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 THE CONCEPT OF BUREAUCRACY

 IN CAMERALISM

 T HE Cameralists shared on the surface a concern with
 us for the grand themes of governmental intervention
 in both the social and economic spheres. The term,

 of course, implies the regulation and supervision of the so-
 ciety and economy by governmental agencies of one type or
 another. But as long as we consider the writings of the
 Cameralists to be analogous to modern discussions of eco-
 riomic development and official planning, we will fail to un-
 derstand the peculiar springs of action that animated them.
 Cameralism was a child of the Central and East European
 cultures of the early modern period: it drew its theoretical
 support from the teleological and juridical postulates of the
 Old Regime, and it remained a captive of that antique pe-
 riod. Many of its students have tried to disentangle some
 central theme from the writings of the multitude of Cameral-
 ists. Cameralism has been defined, for example, as the Ger-
 man equivalent of mercantilism, as a primitive concept of
 totalitarianism (Volkstaat), as the forerunner of List's "Na-
 tional Economics," as a program for a "eudamonistic welfare
 state," and, by Albion Small, as the primitive beginnings of
 modern "Political Science." 1 This essay will consider one
 particular facet of Cameralistic thought, a facet previously
 slighted, that which might be termed its concept of bureauc-
 racy.

 The Cameralists did not, surprisingly enough, often discuss
 those problems which we now consider characteristic of hu-
 man organization. To be more explicit, they did not usually

 1 See Louise Sommer, Die dsterreichischen Kameralisten (Vienna, 1920-25),
 II, 460-82 for a perceptive bibliographical essay on the most important stu-
 dents of Cameralism up to her time. As she states, most studies have either
 consisted of literary r6sum6s of the writers in chronological order, or they
 have centered on particular problems within the whole Cameralistic litera-
 ture. Recent examples of the latter include Anton Tautscher, Staatswirt-
 schaftslehre des Kameralismus (Bern, 1947) and Ingomar Bog, Der Reichs-
 merkantilismus (Stuttgart, 1959).

 378
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 discuss internal managerial problems and the decision-mak-

 ing process. One of the last of the Cameralists, J. G. Justi,
 did assert, for example, that the government possessed the

 fundamental duty of bringing material prosperity to the sub-
 jects of the state. He, in common with others, devoted much

 space to consideration of the types of economic planning that
 might be suitable, but did not explore, in depth, the precise
 role of the bureaucrat in effecting change. We will attempt
 to discover the reasons for this strange reticence later. The
 Cameralists did develop a distinct bureaucratic ethos, but it
 lies submerged in the mass of descriptive, textbookish, detail
 concerned with public finance, police authority, and other
 aspects of public policy.

 I

 The early Cameralists lived during the Reformation and
 the Counter-Reformation. They also lived during the period
 when the Holy Roman Empire ceased to be an important

 political entity and when the constituent states of that em-
 pire achieved autonomy in fact. The twin forces of Re-
 ligionsstreit and Staatenbildung created formidable problems
 for those who tried to analyze the place of government in so-
 ciety. The form and structure of the new Central European
 states was emerging but gradually. In this epoch the legal
 theorists accomplished the necessary theoretical accommoda-
 tion to the times by the time of Christian Wolff. They were
 aided by the brilliant political theorists of Western Europe
 and England. In the eighteenth century the Naturlehre
 jurists completed the legal foundations of absolutism.2 Un-
 fortunately for the Cameralists, there were no economic or
 administrative theorists of stature to prepare the ground for
 them. The Western European mercantilists cannot be con-
 sidered the intellectual equals of Grotius, Pufendorf, and
 Hobbes. Melchior von Osse and his successors stumbled
 along the way; each advance in thinking was late in arrival
 and usually rather unimportant. Because of this tardiness in
 theory construction, the most advanced Cameralists of the

 2 Otto Gierke, Natural Law and the Theory of Society, 1500 to 1800 (Bos-
 ton, 1957), Trans. by E. Barker, remains the authority on this problem. See,
 in particular, Christian Wolff, Institutions du Droit de la Nature et des Gens
 (Aleyde, 1772), II, Sect. II, 147-48.
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 middle eighteenth century still carried with them excess bag-

 gage in the form of outworn platitudes, dubious assumptions

 of the nature of economic and social life, and easy slogans.
 This baggage was the worthless legacy of the early Cameral-
 ists.

