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ABSTRACT

In this article the contradictions between the
political and professional roles of higher civil
servants, Inherent to the Finnish administrative
culture, are analyzed from both theoretical and
empirical viewpoints. In the theoretical part of the
article an attempt is made to develop a better
conceptual framework through which the problems
caused by the politicization of the public
administration could be better understood; and
through which the main organizational design
alternatives and their consequences for securing the
political control at the public administration In a
society could be identified.

In the empirical part of the article an attempt is
made to analyze how Finnish higher civil servants
relate themselves to politics, political appointments
and political role of higher civil servants. The
empirical analyses are based on semi-structured
interviews of 38 Finnish top civil servants and a pre-
interview survey returned by 39 persons.

Key words: political and professional roles of higher
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representative bureaucracy

1 INTRODUCTION

1.1 Interplay Between Politics and
Administration

In all, or at least in most of the modern west-
ern societies higher civil servants are playing a

* Earlier versions of this paper have been presented
at International Sociological Association’s 13th World
Congress of Sociology, July 18-23, 1994, Bielefelt,
Germany (RC20, Session 1) and at the Internation-
al Political Science Association’s 17th World Con-
gress, August 17-21, 1997, Seoul, Korea (SG 36,
Session 2).

Matti Malkia is responsible on developing the the-
oretical models discussed in chapter 2; other chap-
ters and the general structure of this article are based
on the equal cooperation of both authors.

double role between politics and administration.
On the one hand they are the servants of power,
operating under the direction and leadership of
their respective governments. As servants of
power they are supposed to follow the directions
given by their political superiors. As servants of
power they are the arms of government with the
necessary technical and administrative expertise
to transform abstract political goals to concrete
administrative activities. In this capacity higher
civil servants are supposed to help their political
superiors in a politically neutral, technical fash-
ion.

On the other hand higher civil servants are also
powerful policy makers (cf. e.g. Dogan 1975;
Riggs 1987; 1991a)'. They have both the oppor-
tunity and the position to influence the policy-
making processes, especially during their early
and late stages of preparation. In this process
higher civil servants are both important gatekeep-
ers and respected experts. As gatekeepers they
control the flow of information going up and down
inside the administrative machinery. By select-
ing the information to be transmitted to their po-

! As suggested, for example by Fred W. Riggs (e.g.
Riggs 1987; 1991a) higher civil servants may have
even more political power (or bureaucratic power,
as he calls it) in many of the non-western or devel-
oping countries, than they have in western countries.
Although this may be true, the following discussion
is very much limited to the western condition. This
limitation should not be understood to impicate that
the authors consider non-western societies as less
important targets for scientific study of politics and
administration as western societies; or that our the-
oretical discussion has no importance to non-west-
ern countries. Rather, this limitation should be un-
derstood as a sign for the limitations of the experi-
ences of the authors. As neither of us are familiar
with the nonwestern condition, we desided to limit
our focus to the western societies, and not take the
risk of overgeneralizing western ideas and conditions
to nonwestern coutries.
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litical superiors higher civil servants are able to
influence the knowledge base and values from
which the decisions are derived. As experts their
opinions are listened, respected and accepted -
often even without checking their knowledge or
logic of their arguments. Thus, based on their
central position in administrative hierarchy, high-
er civil servants are able to influence, which laws
and regulations should be renewed, what poli-
cies and policy programs should be developed,
and which activities should be funded. They have
also an opportunity to influence how new regula-
tions, budgets and policy programs should be im-
plemented through the administrative machinery.
This all gives them important political or bureau-
cratic powers.

During the last several decades the political role
of higher civil servants has been continuously
analyzed, discussed, and debated (cf. for exam-
ple Aberbach, Putnam & Rockman 1981; Aber-
bach, Metzer & Rockman 1991; Farazman 1997).
In many of the westermn countries — for example in
Finland — there has been continuous attempts to
reform the public administration and to increase
its responsiveness to governmental politics. Un-
doubtedly, there have been many reasons behind
this continuous interest, including the strengthen-
ing role of governmental activities in almost all
areas of society — as exemplified by the emerge
and development of the welfare society — and in-
creasing use of systematic policy analysis and
designing tools, in order to improve the quality of
policy decisions. As a result, the modern state is
increasingly complex and the decisions are based
more and more on expert knowledge and on com-
plex negotiations between different interest groups
and organizations (cf. e.g. Smitter & Lehmbruch
1979; Lechmbruch & Schmitter 1982). As a result
the interaction between politics and administration
has produced more and more complex manifes-
tations. One of these is the political appointment
of higher civil servants.

1.2 Research Problem and Topic

Although in Finnish public administration all
higher Civil servants are formally selected on the
basis of their technical knowledge, experience
and skills, in reality they are selected not only by
their technical knowledge but also on the basis
of their political sympathies or convictions. This
has created a situation where an important part
of the Finnish political culture is a system of po-
litical appointments, which are used to control the

functioning of the national administrative machin-
ery. During the recent years this system has been
considered as problematic, and a reform program
(see e.g. Valtioneuvostotyoryhma 1997) was
planned to change the situation. After discussions
the suggested reform was cancelled, due to the
lack of political agreement.

In this article we analyze the contradictions
between the political and professional roles of
higher civil servants, inherent in the Finnish ad-
ministrative system. The topic is analyzed from
both theoretical and empirical viewpoints.

In the theoretical level an attempt is made to
develop a conceptual framework through which
the problems caused by the politicization of the
public administration could be better understood;
and through which the main organizational de-
sign alternatives and their consequences for se-
curing the political control of the public adminis-
tration in a society could be identified. In empir-
ical level we try to analyze, how Finnish higher
civil servants relate themselves to politics, polit-
ical appointments, and politically oriented public
administrators.

From the structural viewpoint the article is di-
vided into two main parts. In the beginning of the
paper (chapter 2) we develop two structural mod-
els that can be used to increase the political re-
sponsiveness of the modern administrative ma-
chinery. The model of politically representative
bureaucracy (PRB-model) is formed mainly by
exaggerating certain tendencies and character-
istics of the current Finnish administrative sys-
tem. The model is based on complete politiciza-
tion of the administrative system. The assump-
tion is that the complete politicization of the pub-
lic administration will both increase the legitima-
cy of the system as perceived by the citizens and
increase the political responsiveness of the sys-
tem as perceived by the political power-holders.
In this type of system ali civil servants are con-
sidered to be political or partially political beings.

An alternative for this system is the Rotation
System (RS), which is based on a strict division
of labor between political and non-political (or
technical) civil servants. The political responsive-
ness of the administrative system is secured by
establishing a small rotating class of politically
appointed executives on top of the large non-
political or neutral public service. As the non-
political public servants are appointed for life the
political civil servants are replaced whenever the
government or governmental coalitions are
changed. They are the political eyes of their su-
periors.
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After analyzing the rationality and some func-
tional dynamics of these models the discussion
will later on concentrate on PRB-model. Both the
potential strengths and weaknesses of the PRB-
model are analyzed. When this is done, it should
be stressed that both of these models are intend-
ed as weberian ideal types (see e.g. Weber 1978,
Chapter 1.1). Both of these models are exagger-
ations of certain tendencies and characteristics
inherent to the existing administrative systems.
But, although they are based on the factual situ-
ations, they are not supposed to be exact or full
descriptions of any existing administrative sys-
tems or countries. Their task is to help us to un-
derstand the current reality as a deviation from
the pure or ideal type situation.

