, Historieal realities,
which nbuost always appear in mixed forms, have moved and stll move
between such pure types,

"The bureaucentic structure Is everywhere n Jate product of development,
‘The further back we trace our steps, the mare typleal’is the absence of
bureaucracy and ofticialdom in the structure of dominntion, Burenucracy
has a ‘rational’ character: rules, menns, cods, nad matker-of-factness domi-

nate Jis bearing, Everywhere'its origin and its diffusion have dhercfore”

had ‘revolutionary* results, in a special sense, which has still to be discussed.
This is the same influence which the advance of rationalism in general
has hed. "Yhe march of bureaucracy has destroyed structures of domination
which hod no rational character, in the special sense of the term. Hence,
we may ask: What were these structures? *

*In chaplars following the preent onc in Wirtrchalt tnd Gesellechaft, Weber discnsies

Patiiarchinlsny, Pawimonlaliy, Peadaliim, and Charismatic Auih iy, Chagter »t of the
present volume presents ¢ short diseusslon of charismsati hority, For ¢ on the
other concepts, sce the eml of Clapter 1, Par she way in which Weber anatyzes o
specific bureaueracy in terms of | fng 2l principles, 1ec Chapter xv,

IX. The Sociology of Charismatic Authority

1t Tue Gunenar. CuAracrErR or CHARISMA

Buneavcaaic and potriarchal structures are antagonistic in many ways,
yet they have In common a most important peenliarity: permencnce, In
this respect they are both institutions of daily routine, Patriarchal power
especially is roated in the provisioning of recurrent and normal needs of
the workaday life. Patriarchal authority thus hns Its originat lecus in the
cconomy, that is, in those branches of the economy that can be satishied
by means of normal routine, The patriarch Is the ‘natural leades’ of the
daily routine, And in this respect, the bureaucratic structure is only the
counter-image of patrlarchalism transposed into rationality, As a per-
manent structure with a system of ratlonal rules, burenucracy is fashioned
to meet calculable and recuirrent needs by means of a normal routine.
The provistoning of alt demands that go beyond those of everyday
routine has had, in principle, an entirely heterogencous, namely, a
charismatic, foundation; the further back we look in history, the more
we find this to be the case. This means that the ‘natural’ leaders—in
times of psychic, physical, economic, ethical, religious, political distress—
have been neither officcholders nor incumbents of an ‘sccupation’ in the
present sense of the word, that is, men who have sequived. expert knowl-
edge and who serve for remuneration, “The naturat leaders in distress
have been holders of specific gifis of the bedy and spirit; and these gifis
have been believed to be sypernatural, not accessible to everyhody. The
concept of ‘charisma’ Is here used In a completely ‘value-newtral® sensc.
The capacity of the Trish culture hero, Cuchuluin, or of the Homerte
Achilles for herole frenzy is o maonic seizure, just as is that of the
Arabian berserk who bites his shicld like a mad dog—biting around umit
he darts off in raving bleodthirstiness, For a long time it has been main-
tained that the seizure of the berserk is artificinlly produced through

Wirtichaft und Gerellrcheft, psnt s, chap, 9, pp. 953-7.
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