 The beginnings of administrative theory can be found in
 the writings of Melchior von Osse (1506-57),3 a jurist and
 theologian who filled various offices in several south German
 states. These offices were primarily judicial in nature. His
 chief work, the Political Testament, attempts to delineate the
 judicial and police structures of the main German states with
 concentration upon the Electorate of Saxony. Because of his
 religious orientation as well as his professional attachment to
 jurisprudence, von Osse subordinated social and economic
 problems to central questions concerning the theoretical

 foundations of authority in both secular and sacred affairs.
 Jurists should be "pious, God-fearing, and upright" persons
 chosen by the prince to dispense justice according to the dic-
 tum of Moses in Deuteronomy 16: "Judges and officers shall
 thou make thee in all thy gates, which the Lord thy God
 giveth thee, throughout thy tribes: and they shall judge the
 people with just judgment." Such officials should be edu-
 cated in Roman and canon law in the universities. Von Osse
 was preoccupied with the problem of expertise; he lamented
 the lazy and "undisciplined" youths of his day who provided
 such poor recruits for the legal profession. He declared that
 the universities should be strictly regulated by the prince in
 order to mold students into the proper pious and learned
 mold. Religious indoctrination in the universities assumed
 paramount importance for him. The prince has been given
 charge of his subjects by God. In fact, as St. Paul said, he
 should stand in loco parentis in secular affairs. The public
 officials were instruments of the prince, with no separate
 identity. These officials, he indicated elsewhere, should be
 intelligent, industrious, learned, as well as pious. But no
 one official should obtain so much authority that he eclipsed
 the monarch; Ministrissimo was a pernicious danger to the
 ruler. He hoped that poor but able youths might be re-
 cruited for the universities, educated at state expense, and

 3 0. A. Hecker (ed.), Politisches Testament, Schriften Melchiors von Osse
 (Berlin, 1922), 270-72, 298-307, 317-23, 359-67.
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 then brought into official ranks as docile apprentices. There

 they would rise slowly to positions of eminence in unselfish
 service to the prince.

 In the sixteenth-century German principality the authority
 of the ruler was still greatly circumscribed. Von Osse con-
 ceived of the regimen dominativum to be the organization
 of the society under the paternal overlordship of the ruler.
 The ruler was pater familias over society, the good Haus-
 vater. Aristotle had described the functions of the household

 to include: regimen conjugale, regimen paternale, and
 regimen dominativum. The first two encompassed the

 theory of pater familias and the third described the effective
 authority over society the prince possessed. Significantly, von
 Osse lumped the mundane management of the ruler's palace
 kitchen and cellar together with the collection of taxes and
 the supervision of crown lands. The range of governmental
 functions still did not include much more than the super-
 vision of the royal household and the ruler's personal prop-
 erty. Von Osse stated that proper bookkeeping procedures
 had to be instituted to handle such revenues from the do-
 mains but also those received from taxation. Because of the
 small-scale nature of governmental operations those officials
 concerned with revenue collection truly performed humble
 clerical duties. The jurists wielded considerably more au-
 thority than these fiscal bureaucrats before 1650 because they
 were more closely connected to the old Staindestaat. Von
 Osse could not envisage a fiscal officialdom trained in the uni-
 versities specifically for the management of revenues; high
 officials were jurists and theologians first and accountants and
 treasurers only secondarily. These latter functions as well as
 those connected to the supervision of the crown lands were
 quickly and cursorily described by von Osse. He did stress
 the necessity of benevolence on the part of those who exer-
 cised supervision over the peasants, basing his arguments on
 scriptural exhortations rather than upon secular expedients.