In the second part of the paper (chapter 3) the
functionality and the basic rationality of the PRB-
model is questioned. This is done on the basis
of empirical evidence from Finland. Although the
Finnish administrative system has many of the
core characteristics of the PRB-model! our em-
pirical evidence suggests that many of the Finn-
ish higher civil servants strongly resist the idea
and legitimacy of the PRB-model. Their attitudes
towards open political appointments and politi-
cally appointed civil servants are negative: polit-
ical appointments are not accepted as justified.
Furthermore this is done even by persons who
themselves have been appointed on political or
partially political grounds.

2 TOWARDS A THEORETICAL MODEL

2.1 Designing and Redesigning the
Administrative Machinery

In most of the modern western societies the
administrative system is based on a firm division
of labor between politics and administration, as
suggested by scholars like Woodrow Wilson
(1887), Frank Goodnow (1900) and many oth-
ers, especially in the turn of the 19th and 20th
century. Based on this line of thinking civil serv-
ants are supposed to be responsible for their
actions to government, government to parliament,
and parliament to people. This general scheme,
implemented in most of the western constitution-
al designs implies that, there is no or that there
is only a little room for any independent political
action of civil service as a class or civil servants
as individual actors. Thus - at least in theory, if
not in practice — civil servants are supposed to
be apolitical, technical or instrumental actors,
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operating strictly under the rule of government.

Nowadays for many of us the above mentioned
clear-cut division of labor between politics and
administration seems often difficult and some-
times even impossible to understood, achieve
and accept. The neat division of labor between
politics and administration does not work any-
more - if in deed it has ever worked. This is due
to at least two interrelated characteristics, which
are considered to be more and more crucial to
the functioning of the democratic political system
as a whole: First, the increasing interplay - i.e.
complex, multidimensional interaction — between
politics and administration among the highest
echelons of civil service, documented in many of
the recent studies (cf. e.g. Dogan 1975; Aber-
bach, Putnam & Rockman 1981); and secondly,
the lessening ability of the political power-hold-
ers to lead and control the functioning of large
and complex national administrative machineries.

To regain the desired balance of power, there
is a need to increase the political control over
the administrative machinery. As this problem has
been recognized, there has been a growing need
to redesign and reorganize the constitutional
settings to overcome this lack of control.

In different countries, in different political, cul-
tural, and economic (etc.) situations, different
responses — and, more often, different mixtures
of such — have been developed to cope with this
general problem. These responses include vari-
ous types of attempts to:

1) re-establish the traditional division of labor be-
tween politics and administration in society?

2) develop completely new or modified forms of
division of labor between politics and admin-
istration®, and

2 This can be done for example by: (a) increazing the
professionalization and developing professional
Codes of Ethics or (b) increazing legalization and
developing general administrative principles to gov-
ern the behavior of civil servants; by (c) increasing
the role and functions of politically appointed com-
mittees, like ministerial and parliamentary commis-
sions inside the policy formulation processes - and
thus decreazing the role and importance of the higher
civil servants in these processes; and by (d) estab-
lishing boards of directors from paliticians, to gov-
ern and control the public administration, and to
make sure that it is operating under the directions
approved by the government and the parliament.

3 This can be done for example by suggesting, that
the higher civil servants should focus on facts and
technical aspects of policy, while politicians should
focus on preferences and interests (cf. Aberbach,
Putnam & Rockman 1981, image Il relationships
between the politics and administration); or suggest-
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3) politicize the whole or parts of the administra-
tive machinery, in order to increase the polit-
ical control over its activities.

When the latter choice is made, there are at least
two major alternatives. The politicization of civil
service can be achieved either by establishing:

a) a rotation system — this is: by establishing a
rotating class of politically appointed execu-
tives on top of the non-political or neutral pub-
lic service; their task is to lead and govern the
administrative machinery towards the direc-
tions given by the current government; this
class of politically appointed officials is open
to be replaced at will, when the government
is changed — or by

b} a complete politicization of public administra-
tion - i.e. by politicizing the whole administra-
tive machinery, so that it would more or less
resemble the total balance of political opin-
ions in a society; to be justified, for example,
by the ideals and believes of the concept of
politically representative bureaucracy, de-
scribed in the next chapter.

In this article we are discussing mainly about
the last mentioned response to the control prob-
lem, analyzing some of its ideological and prac-
tical justifications, as well as its strengths and its
weaknesses. And finally expressing some seri-
ous doubts against its ability to overcome the
problems caused by the lack of political control
over the civil service as a whole. The empirical
analysis is based on the case of Finland.

2.2 PRB-Model: Ideological Justifications for
a Complete Politicization of Public
Administration

2.2.1 Representative Bureaucracy

The idea or model of politically representative
bureaucracy (the PRB-model), to be discussed

ing that politicians should focus on articulating the
broad and diffuse interests in saciety, while civil serv-
ants should mediate the more narrowly focused in-
terests of organized clienteles (cf. Aberbach, Putnam
& Rockman 1981; image lIl). Both of these altema-
tives can be understood — not just as models of how
politicians and civil servants consider the division of
labour between themselves to be realized — but also
as models on the basis of which the roles of politi-
cians and civil servants should be formally differenti-
ated, as acceptable modes of behavior.

later on, is closely related with, and sometimes
even influenced by the well-known discussion
about the representative bureaucracy. From this
viewpoint we can also find the most, or one of
the most, believable ideological justifications for
the complete politicization of public administra-
tion. A set of more practical justifications is dis-
cussed later on.

The concept of representative bureaucracy was
first taken under serious scholarly discussion in
1944 by J. Donald Kingsley in his book “Repre-
sentative Bureaucracy”. Since then his lead has
been followed by a score of scholars including
Norton Long (1952), Paul Van Riper (1958), V.
Subramaniam (1967), Frederick C. Mosher
(1968), Kenneth J. Meier with Lloyd G. Nigro
(1976), and G. B. Sharma (1981), among oth-
ers.

From our viewpoint, especially two of the ba-
sic theoretical assumptions behind the main body
of this discussion are of interest. They can be
summarized as follows:

1) the more representative the civil service is to
the social structure of the society — in terms
of ethnic, linguistic, social class, caste, and
sex (etc.) background — the more responsive
and responsible the civil service is to the gen-
eral needs and interests of that society; and

2) the more representative the civil service is to
the social structure of the society, the more
acceptable and justified its actions are on the
eyes of the population in question.

The first of these assumptions can be called
as the responsiveness assumption; and the sec-
ond can be called the legitimacy assumption.*
Although both of these assumptions seem to be
rather well accepted in the Public Administration
literature, there is not much empirical evidence
for or against either of them. For example the
assumption, that the social background will in-
fluence one’s behavior in public office is de-
scribed as “plausible, but ambiguous and unsub-
stantiated” (Putnam 1967, 41).

4 A third important theme for the discussion on repre-
sentative bureaucracy is the assumption, that by
hiring members of the minority groups, the civil serv-
ice will also provide means of economic advance-
ment for members of the minority communities. This
type of reasoning is used for example to justify the
U.S. affirmative action policy.
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2.2.2 Politically Representative Bureaucracy

On similar grounds, as with the case of repre-
sentative bureaucracy in general, it can be
claimed that in a truly democratic society, the civil
service should represent the political opinions of
the society as a whole. From this perspective, it
is not so important whether the civil service is
representative to the society in terms of ethnic,
linguistic, sex, caste, or social class background,
but that the civil service is representative to the
society in terms of its political opinions and party
affiliations. To be more specific, it can be claimed,
that in a truly democratic society all civil serv-
ants — or at least all higher civil servants — should
be selected according to political criteria, so that
as a group, they would represent proportionally
all major political forces, represented either in
society or in parliament.

The fundamental assumption behind this type
of argumentation is that as the political process is
always bound to be influenced by civil servants,
and as this influence is difficult (or impossible) to
overcome with any available means, the inherently
political nature of all public actions should be rec-
ognized, and civil service should be openly polit-
icized and organized in the form of miniature par-
liament. This type of bureaucracy would then be
responsive to the interests and needs of the soci-
ety as a whole (cf. the responsiveness assump-
tion); and the actions taken by this type of bureauc-
racy would be accepted as justified by the popu-
lation, in much the similar fashion as the actions
of the parliament and government are accepted
(cf. the legitimacy assumption).

Ideally and, at least, in practice, the complete
independence of this openly politicized system —
against the dysfunctional governmental pressures
for example — is guaranteed by appointing officials
for life. This gives them the kind of autonomy as
with justices in most American and European
courts, and resembles strongly the way in which
weberian bureaucracy is structured. To appoint
civil servants for life is used to guarantee that the
system will not be corrupted as a spoils system.
This resolves also many of the problems associ-
ated with a rotation system, especially during the
periods, when changes in govemment are made,
and a new set of rotated officials are just learning
the trades of government.

The operation of the politically representative
bureaucracy can further be enforced by using
collective forms of decision-making and team-
work. As all important political opinions are rep-
resented inside the public administration, they all
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can be taken into consideration even during the
earliest stages of policy formation and even at
the latest stages of its implementation.

Finally we can ask: Can civil servants be ap-
pointed purely on the basis of their political opin-
ions? Can the system survive without the techni-
cal competence? Here our answer is clearly neg-
ative. Even PRB-model requires technically com-
petent civil servants. Otherwise the system would
brake down or become enormously inefficient.
Thus all civil servants are selected not only by
their political lineage but also by their technical
competence.

Based on the earlier discussion we can con-
clude that a bureaucracy structured according to
this general model - i.e. a bureaucracy where:

1) all (or most of the) civil servants are appoint-
ed for life; and where

2) all civil servants — or at least all or most of
the higher civil servants — are selected accord-
ing to both professional and political criteria,
so that as a group, they would represent pro-
portionally all major political forces, represent-
ed either in society or in parliament, is called
here as a politically representative bureauc-
racy (PRB). What we have in our mind is a
weberian ideal or pure type (cf. Weber 1978,
Chapter 1.1). In practice this model is devel-
oped by exaggerating certain internal tenden-
cies, characteristics and discussions inherent
to the current Finnish administrative system.
Because of this also the further analysis is
largely based on the case of Finland, where
this type of system seems to be fairly well de-
veloped - at least in practice, if not in theory.

2.3 PRB-Model as Compared to Rotation
System: Some Practical Justifications
for the PRB-model

Along with the before mentioned ideological
justifications, PRB-model can be justified also
from a practical point of view. In fact, this may
be even more important type of justifications than
the ideological ones. For example, in countries
like Finland, the PRB-model can often be best
understood as a practical alternative for a rota-
tion system. From this perspective PRB-model
can be seen as a response which country is
forced to accept, when a rotation system is not
available, or when it is difficult to implement,
because of certain economic, social and/or cul-
tural conditions.
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Based on the contextual approach we can argue
that PRB-model is a suitable alternative for rota-
tion system especially in three types of situations:

1) in smaller countries as opposed to larger
ones?,

2) in countries with several important political
parties as opposed to 1- or 2-party systems,
and

3) in countries with short and unpredictable terms
of government as opposed to countries with
long and predictable (e.qg. fixed) terms of gov-
ernment.

All these cases are quite understandable. For
example, a system of rotating officials requires a
large pool of qualified persons, to be able and
willing to take over the office, when changes are
made in government. For us, it seems to be quite
reasonable to assume, that in larger countries —-
especially with federal system — there is a larger
pool or potential persons available, to draw and
drop the highest civil servants. On the other hand,
in smaller countries — like in Finland and Swe-
den — the problem is, that there are only few
suitable areas in society, from which these rotat-
ing civil servants could be drawn and where they
could retire, when their term in office is over.
Furthermore, the question with size of the coun-
try is even more obvious, as we keep in our mind,
that the number of utmost top civil servants —to
be included in the rotation — does not correlate
with the size of the population. In smaller coun-
tries there is probably proportionally much high-
er civil servants (as compared to the size of pop-
ulation) as in larger countries.

On the other hand the question is not just about
the size of the pool of potential persons to be
taken into the upper echelons of civil service, but
also of their quality. We must always ask, are
these potential officials competent enough to
operate as higher civil servants. Again — we claim
- the larger the size of the country, the more
opportunities there are to learn to understand the
how's and why's of the government. In smaller
countries, this is not easily done. To take an ex-
ample, in Finland the question is: could a leftist
Labor Union officer or a newspaper man (these
are among the most important areas of society,
where leftist politicians are drawn, in Finland),
take charge of important governmental opera-

s Size of country counted by the size of its popula-
tion; and assuming that the portion of higher edu-
cated citizens is constant.

tions, as a high level ministerial officer? Could
s/he cope with the questions of modern public
administration? Has s/he good enough qualifica-
tions to be able to succeed in her office? Or - in
the case of non-socialist parties — could a mem-
ber of an agrarian or industrial interest organiza-
tion or a business executive do it? Would s/he
be even willing to try?

And thirdly, even if the potential persons are
available and if they are competent enough, there
is still at least one important question: would they
be willing to leave their old jobs, and take a tem-
porary position as a public official? Would they
be willing to do it even if the probable term of
government is short or unknown? Thus we come
to the question of the term of government. For
example in Finland, the terms of government
used to be rather short in 1960’s and 1970’s. In
1960’s there were as many as 7 different gov-
ernments and in 1970’s there were even more —
11 different governments. This means that in
1970’s the average term of government in Fin-
land was about one year. Although many of these
governments were based on the same or almost
same governmental coalition, the risk of loosing
ones position quickly and suddenly was clearly
a risk. Thus it would have been difficult to insti-
tute a rotation system.

During the 1980's and 1990's the situation has
changed in Finland. Nowadays govemmental co-
alitions seem to be more stable and stay in power
longer periods. This is clear when we look at the
last four govemments (since 1983 to present). The
first three govemments have all stayed in power
4 years — i.e. the whole term between 2 parlia-
mentary elections. In Finland, at least this far, this
has been the maximum term of govemment. (Nou-
siainen 1992, 250-251.) It seems also highly like-
ly that the current government will be able to do
the same — there are only few months to the next
elections to be held early 1999.

2.4 Strengths and Weaknesses of the
PRB-Model Strengths

2.4.1 Strengths

Along the ideological justifications, the biggest
strength for the PRB model is the fact that by
using it, it is possible to avoid many of the prob-
lems typical to a rotation system. Some of the
most notable of these problems are associated
with the early and last stages of the term of gov-
ernment. For example in USA, were the term of
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government is fixed — it is the same as the term
of the president (as the president is the head of
government) — the change of government is of-
ten traumatic. During the first few months, hard-
ly anything can be done. This is the time, when
newly appointed political officials are just trying
to learn their job. During this stage also the new
president is still unsure of his policies, so it is a
time to explore and experiment, to learn the
trades of the government.