 By 1656 Veit von Seckendorff had managed to clear away
 a great deal of the confusion concerning the relationship be-
 tween jurisprudence and fiscal management that obscured
 the thinking of von Osse. In fact, the basic schematic design
 of the whole Cameralist school stands revealed in his Fiirst-
 enstaat. In the theoretical background which he sketched
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 at the beginning of his magnum opus he remarked that sov-
 ereignty consisted of the "highest and greatest authority of the
 legitimately reigning prince which he possesses over the es-
 tates and subjects of the principality, as well as over the land
 itself." 4 The ruler possessed, by definition, total authority
 over the regulation of the material existence, the "spiritual
 and secular estates, and the judiciary." Officials appointed
 by him administered the domain lands as well as the other
 fiscal and judicial functions. Even though von Seckendorff
 recognized the distinct nature of a fiscal bureaucracy as op-
 posed to a judiciary, he wrote in an era when the total au-
 thority of the prince remained rather closely restricted. The
 aristocratic associations, the patrician corporations in the
 municipalities, and the localized economic and social life
 combined to resist the pretensions to power expressed by the
 ruler and his spokesmen. The prince obtained most of his
 income from the domain lands, and tolls and excise taxes.
 But the latter source of revenue became important only when
 the autonomy of the cities ended with the coming of the
 bureaucratic tax collector. These Commissarii successfully
 imposed the tribute-collecting power on the municipalities
 during the course of the seventeenth century, especially in
 Brandenburg-Prussia. Von Seckendorff, however, wrote too
 early to determine clearly the ramifications of the princely
 subordination of the cities. He devoted most of his space to
 consideration of the management of the ruler's own house-
 hold and property. His bureaucrat remained little more
 than a palace servant and humble bookkeeper. Seckendorff
 did not consider to any great extent the possibility of officials
 taking command of manufacturing enterprises, for example,
 nor did he discuss the official granting of privileges or monop-
 olies to entrepreneurs.

 The Fiirstenstaat was in reality an attempt to describe the
 seventeenth-century German principality as a happy unifica-
 tion of two governmental systems. On the one side of this
 image the ruler is depicted as possessing absolute authority
 over all his subjects, but on the other side he is shown to be
 primus inter pares in regard to his vassals. Seckendorff lived
 in an age when feudal thought patterns still survived and

 4 Veit Ludwig von Seckendorff, Teutscher Fiurstenstaat (rev. ed., Frankfurt,
 1700), 53 ff., 1-23.
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 when medieval rights and privileges constituted more than
 polite expressions. At the same time that he remained en-
 snared in the concept of feudal legitimacy he also recognized
 that the power of the ruler depended upon the establish-
 ment of a regular and relatively large source of income. His

 book he intended to promote as a textbook for the humble

 palace servants of the prince. They could follow its precepts
 in their daily collections of revenues from the domains or
 from the municipalities. He showed them how to keep ac-

 curate records of income and expenditure and attempted to
 organize bureaucratic work in a rational and efficient fash-
 ion within this framework. In no sense can we consider the

 Fiirstenstaat to be a daring declaration of bureaucratic su-
 premacy and autonomy within the commonwealth.

 Seckendorff described the particulars of bureaucratic work
 in a pedantic fashion that was to be aped by practically all
 his imitators and successors later. First, he proclaimed, the
 prince should issue general instructions (Cammer-Ord-
 nungen) establishing boards or directorates of officials to
 supervise administrative work in all levels. Such a general

 ordinance would specify the meeting times of the Cammer,
 the general objectives of such a board, as well as the proce-
 dural norms to be used in session. Officials composing the
 directorate should read aloud appropriate correspondence
 and edicts, keep records of their decisions and of incoming
 and outgoing correspondence, keep official informiation se-
 cret, and comply with a multitude of other rules. The offi-
 cials who collectively possess official authority in the Cammer
 or Collegium vote on all matters that involve the jurisdic-
 tional competence of a single member. Underneath the

 Councillors of the Collegium we find Seckendorff describing
 the subordinate element within the bureaucratic organiza-
 tion. Even the humble clerks, porters, and copyists receive
 detailed job definitions at his hands. The prince receives
 periodic reports of official activities and issues appropriate
 decrees upon the recommendation of the Cammer. Secken-
 dorff expends much space in his efforts to describe account-
 ing procedures, the recording of the minutes of sessions of
 the Collegium, and the maintenance of accurate and current
 records of all official actions. He was one of the first to de-
 vote attention to the purely fiscal side of administration as
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 well as to delineate the nature of bureaucratic work.5 Seck-
 endorff's Fiirstenstaat seldorn rises above the level of the
 clerk's handbook.

 Seckendorff became one of the founders of Cameralism pri-
 marily because he summarized the structure of routine bu-
 reaucratic functions. He is important in the history of the
 development of the theory of formal organization precisely
 because he unimaginatively attempted to reduce the whole
 of work to a routine systematization. IHe seemed to think
 that officials, could be indoctrinated in the rules of the pre-
 scribed routine and that they would then become efficient
 and loyal public servants (or servants of the prince). In the
 Fiirstenstaat we find elaborated the clear concept of the hier-
 archical ordering of offices and the division of labor so char-
 acteristic of modern formal organizational theory.

 In the writings of the early Austrian Cameralists we find
 in turn a further development of a distinct bureaucratic
 ethos. Becher, Schrdder, and Hornigk placed much greater
 emphasis on the prerogatives of the purely fiscal officialdom
 as opposed to the judiciary than did von Osse or Seckendorf[.
 They placed considerably less emphasis on the semi-medieval
 side of princely authority and proclaimed in more daring
 terms the absolutism only vaguely expressed by their pred-
 ecessors. Writing under the shadow of Louis XIV and of
 Colbert, they could comprehend the concept of the Leviathan
 State.6 At the same time that they hesitatingly outlined
 absolutism Becher and his contemporaries tried to promote
 the new bureaucratic gospel.

 Becher embraced Catholicism and became physician to
 the Elector of Mainz and professor of medicine in the local
 university. He proceeded to elaborate a uniquie variation of
 Cameralism fitted for south Germany; he combined a strange
 Thomistic creed with the mundane platitudes of Seckendorff
 to form a mystical concept of the state. Becher's state, in

 5 Ibid., 46975 in particular. See Gustav Marchet, Stutdien aiber die Entwick-
 lung der Verwaltungslehre in Deutschland (Munich, 1885), 30 ff.

 6 Kurt Zielenziger, Die alten deutschen Kameralisten (Jena, 1914), 134 f.,
 makes a clear distinction between the juristic tradition and the new Cameral-
 ism of these three Austrians. Herbert Hassinger, Johann Joachirn P3echer,
 1635-1682 (Vienna, 1951), 74; Heinrich Gerstenberg, "Philipp Wilhelm von
 Hbrnigk," Jahrbiicher fur National6konomie und Statistik, CXXXIII (1930),
 813-67. Heinrich Srbik, "Wilhelm von Schroder," Sitzungsberichte Kais.
 Akad. der Wissenschaf ten (Vienna, 1910), 98-99, emphasizes the absolutism
 evident in Schroder.
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 fact, was based on the idea that the ruler possessed an obliga-

 tion to rule benevolently over his subjects because he ruled
 by mandate of God. The ruler lived in fear of damnation

 and hell, as he pungently remarked. Becher consequently
 conceived the functions of the civil service to be revelations
 of God's will as transmitted through His spokesman, the
 prince. Since God possessed five qualities (omnipotence,

 omniscience, omnipresence, perfection, and eternal being),
 and since man likewise possessed five basic qualities, Becher
 stated that the civil service should be headed by five bureaus.
 Although his scheme depended upon a kind of theological
 numerology we should not dismiss it as a quaint anachro-

 nism. The first of these bureaus, the Collegium spirituale,
 he made responsible for the shepherding of souls through the

 regulation of religious associations, as well as through the
 promotion of public devotions. Becher supplemented this
 ecclesiastical control body with a Collegium morale which,
 he intended, should administer police services to insure the
 maintenance of the "good order of government." The Col-

 legium doctrinale was responsible for the education of youth,
 the regulation of intellectual life, and the support of scien-
 tific research. He subordinated the supervision of municipal

 governments, the collection of taxes, and the expenditure of
 public funds under the Collegium civile. Leaving no stone
 unturned, Becher next erected a bureau (Collegium vitale)