Another similarly traumatic period, typical to the
countries with fixed term of government and a
rotation system, begins a little before the end of
the term of the government. This is a time, when
many of the most competent civil servants are
leaving the ship. For them, this is the time to take
another office. This is the time when they are
most able to get a good position for next several
years. Thus when many of the most crucial mem-
bers of the administration are replaced, the sys-
tem is coping but not seeking new avenues to
explore, or new policies to develop.

In the PRB model this kind of problems should
not be present — not at least as much as they
are common to the rotation system. The fixed set
of civil servants is always available. And if there
is a question, that some of the officials are mis-
trusted, the problem can be, at least partially,
avoided by changing the internal division of la-
bor inside of the organization. After this is done,
the mistrusted persons can be placed in charge
of politically less sensitive issues. At the same
time, the most trusted civil servants may be
placed in charge of all or most of the more polit-
ically sensitive issues.

2.4.2 Weaknesses

What are then the weaknesses of the political-
ly representative bureaucracy? On the basis of
the Finnish discussion on the topic, the most
important weaknesses of the PRB model seems
to be associated with the (1) competence and (2)
loyalty of the politically appointed civil servants,
and the (3) internal integrity (or governability) of
the system.

Question of Competence

At least in Finland, the competence of politi-
cally appointed civil servants is often questioned.
The typical assumption is that if appointments are
made on political or partially political grounds, it
means that professional (or technical) compe-
tence is displaced with a political suitability. Or
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moreover: incompetent people are appointed in-
stead of competent ones.

This type of selection on behalf of the appoint-
ing person or body, is of course a possibility, and
a grave danger for the PRB system as a whole.
It may also be true, that inside the model, there
is a tendency to overplay the importance of po-
litical criteria. But still, it is hardly true that “if you
give a finger to politics, it will take your whole
arm”. And, in our opinion, this is the kind of rea-
soning, on which this type of claim is mainly
based. In reality the question is how to balance
both professional and political requirements. If
both of these criteria are used, the selected per-
son should be both professionally competent and
politically suitable to the task in question. Thus,
although much discussed in newspapers and
popular literature, the question of competence is
hardly the most critical key weakness of the PRB-
model.

Question of Loyalty

The second question is about the loyalty of the
politically appointed civil servants. At least in Fin-
land, this is also often discussed (cf. Merikoski
1968; Hannus 1979; Laine 1993). Two general
types of questions seems to be frequently asked:

The first set of questions asks, whether politi-
cally appointed civil servants are loyal to their
superiors, either political or professional? Are
they willing to work with persons having different
political opinions? Are they willing to work, for
example, under a minister or supervisor who is a
member of another political party?

A second set of questions is more complex:
To whom politically appointed civil servants are
really loyal and how does this affect their work?
Are they loyal to the political party (or parties),
that supported their selection? Are they loyal to
the organizations they are working for? Or are
they loyal to their professional Codes of Ethic?

Although the basic question here seems to be,
can these persons be trusted, we believe, that
the real problem is, whom should civil servants
(both political and apolitical) be loyal to? The
problem with loyalty is that, in a politically repre-
senlative bureaucracy, a politically appointed
person may have mixed signals — or rather more
mixed signals than non-political civil servants -~
about the expectations directed towards him or
her. And if these mixed signals are not corrected
- e.g. by clarifying the role and expectations civil
servants are supposed to have inside the sys-
tem — this ambiguity becomes a grave systemat-
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ic danger for the system structured according to
PRB-model.

On the other hand, we should not kid ourselves
to believe that the question of loyalty could be
easily solved in any type of civil service system.
For most systems it is always an important prob-
lem to be discussed and to be solved.®

Question of Internal Integrity of the System

This question, as we understand it, is closely
related to the question of loyalty. The claim, of-
ten cited in heated discussions about the merits
and dismerits of the politically representative
bureaucracy, is that, by using political appoint-
ments, the functioning of the traditional, hierar-
chically organized civil service is undermined. In
a sense, a kind of informally organized system
of hidden power and informal functional authori-
ty is created.

Along with open politicization, the contradic-
tions on values and views are introduced to the
daily operations of the organization. During the
times of heated political discussion, the politici-
zation of the public administration may create a
set of informal groups, organized around the
political lineage of their members. More time than
is useful may be used to internal battles between
these groups, causing needs of secrecy, and
pulling groups and individuals apart. All these
tendencies may undermine the internal integrity
of the system, to create a kind of over-politicized
organization, discussed for example by Henry
Mintzberg (1983; 1989, chapter 13) — one of the
leading authors on organizational science and
organization design.

We believe that this possibility is by far the
strongest argument against the PRB-model.

3 EMPIRICAL EVIDENCE ON THE
FUNCTIONING OF THE MODEL

3.1 The Finnish System: Some Background
Information

The political nature of the Finnish civil service
has been analyzed in several studies. Many of
these have tried to identify the political back-
ground of the higher civil servants and the ways
in which higher civil servants have been appoint-

¢ For a more thorough discussion of this see e.g. Ri-
dley (1981).

ed to their positions. This has been studied for
example by Pekka Vaananen (1982), Krister
Stahlberg (1986), Klaus af Ursin and Juha Var-
tola (1987) and Jarmo Laine (1993).

Since the early 1960’s the Finnish Civil Service
has been developed more and more towards the
direction of PRB model. There is no rotation sys-
tem in the sense, that changes in government
would be accompanied by changes in the leader-
ship of the agencies. Almost all public administra-
tors — excluding the ministers and their political
secretaries and just a handful of other officers —
are appointed for life. Formally civil servants are
appointed by pure merit criteria: By the letter of
law, civil servants are appointed on the basis of
their experience, education, and supposed com-
petence for the position in question. But mostly,
this is only in theory. In fact, almost all higher civil
servants are selected not only by the merit crite-
ria, but also by political or partially political crite-
ria. For example according to the calculations of
Jarmo Laine (1993) all higher appointments made
in 1980's and early 1990’s, have been based, at
least, partially on political criteria.

Thus, the political criteria are used to select
the suitable officials. This fact is also generally
recognized, although not necessarily accepted.
The problem here seems to be twofold:

First, it can be claimed that the political appoint-
ments are not well suited to the traditional Finnish
legal administrative culture. The Finnish adminis-
trative system has been based strongly on the
northern European legalist tradition, which in the
case of Finland — because of historical reasons —
may be even stronger stressed than it is for ex-
ample in Sweden or in Germany (for more infor-
mation see e.g. Tiilhonen & Ylikanges 1993).

The second problem is that the system of polit-
ical appointments is based mainly on informal
practices, not on the clear letter of the law. As only
some of the reasons behind the selection are
publicized, and as all appointments are made both
on political and professional grounds, the exact
nature and width of the politicization is difficult to
uncover. The system is fuzzy. It may be difficult
for even to a person himself to know, according
what kind of criteria s/he was appointed by.

3.2 Empirical Data

In the next few pages we try to analyze, on the
basis of empirical evidence, how the politiciza-
tion of public administration — as a key element
for the PRB-model — works in practice. Our em-
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Table 1. The Five basic responses towards politics, political appointments and the political role of

higher civil servants.