 to preside over the physical well-being of the subjects of the
 ruler. Each Collegium he further divided into four depart-
 ments. Within the Collegium civile, for example, the first
 department supervised "the countryside and cities, peasants,
 artisans, merchants, poor houses, charitable organizations,
 and banks." A Commerce Bureau within this Collegium
 would attempt to increase the population through economic
 management. The remaining subdivisions of this Collegium
 regulated, altogether, waterways, building codes, fire ordi-
 nances, finance, and the judiciary. Becher had surveyed the
 totality of German society as he comprehended it and had
 endeavored to subordinate all facets of life to bureaucratic
 regulation. Significantly, he left no room for the traditional
 institutions of the Standestaat, nor for an ultramontane ec-
 clesiastical establishment.7

 7 Zielenziger, Kameralisten, 202-17; Hassinger, Becher, 47-85. Wilhelm
 Roscher, "Die Osterreichische Nationalokonomik unter Kaiser Leopold I,"
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 Within Becher's system the ruler derived his authority di-
 rectly from God as long as he served as the "mirror and
 watchman of the common people." At this juncture he came

 close to elucidating an all-important problem which no previ-

 ous Cameralist ever grappled with, the problem of definition
 of the authority of the ruler. If the ruler in abstract pos-
 sessed absolute and legitimate authority how did one insure

 that a particular ruler would always act in the public inter-
 est? Becher failed to provide any useful method for removal
 of incompetent or criminal incumbents from the highest post
 of the state. He remarked, however, that monarchy was
 often subject to "imprudence, sloth, luxurious living, and
 struggles over the succession." Only when the elaborate ad-
 ministrative system becomes operational will the hidden
 dysfunctional elements of monarchical absolutism be elimi-
 nated, he seems to suggest. He castigated the pernicious in-
 fluence-peddling of "officials, chancellors, and favorites"

 around the court of the prince. In fact, he implies, if only
 the irresponsible and irrational influences on the decision-
 making power of the monarch were removed, the responsible
 and rational bureaucracy could work in constructive har-
 mony with its absolute chief. The very emphasis which he
 placed upon the absolutism of the monarch gave him an op-

 portunity to emphasize that the ruler could not be allowed
 to exercise capriciously the high authority granted him by
 God. He could not, of course, emphasize his, belief that a
 thoroughgoing bureaucratic governmental system would, in
 fact, reduce the "absolute" monarch to the status of amiable
 chairman of the civil service boards of directors. Becher
 walked on dangerous ground, to say the least, in his efforts
 to provide a rationalization for the power-seeking drives of
 many bureaucrats.

 While Becher dressed his theory in a curious theological
 garment his underlying ideology was indeed radical. No
 previous Cameralist since von Osse had claimed such exag-
 gerated authority for the bureaucratic retinue of the prince.
 Nor was he the only Cameralist of his generation to state this
 theme; the Austrian patriots von Hornigk and Wilhelm von
 Schroder followed suit in somewhat different fashions.

 Jahrbiicher fur Nationalokonomie und Statistik, II (1864), 50-55, also gives a
 clear summary of Becher's system.
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 Schroder justified his absolutism by claiming that "the wel-
 fare and material wellbeing of the subject is the fundamental
 consideration upon which the total actions of the prince
 should be based." He, together with Becher, placed great
 stress upon the reorganization of the civil service to eliminate
 the old concentration upon the duties of the palace book-
 keepers of domain accounts and to substitute in its place the
 ambitious claims of the new Commissarius. With each at-
 tempt to glorify the power and theoretical authority of the
 prince, the prestige and effective authority of the ambitious
 bureaucrat alsoi rose. In the writings of these Austrian
 Cameralists the aristocratic Estate is scarcely mentioned, nor
 are the burgher associations. Government stands revealed as
 the prerogative of the civil service. Honest and pious von
 Osse would have been astonished to see the apparent disap-
 pearance of the old patriarchal system and the subordination
 of both courts and clergy to humble roles under the bureau-
 cratic expert. Both Becher and Schr6der followed the late
 seventeenth-century "Colbertism" in proposing the establish-
 ment of state-operated commercial clearing houses and ware-
 houses. The Kaufhiuser and Werkhduser served in their
 theories as bureaucratic control points where officials could
 coordinate industrial production and commercial exchange
 in the interests of the state. Such refinements went far be-
 yond the dreams of Seckendorff and von Osse.

 By 1700 the main outlines of a theory of bureaucracy had
 begun to emerge from the writings of the early Cameralists.
 The most important characteristic of this new theoretical
 corpus was the attempt to ascribe total theoretical authority
 over the life of subjects to the prince. In the process of ele-
 vating the status and prestige of the prince, the early Camer-
 alists also subordinated correspondingly the status and ap-
 parent authority of the semi-medieval corporations such as
 the urban patriciates, the Estates, and the gilds. They also
 relegated the old aristocratic and amateur ideal of civil serv-
 ice to the background once and for all. We can only contrast
 this latter development with the Anglo-Saxon tradition of
 the gentleman-dilletante in public service which remained
 the hallmark of civil service in the West for many genera-
 tions. In the place of the aristocrat-official, the Cameralists
 substituted the still shadowy figure of the "honest, pious,
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 loyal, and diligent" bourgeois servant of the prince. Despite
 the fact that many of the Cameralists, including Seckendorff
 and Schr6der, were borderline members of the aristocracy,
 the ideals they espoused, their interest in trade and manu-
 facturing, and their consistent attempts to subordinate rural
 economic and social interests in favor of the urban economy
 placed them in the same camp with the entrepreneurial class
 of the German cities.

 II

 WYhereas Becher and his predecessors had built their cen-
 tral theories of monarchical absolutism upon a firm theologi-
 cal base, the Cameralists who wrote after 1700 no longer felt
 obliged to consider this particular rationale. Instead, they
 developed purely secular concepts to justify the theoretical
 authority of the ruler. Schr6der daringly stated that ab-
 solutism depended upon "das Heft in der Hand und Geld im
 Kasten." Such authority was justified only, he added, if the
 ruler promoted the welfare of his subjects. Johann von Justi
 similarly defined the state as "a combination of a number of
 persons under a higher authority for the purpose of advanc-
 ing their fortunes." 8 The later Cameralists based their bu-
 reaucratic power structures upon this secular explanation of
 political activity, or minor variations, of it.

 Justi and his contemporaries concerned themselves with
 two main problems: how to secure an increase in revenues
 and how to justify absolutism. The necessity of promoting
 revenue-raising measures followed from the unspoken real-
 ization of the Cameralists that the ruler looked to the official
 to provide funds for military service as well as for the ex-
 penses of civil government including those of the ruler's
 household. The Cameralist-official found it necessary to pro-
 mote absolutism in order to justify his own place in the
 monarchical sun. Hie also had to sell this absolutism to the
 sullen adherents of the Stindestaat who had not ceased their
 complaints and intrigues despite their loss of actual power.

 8 The secularization of the doctrine of sovereignty in Cameralism has been
 emphasized by Srbik, "Schr6der," 95-97, and indirectly in practically all of
 the other studies cited previously. Marchet, Studien, 123; Bielfeld, Institu-
 tions Politiques (Leiden, 1760), I, 78; J. G. Justi, Staatswirtschaft (2nd ed.,
 Leipzig, 1758), 34.
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 This problem was far greater than one might assume since
 East Elbian society remained throughout the eighteenth cen-
 tury semifeudal in structure. If the Cameralists made stri-
 dent claims for the supremacy of the monarch we must re-
 member that their aristocratic opponents were making
 equally strident claims in the moribund estates for the re-
 vival of corporate power. The tragedy of Germany in the
 eighteenth century was that Western ideas of a non-absolutist
 and non-feudal nature found little acceptance amidst the
 clamor of bureaucratic and aristocratic politicians.