Basic response

1) Denial
of them” (personal denial)

Description (with ideal type expression of this opinion)

“There are many politically appointed civil servants in Finland, but | am not one

“There are many politically appointed civil servants in Finland, but we don't have
them here at our ministry/department” (organizational denial)

2) Withdrawal

“l used to be a political civil servant (during the times when | was appointed),

but I am no longer — | have withdrawn from politics”

3) Adaptation to a
Professional Role

4) Becoming a
Colleague

5) Being a
Politician

“I may have political opinions, and | may have been partially appointed because of
them, but what | really am is a professional”

“l am working with politicians in a somewhat collegial relationships: we both
influence the policy process, but have different points of view”

“This kind of civil servant is actively participating the policy processes. If s/he is
unsatisfied with the decisions made by his minister, s/he will contact someone

else at the Council of State.” (always someone else)

pirical data is based on both a set of extensive
interviews and a pre-interview survey. A total of
38 Finnish higher civil servants were interviewed
and 39 persons returned a related survey. The
respondents included nearly one half of the ut-
most top civil servants of the country — including
administrative heads of ministries, heads of divi-
sions and heads of subdivisions.

The empirical material was originally collected
for a research project, directed by professor Juha
Vartola, which aims to describe, what kind of per-
sons the utmost elite of the Finnish state adminis-
trators are, what kind of career they have had, how
they get things done at their ministries, and to what
directions they consider that public administration
should be developed in near future in Finland.

The data was collected during 1993. The inter-
views were done by 7 different persons, including
Jari Stenvall. All interviews were based on written
questions that were delivered beforehand to the
civil servants, so that they could be prepared for
the interview. Furthermore, all interviews were
recorded and later on the data was typewritten.

What we are interested here is the basic atti-
tudes of the Finnish higher civil servants towards
politics, political appointments, and political role
of higher civil servants, as a whole. During the
following analysis — we want to point out — we
are not so much analyzing, how the interplay
between politics and administration is actually
happening in Finnish central administration. In a
sense, we believe that our empirical findings
describe more of the attitudes and beliefs (the
oughts) of the highest civil servant towards poli-

tics, than the actual accounts of the situation. This
conclusion was reached as we found out several
inconsistencies and differences between this data
and the earlier research; and as we found out
the hidden overtones of our data.

3.3 Main Result: Five Basic Responses
to Politics

According our analysis, there seems to be five
general ways to associate oneself towards poli-
tics, political appointments, and the political role
of higher civil servants. These basic types of re-
sponses are summarized in table 1, and they are
categorized as:

1) denial,

2) withdrawal,

3) adaption to a professional role,
4) becoming a colleague, and

5) being a politician,

3.3.1 Type 1: Denial

According to this first type of attitudes, higher
civil servants denied completely, that they could
have been appointed to their office on political
or even partially political grounds. At the similar
fashion they denied, that they could be rightfully
characterized as “palitical”, or as “politically ac-
tive” civil servants. On the contrary, they consid-
ered themselves as non-political or uncommitted,
and were proud of it.
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Sometimes this kind of denial took a personal
form: The general claim was made, that there are
- “of course” — a lot of politically appointed civil
servants in Finland, but in no case the person in
question should be considered as one. One even
claimed, that if his real political opinions would
have been known to the decision-makers, s/he
would not have been appointed at all.”

Sometimes the denial took not a personal but
an organizational form. According to this type of
argument, there are a lot of politically appointed
civil servants in Finland, but not many at ones
own ministry, or at ones own department. For
example one civil servant said that:

“There are only few politically appointed civil serv-
ants in our ministry. But | know ministries where the
influence of politically appointed civil servants is very
strong.”

This type of comment reflects the attitude, that
things are rather well in ones own ministry, as
there are only few politically appointed civil serv-
ants there. The implication, of course, is that as
thing are well in ones own organization they are
a whole lot worse elsewhere.

So, what does this type of response really sig-
nify? As we have earlier said one of most impor-
tant characteristics of a politically representative
bureaucracy, like the case of Finland, is that all
or at least most of the higher civil servants are
selected according to both political and profes-
sional criteria. This tendency is general in the
ministries of Finland. So - as this is the case -
we can assume, that what ever the respondents
said at the interviews about their own appoint-
ment (etc.) most of them must have been appoint-
ed at least partially by political criteria. It is ex-
tremely rare that any person would be appointed
at this level, without major political considerations.

Of course, not all of the interviewed civil serv-
ants have been appointed by palitical reasons.
There are always exceptions. For example, there
may have been no suitable persons available,
either in terms of education or in terms of politi-
cal leaning. Or the major political parties may
have disagreed on which one of them should get
the position in question. So, it is really possible
that a non-committed (non-political) civil servant
could have been selected as a compromise.
Never the less, the pure number of these kind of
statements and the disapproving tone in which
they were often made, suggests that the ques-
tion is more about wishful thinking, or about un-
willingness to accept the role of politics, than the
fact that so many persons are really appointed

without political reasons. Thus the political ap-
pointments seemed to be denied, as many of the
higher civil servants seems to consider them as
unethical, unmoral or unwise,

Generally the finding that there are a lot of high-
er civil servants in Finland, that do not accept
political appointments, is not new. For example
in a large survey reported by Juha Vartola and
Klaus af Ursin (1987, appendix 3, page 13), as
many as 73 % of the civil servants (N=1.386)
considered that political appointments are hap-
pening much too often. According the same re-
search 35 % agreed with the concept of political-
ly representative bureaucracy as a goal for civil
service; 32 % of them disagreed and rest didn’t
have any opinions towards either of the sides.
So, in spite of the fact, that political appointments
are more a rule than exception, civil servants
have not yet been willing to accept that criteria
as a justified way to select civil servants.

3.3.2 Other Forms to Downplay the Role and
Functions of Political Appointments

There were also some other ways to downplay
the importance of political appointments. Some-
times the existence of political criteria was ac-
cepted, but its importance was questioned. The
claim was for example that:

“According to my experience the political criteria af-
fect always the recruitment of higher civil servants.”

Actually, as we understand it, this claim is al-
most exactly true. At least it is clearly in accord-
ance with the calculations of Jarmo Laine (1993).
But depending on the context it can also be used
to downplay the role of palitical appointments.

Another possible way to downplay the impor-
tance of political appointments is the claim, that
they are less frequently done nowadays than
earlier. Many civil servants expressed the opin-
ion, that the political aspects used to affected
appointments especially during 1970's and
1980's, but not so much any more. During those
decades the political activity was very high in all
areas of the Finnish society.

What makes these claims clearly questionable
is, that according to the calculations of Jarmo
Laine (1993), there has not been any changes
of this sort. Maybe also this question is more
about wishful thinking; or maybe the question is
about how openly these appointments are and
how much they are discussed afterward. This was
suggested by some of the respondents. For ex-
ample:
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“I suppose, that the number of political appointments
has decreased. However there are even nowadays
a lot of politically appointed civil servant. And there
are also a lot of new political appointments. But they
are made in a much more Invisible or unpublicized
ways than they used to be done earlier.”

Maybe the political culture is really changing.
Or maybe the political appointments are becom-
ing more and more accepted by the higher civil
servants.