 The later Cameralists such as justi never subordinated the
 central problem of revenue collection to their vague program
 of industrial support and the development of trade. For ex-
 ample, although they desired to restrict the importation of
 luxury goods they never proposed a policy of complete ex-
 clusion. Such imports could be taxed, and the national reve-
 nues could be thus increased. justi and many other Camer-
 alists advocated the establishment of a statistical bureau
 which would collect reports from the customs officials and
 prepare an annual table (Handlungsbilanz), for the guidance
 of the ruler and his ministers.9 This concern with bureau-
 cratic procedure was present also in their discussions of the
 encouragement and support of industry.

 All deplored the establishment of state-owned and op-
 erated manufacturing firms. In view of the Cameralists' in-
 terest in subordinating social and economic life to the au-
 thority of the prince, and by definition, to that of the civil
 service, such an animus against state ownership appears pe-
 culiar at first glance. As was the case in the determination
 of excise and tariff policy, however, they could not forget the
 problem of revenue. Philippi, for example, vetoed such un-
 dertakings on the ground that the state would lose taxes by
 establishing its own workhouses instead of aiding taxable
 private entrepreneurs. Justi believed private entrepreneurs

 9 Justi, Staatswirtschaft, 197-202, 264-65; Ernst Klein, "Johann Heinrich
 Gottlob justi und die preussische Staatswirtschaft," Vierteliahrschrift fur
 Sozial- und Wirtschaftsgeschichte, XLVIII (1961), 145-202; Von der Lith,
 Politische Betrachtungen uiber die verschiedene Arten der Steuern (Breslau,
 1751), 24; Johann Albrecht Philippi, Wahre Mittel zur Vergrosserung eines
 Staates (Berlin, 1753), 83-86; Joachim Georg Darjes, Erste Griinde der Cameral-
 wissenschaften (Berlin, 1768), 222-28; Bielfeld, Institutions Politiques, II, 213-
 27; Joseph von Sonnenfels, Grundsdtze der Policey, Handlung, und Finanz
 (6th ed., Vienna, 1796), II, 175-76.
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 would produce more cheaply and efficiently than public
 agents because they were animated by the profit motive.

 Abandoning public ownership the later Cameralists thus
 concerned themselves with the alternate possibility: state
 support of private entrepreneurs. In state-administered
 warehouses bureaucratic inspectors could regulate the qual-
 ity and quantity of manufactured goods. Many of the max-
 ims of the later Cameralists were inherited from Becher and
 Schr6der as well as inspired by "Colbertism." It was, how-
 ever, in the key area of political control of industrial produc-
 tion that the Cameralists failed to make themselves clear.
 They never explained who was to determine whether those
 entrepreneurs producing silk goods should be favored over
 those producing porcelain wares, for example. Only Bielfeld
 concerned himself with definition of the crucial problem of
 official control of the entrepreneurs. He did not explore the
 delicate and difficult question of authority and subordina-
 tion, or, more explicitly, of how officials could control entre-
 preneurs within a framework of procedure that would mini-
 mize possible influence-peddling, bribery, and general
 collusion between public and private agents. Bielfeld, in
 short, advised the ruler to subsidize only persons who were
 "sufficiently intelligent, with integrity and diligence, as well
 as recognized probity." 10 He at least recognized that the
 state, and, hence, the civil service, had to develop some means
 of control over the hosts of entrepreneurs and would-be ty-
 coons that haunted the anterooms of the official dispensers of
 privilege and monopoly.

 The later Cameralists thus exhibited a curious and para-
 doxical behavior in connection with their discussions of the
 economic role of the bureaucrat. They never really de-
 veloped a theory of economic development of lasting conse-
 quence because they could never abandon fiscalism nor could
 they define, in depth, the precise role of the official planner.
 We cannot say that the bureaucratic director of a workhouse,
 for example, was an entrepreneur-official. He did not, in so
 far as Justi, Bielfeld, and others revealed, approach industrial
 management with an overriding itch for profit maximization,
 nor was he a "risk-taker" or even a very sophisticated organ-