3.3.3 Type 2: Withdrawal

The second type of response towards politics,
political appointments, and political role of civil
servants is based on the confession that the
person in question used to be a politically ap-
pointed and/or politically active civil servant. This
was for example when s/he was appointed to his
current position. But afterwards s/he has with-
drawn from politics, and should no longer be
considered as a political civil servant. In a sense,
the person has been reformed:

“I have been in politics. | have been a member of an
expert unit of my political party, where | used to be
very active. But nowadays I’'m no longer interested
in working for my party.”

“The politics is past and gone for me, so | have
nothing to do with it in my private life.”

Also in this case, the basic orientation towards
politics seems to be based on the assumption
that there is something shameful for higher civil
servants to be active in politics. Sometimes the
claim is made almost in the form of a confession,
like “I used to be a bad person, but nowadays |
am reformed”. This change of heart can be ex-
plained for example as follows:

“It is very difficult to work as a higher civil servant if
you are active in politics. This is due to the nature of
the duties of higher civil servants. It makes it very
difficult to commit oneself to any kind of policies of a
certain political party.”

To strengthen the point, it was almost surpris-
ing to find out, that among those higher civil serv-
ants that confessed ever being active in politics,
almost all said that they are nowadays politically
inactive. They may still have their political con-
nections and they are still following what happens
in politics, but they are no longer personally in-
volved. Actually, almost all higher civil servants
told in interviews that they are closely following
what happens in politics.

This was hardly a surprise. And neither is it a
surprise that many higher civil servants think that

political competence is a part of their qualifica-
tions. This is, of course, natural because they are
so close working with ministers. Even though they
are not taking active role in politics, they must
understand how things are done in political
sphere of life. Some earlier studies, like Vartola
and af Ursin (1987), have found out that espe-
cially the political committed civil servants tend
to emphasize the importance of political compe-
tence. In our data this was not always the case.
There were also many non-political civil servants
who considered it of utmost importance for high-
er civil servants to have political competence.

3.3.4 Type 3: Adaptation to a Professional Role

A third type of basic response towards poalitics,
political appointments and political role of higher
civil servants is closely related with the withdraw-
al. According to this type of opinion, no strong
distinctions between political and professional
roles of civil servants were made. Politics was
accepted as a form of life, but considered clearly
as of secondary importance.

A kind of classical assumption in this catego-
ry, seems to be based on the assumption, that
“yes, | may have political opinions, and yes, | may
have been partially appointed because of them,
but what | really am is a professional civil serv-
ant”. This general idea was expressed for exam-
ple as follows:

“l think that I'm primarily an expert. However | don't
deny that | have political commitments and that | was
selected according to political criteria.”

"My earlier experience of politics reflect the proc-
ess through which | was selected to this office. But
even so, | consider myself both suitable and compe-
tent for the office.”

So, the role of politics, according to this cate-
gorization is accepted, but considered as of sec-
ondary importance. The role of palitics is no long-
er denied, but rather it is put into the order. The
division of labor between politics and adminis-
tration seems to follow the traditional categori-
zations. These opinions seems to reflect the most
common viewpoints in our data: that politicians
make policy while civil servants administer it (cf.
Aberbach, Putnam & Rockman 1981; image 1);
or that politicians make choices while civil serv-
ants present options (cf. Aberbach, Putnam &
Rockman 1981; Image 2). Civil servants are in
the role of executives and advisers in their rela-
tion to politics. And this makes them to be more
as instrument than active participants in policy
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formation. According to many civil servants these
kind of division of labor seems to be also the one
criterion of good ethics in administration. In min-
istries the rule is that civil servants must be loyal
to their own minister.

3.3.5 Type 4: Becoming a Colleague

According to the fourth response towards pol-
itics, political appointments and political role of
higher civil servants higher civil servants should
consider themselves as collaborators than sub-
ordinates to politicians. The assumption is that
both politicians and civil servants are working
together as a group or as a team. The dividing
line between politics and administration is fuzzy.
How the division of labor is organized remains
unsaid. The important question here is that the
different parties are working together, without
clear hierarchical relationships. The division of
labor is not based on the traditional roles between
the superior and subordinate, but between the
collaborators in a common endeavor.

In our material this kind of assumption was
rarely expressed, even though it seems to be
quite closely related to the concept of politically
representative bureaucracy. One of the few ex-
planations of this sort was as follows:

“Earlier, there used to be a lot of politicians, who
excepted that civil servants work unambiguously
according to their orders. These kinds of politicians
are now pensioners. Nowadays politicians are more
active. They express their wishes and remarks
stkraight a way if there is something that they don’t
like.”

Also a more active role is expected from the
higher civil servants according to this set of be-
lieves. Even a lobbying is accepted and some-
times even required. This is, for example, the
case when there is a need to open the eyes of
ones own minister. This can and should be done,
but only if the issue is really important.

An interesting opinion of this sort was ex-
pressed by a one higher civil servant. According
him the Code of Ethics may even require, that
professional civil servant takes a different opin-
ion than the politician:

“The higher civil servants have responsibility of an
official to act in the role of an expert. This means
that sometimes it is their duty to interfere issues or
represent opinions, which are not accepted by poli-
ticians. In those situation civil servants must have
good arguments and good knowledge about the is-
sues.”

But nevertheless, they must not keep their
mouths shut, until afterwards. When the decision
is made, the issue is settled.

3.3.6 Type 5: Being a Politician

The last type of relationship towards the poli-
tics, political appointments, and active political role
of civil servants, is that of an active political oper-
ator. According to this opinion, civil servants should
be active to participate in the policy processes.
And if s/he is unsatisfied with the decisions made
by his minister, s/fhe can (or even should) contact
someone higher up, for example at the Council of
State, to lobby and inform about his opinions.

The most interesting point here is that this kind
of model is never used to describe oneself. This
type of model is always used to describe others —
namely politically appointed civil servants. Accord-
ing to our understanding, this can only be seen as
a clear sign, that this type of relationship between
politics and administration is not accepted by the
highest Finnish civil servants. It is something that a
good civil servant should never do, but may be of-
ten done by bad apples of the service.

As a kind of political actor, civil servants may
have important, informal power in public admin-
istration. For instance they may become trustees
of their political superiors, with the same political
leaning. As trustees, they may then be assigned
to prepare, formulate or reformulate a policy (etc.)
sometimes in secrecy, so that other parties will
not find out what type of policy is under the prep-
aration. According to our respondents, this type
of work was quite typical in earlier days, when:
“There was the time when mysterious civil serv-
ants walked in corridors of ministries. They had
got secret missions from their minister.”

According to the higher civil servants, political
civil servants may have loyalty problems. This
may happen especially if a political civil servant
is a member of a different party than the minister
of his office. This is very common situation in
politically representative bureaucracy because
civil servants are typically appointed for life.

Even though these loyalty problems were rec-
ognized, our respondents were not unanimous.
There are contradictions in opinions among high-
er civil servants, on how typical the loyalty prob-
lems of political civil servants are. Some civil
servants claimed that:

“There are some political civil servants who lobby
against their ministers. They may give information
for their political parties in order to seek support to
their viewpoints.”
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On the other hand some other civil servants
believed that political civil servants have often
good ethics. They don't lobby against their min-
isters more often than any other civil servants —
suggesting that lobbying is not the exclusive right
of political civil servants.

4 SUMMARY AND CONCLUSION

4.1 Contradictions between the Political and
Professional Roles in PRB: A Summary

On the basis of our earlier discussions we can
make the following conclusions:

1. As higher civil servants the respondents had
two different roles: The role of political civil serv-
ant and the role of professional. These roles
seem to be difficult to combine. For instance it
may be difficult for a civil servant to be at the
same time loyal to his party and to be loyal to his
ministry. This contradiction between the profes-
sional and political role of civil servant is one of
the biggest systemic problems of the politically
representative bureaucracy.

2. As we have already indicated, at least most
of the respondents have been appointed on the
basis of their political opinions and political ac-
tivity. But as they describe their relations to pol-
itics, they seem to emphasize the traditional, non-
political, or professional ideals for a civil servant.
They had also a strong tendency to deny or
downplay their own status as a politically com-
mitted or politically appointed official. This indi-
cates clearly, that the political role, rather than
the professional role is the problem.

3. The contradictions between the political and
professional roles are settled often, by a com-
plete withdrawal from the political role. The ma-
terial suggests strongly that there is this kind of
developmental logic between political and pro-
fessional roles. The higher civil servants describe
themselves strongly in terms of professional or
expert role. Like US retainers, little by little, they
withdraw themselves from politics.

4. By becoming professionals higher civil sery-
ants do not loose their actual power inside the
policy process. They may even gain it. Rather
the form of power and the use of power are
changed. And maybe, it is no longer considered
as political, but as professional power. As many
of them pointed out, nothing is more powerful
than a non-political expert: It is difficult to argue
against experts, with clear and well-founded opin-
ions.

HALLINNON TUTKIMUS 3 « 1998

5. Even though the civil servants obviously
have a lot of power to influence the politics, the
existence of this power is strongly denied. So the
resultis: As experts, the higher civil servants are
bound to be able to influence politicians. But as
loyal professional civil servants they deny, that
they are actually using this kind of influence. Just
the “other”, the “bad” civil servants are walking
in the shady arenas of power and politics. Loyal
civil servant does not do that. On the contrary,
the loyal civil servants, like respondents them-
selves, make a strong conceptual division be-
tween politics and administration, and try to limit
their role to the areas of administration.

This conclusion is also partially based and
supported by some results of the survey section.
In the survey section, higher civil servants were
asked to evaluate how much the higher civil serv-
ants have influence on politics in Finland. The
question was asked so as to open a kind of com-
parative perspective: “In some countries, higher
civil servants have extremely much influence to
politics, in some other countries, this influence is
small. What is your opinion, what kind of influ-
ence higher civil servants have on politics in Fin-
land?” The respondents had 5 alternatives, or-
ganized into a scale, from 1 (=extremely high
influence) to 5 (=extremely small influence).

According the results, most of the higher civil
servants — 28 out of 38 (74 %) — considered that,
in Finland, higher civil servants have rather high
influence on politics. 2 of them considered that
they have extremely high influence. Only 3 of the
respondents considered that higher civil servants
have rather small influence on politics, and none
considered that the higher civil servants have ex-
tremely small influence. So, in terms of influence
to politics and from a comparative perspective,
higher civil servants seemed to consider them-
selves as a group of rather high influence. There
was nothing to suggest that they are not power-
ful policy makers.

Furthermore, 23 of the respondents considered
that in recent future this influence will stay as it
was at the 1993. 10 of them considered that the
influence will increase, and only 5 of them con-
sidered that the influence is going down.

6. Partially the withdrawal from political to pro-
fessional role seems to be caused by the pres-
sures inside the bureaucracy. The political activ-
ity seems not to be accepted by the supporters
of the traditional, legalistic administrative culture.
On the other hand the professional expertise is
valued, and considered to be important. So by
becoming non-political professionals — or by see-
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ing themselves as such — higher civil servants fit
better to the well-accepted picture.

7. On the other hand this withdrawal may be
also seen as a lactical stance. By stressing the
professional role, higher civil servants are able
to work with everyone. If their advice is consid-
ered as “professional”, as opposed to “political”,
the recommendations they initiate and support,
may be better accepted. On the other hand, it
they would be considered as political, their ac-
tions could be easily suspected.

8. A third possibility to this withdrawal, not much
discussed by our respondents, is that by becom-
ing higher civil servants, and becoming a part of
the top-level policymaking system, they start to see
themselves as above paliticians. In a sense, they
may start to see themselves as kind of modemn
mandarins, based on the professional expertise,
and the fact that they are appointed for life.

As a conclusion for the whole empirical analysis,
the PRB-model, as applied in northern Scandina-
via, seems to have important systemic problems.
Because of the professionalization of the higher civil
servants, the political control of the bureaucracy —
the main objective of the PRB-model — becomes
more and more difficult to achieve. As such this
model becomes less and less suitable for the task
it has been developed for.

4.2 Conclusion and an Invitation

In this paper we have tried to take some nec-
essary first steps towards describing and ana-
lyzing the functioning, justifications, strengths and
weaknesses of a politically representative bu-
reaucracy, as illustrated with a set of empirical
material taken from the case of Finland.

As a conclusion, and as an invitation, we try to
formulate some of our ideas as to which direc-
tion this type of analysis should be developed
further. According to our believe, especially three
notions are important.

1. First of all, the studies on the functioning of
the politically representative bureaucracy should
be based on similar kind of systems or design
orientation as we have used here. The important
task for further studies — according to our opin-
ion — is to develop a better understanding on the
nature, role, justifications, conditions, strengths,
weaknesses, systemic properties, and inner func-
tioning of the politically representative bureauc-
racy. We need to know why this response is de-
veloped, how it is used, what are its strengths
and what are its weaknesses.

2. To understand the nature of this one re-
sponse (to a certain set of problems), we must
also understand its alternatives. To truly under-
stand how PRB model is working, we must not
limit our inquiry to just this one model. We must
also understand the nature and functioning of
other — alternative responses to the same or sim-
ilar demands. To be more specific, according to
our opinion, we must understand especially the
nature, role, and functioning (etc.) of the rotation
system.

3. Thirdly, we believe that further studies
should be based on both theoretical analysis (i.e.
theoretical modelling) and empirical data. This
data should be collected, if possible, in a com-
parative form or in a comparativistic framework.
it is not enough to understand how this kind of
system is working in one country, like in Finland.
But to develop a truly international science of
Public Administration, we must not limit ourselves
to a one country. As Fred W. Riggs has said:

“In global world system we need to develop frame-
works and theories for the study of Public Adminis-
tration that are truly universal in scope (...). Such a
framework will be nomothetic, focusing on explana-
tory theories that account for the continuously chang-
ing properties and problems faced by governments
as they seek to implement public policies. lts nor-
mative guidelines will be anchored in empirical knowl-
edge of the institutions and dynamics of any society
in which they are employed. In such a perspective, it
will become increasingly possible to use compara-
tive methods to understand American (read any, ad-
dition by MM&JS) public administration in a global
framework, and to find better solutions to its prob-
lems.” (Riggs 1991b.)

* K &

As an addition to what we have discussed ear-
lier in this article, at least one important question
was left intact. As we have seen the legitimacy
of the political appointments and political role of
higher civil servants — and thus the legitimacy of
the politically representative bureaucracy — has
been clearly questioned in Finland. As a last re-
mark for this article, we want to point out one
potential explanation: Maybe the problem is with
how higher civil servants understood politics?
Political appointments may have been under-
stood as a sign for the spoils system rather than
an acceptable attempt to direct and control the
civil service. As a spoils system, politics may be
understood as negative, partial phenomena —
more interested in advancing the party-interests,
than being altruistic, advancing the general well
being and the good of the population. If the as-
sumption is that “you have politics, and | have
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societal values and opinions”, it would be no
surprise that most of the higher civil servants do
not consider themselves as political. — But would
this maker a difference? Maybe it does, maybe
does not!

REFERENCES:

Aberbach, Joel D. & Mezger, Daniel B. & Rockman,
Bert A.: Bureaucrats and Politicians. A Report on the
Administrative Elites Project. Australian Journal of
Public Administration, 1991, Vol. 50, No. 2, p. 203-
217.

Aberbach, Joel D. & Putnam, Robert M. & Rockman,
Bert A.: Bureaucrats and Politicians in Western De-
mocracies. Cambridge: Harvard University Press,
1981.

Anton, T. H.: Administrative Politics. Elite Political Cul-
ture in Sweden. Boston: Martinus Nijhoff, 1980.

Dogan, Mattei (Ed.): The Mandarins of Western Europe.
The Political Role of Top Civil Servants. New York:
Wiley, 1975

Goodnow, Frank: Politics and Administration. New York:
McMillan, 1900.

Farazman, Ali (Ed.): Modemn Systems of Government.
Exploring the Role of Bureaucrats and Politicians.
Thousand Oaks (CA): Sage, 1997.

Hannus, Arno: Virkamiehen nakokulmasta. [From the
Point of View of a Civil Servant.] Porvoo: WSQY,
1979. (In Finnish)

Kingsley, J. Donald: Representative Bureaucracy. Yel-
low Springs (OH): Antioch Press, 1944.

Laine, Jarmo: Kyky, taito vaiko koeteltu poliittinen kun-
lo. Poliittiset virkanimitykset maan tapana. [Experi-
ence, Competence, or Political Lineage. Palitical
Appointments as Custom of the Land.] Helsinki: Art
House, 1993. (In Flnnish.)

Lehmbruch, Gerhard & Schmitter, Philippe C. (Eds.):
Patterns of Corporatist Policy-Making. London: Sage,
1982,

Long, Norton E.: Bureaucracy and the Constitution. The
American Political Science Review, 1952, Vol. 46,
No. 3, p. 808-818.

Meier, Kenneth J. & Nigro, Lloyd G.: Representative
Bureaucracy. A Study in the Attitudes of Federal
Executives. Public Administration Review, 1976, Vol.

Merikoski, Veli: Hallinnon politisoituminen. [The politi-
cization of Public Administration.] Porvoo: WSQY,
1968. (In Finnish)

Mintzberg, Henry: Power in and Around Organizations.
Englewood Cliffs (NJ): Prentice-Hall, 1983.

Mintzberg, Henry: Mitzberg on Management. Inside Our
Strange World of Organizations. New York: Free
Press, 1989.

Mosher, Frederick C.: Democracy and the Public Serv-
ice. New York: Oxford University Press, 1968.

Nousiainen, Jaakko: Suomen poliittinen jarjestelima.
[Finnish Political System.] 9th Ed. Porvoo: WSOY,
1992. (In Finnish)

Putnam, Robert D.: The Comparative Study of Political
Elites. Englewood Cliffs (NJ): Prentice-Hall, 1967.
Ridley, F. F.: The Responsibility of Officials In the Dem-

ocratic Political System. In: Leemans, Arne F. &

HALLINNON TUTKIMUS 3 * 1998

Dunsire, Andrew (Eds.): The Public’'s Servants.
Checks on Public Servants in European Countries.
Tampere (Finland): Finnpublishers, 1981. p. 19-52,

Riggs, Fred W.: Unity of Politics and Administration.
Implications for Development. Administrative
Change, 1987, vol. 15, No. 1, p. 1-33.

Riggs, Fred W.: Bureaucratic Links Between Adminis-
tration and Politics. In: Farazmand, Ali (Ed.): Hand-
book of Comparative and Development Public Ad-
ministration. New York: Marcel Dekker, 1991. p. 485~
509. Public Administration and Public Policy, Vol. 41.
(Riggs 1991a)

Riggs, Fred W.: Public Administration. A Comparativ-
ist Framework. Public Administration Review, 1991,
Vol. 51, No. 6, p. 473-477. (Riggs 1991b)

Ruin, Olof.: The Duality of the Swedish Central Admin-
istration. Ministries and Central Agencies. In: Faraz-
mand, Ali (Ed.): Handbook of Comparative and De-
velopment Public Administration. New York: Marcel
Dekker, 1991. p. 67-79. Public Administration and
Public Policy, Vol. 41.

Sharma, G. B:: Representative Bureaucracy. The Need
for Methodological Reformulation. The Indian Jour-
nal of Public Administration, 1981, Vol. 27, No. 4,
p. 1019-1033.

Schmitter, Philippe C. & Lehmbruch, Gerhard (Eds.):
Trends Towards Corporatist Intermediation. Beverly
Hills: Sage, 1979.

Soderling, Donald & Petersson, Olof: Svensk for-
valtningspolitic. [Administrative Politics in Sweden.)
2. uppl. Uppsala: Diskurs, 1988. (In Swedish.)

Subramaniam, V.. Representative Bureaucracy. A Re-
assessment. The American Political Science Re-
view, 1967, Vol. 61, no. 4, p. 1010-1019.

Tiihonen, Seppo & Ylikangas, Heikki: Virka, valta, kult-
tuuri. Suomalaisen hallintokulttuurin kehitys. [Office,
Power and Culture. The History of the Finnish Ad-
ministrative Culture.] Helsinki: VAPK-kustannus,
1993. (In Finnish.)

Valtioneuvostotydryhma: Valtioyhteisén hallintopoli-
tiikkahanke. Valtioneuvostotyéryhman muistio. Val-
tioneuvoston tyén uudistaminen. [Report of the Spe-
cial Committee. Reforming the Work inside the Caun-
cil of State] Helsinki: Valtiovarainministerid [Ministry
of the Finance], 1997. Valtiovarainministerion tyo-
ryhméamuistioita 23/1997.

Van Riper, Paul P.: History of the United States Civil
Service. Evanston (IL): Row, Peterson & CO, 1958.

Vartola, Juha & Ursin, Klaus af: Hallintovirkamieskun-
ta Suomessa. “Virkamieskunta, hallinto ja yhteiskun-
ta” -tutkimusprojektin perusraportti. [Civil Servantsin
Finland. The Basereport of the Reseach Project “Civil
Service, Public Administration, and Society”.] Tam-
pere: University of Tampere, Department of the Ad-
ministrative Sciences, 1987. Tampereen yliopisto,
Julkishallinnon julkaisusarja A, N:o 2/1987. [Univer-
sity of Tampere, Publications of the Department of
Administrative Sciences, Series A, No. 2/1987.] (In
Finnish)

Weber, Max: Economy and Society. An Outline of in-
terpretative Sociology. Vols. 1 & 2. Berkeley (CA):
University of California Press, 1978. Translate from
German Wirtschaft und Gesellschaft, 4th Ed, 1956.

Wilson, Woodrow: The Study of Administration. Politi-
cal Science Quarterly, 1887, Vol. 2, p. 197-222.
Reprinted in: Political Science Quarterly, 1941, Vol.
56, p. 507-514.