 10 Justi, Staatswirtschaft, I, 295-96, 307; II, 47, 605; Bielfeld, Institutions
 Politiques, II, 212-56; Darjes, Griinde, 459; Philippi, Mittel, 85.
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 izer of productive effort. In fact, the official who dealt with
 merchants and manufacturers (including artisans) tended to
 consider himself a glorified tax collector. Entrepreneurs re-
 ceived subsidies because officials hoped to increase the reve-
 nues of the state directly and indirectly. Eventually such
 entrepreneurs could expect to be taxed to provide the neces-
 sary fiscal augmentation. To the bureaucrat-Cameralist, the
 individual entrepreneur was only one particular agent that
 had to be considered in his manipulatory efforts to obtain a
 favorable balance of trade as expressed in specie payments.
 Such a concept relieved the official planner of direct re-
 sponsibility for the direction of economic endeavors; this is
 the real reason why the Cameralists disliked state-owned and
 operated enterprises. In short, the Cameralists wanted offi-
 cials to form collectively a new ruling elite, an elite that
 interceded between the monarch on the one hand and the
 rest of the population on the other. This bureaucratic elite
 would concern itself only with questions of state and would
 not deign to take responsibility directly for economic devel-
 opment. To assist it in its task, the elite would enlist a sec-
 ond bureaucracy: the hidden corps of subsidized merchants,
 manufacturers, and domain contractors. This shadow bu-
 reaucracy would continue to take responsibility for the suc-
 cess or failure of agricultural, industrial, and commercial de-
 velopmental projects. Because, however, of the vague status
 of this subordinate, informal, bureaucracy, which lacked
 formal organization and a chain of authority and subordina-
 tion, no one could actually place responsibility on it for suc-
 cess or failure. If we accept this interpretation we can ex-
 plain at once the ambiguous attitude of the Cameralists to-
 ward the crucial question of state planning in the economic
 sphere. It is truly an ignoble explanation because it suggests
 that neither the Cameralist nor the official cared to assume
 responsibility for the success or failure of public policy, al-
 though each desired to take absolute authority over policy
 determination.

 III

 The caution and innate conservatism of the later Cameral-
 ists is nowhere better illuminated than in their discussions
 of the Policeystaat and their maxims regarding official rela-
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 tions with existing social groups. The Policeystaat (roughly:
 "Police State") was no totalitarian police state in the twen-
 tieth-century sense, as we shall discover. But before we ex-
 plain this assertion we will have to show how the Cameralists
 approached East Elbian social structure.

 What is most intriguing about the whole Cameralistic
 discussion of rural social structure was its acceptance of
 the landed aristocracy and serfdom as permanent fixtures
 of the rural society. When Justi and others came to de-
 vise their Policeywissenschaften they incorporated no radi-
 cal social planning programs precisely because they really
 accepted East Elbian society as fixed. Again, as cautious,
 practical-minded, and career conscious gentlemen they would
 have been surprised if any other course had been proposed
 to them. Perhaps Bielfeld expressed the views of many of his
 fellow Cameralists when he stated: "Europe is not composed
 of Platonic states," and that men are not naturally equal, or
 equal in social status. By birth, he stated, everyone is auto-
 matically a member of one of three estates: the nobility, the
 Burgerschaft, or the peasantry. Each of these estates is neces-
 sary to society as a whole, and, since the ruler is bound to ob-
 serve the "general utility," he must grant impartial aid and
 justice to each. "The welfare of society asks that the sov-
 ereign exercise a judgement exactly distributed, granting the
 benefits for each condition according to the prerogatives of
 that condition. It is rare, in our day, to see this proportional
 equality observed." 11 Thus Bielfeld expressed the views of
 most Cameralists when he stated that all estates are equally
 subordinate to the ruler, and, by implication, to the civil
 service. Policeywissenschaft aimed to eliminate all political
 associations except that composed of the ruler and his faithful
 bureaucratic servants. Everyone would be subordinated to
 the benevolent and protective overlordship of the "impar-
 tial" civil service.

 To be quite precise, the Cameralist concept of Policeywis-
 senschaft did not reflect an overriding, concern with the elab-
 oration of a totalitarian state system. Marchet believed that
 the Cameralists conceived of the Policeystaat as a benevolent
 bureaucratic system designed to promote the general welfare.
 But the Cameralist proceeded to occupy himself with the
 means of augmentation of public revenues and the enhance-

 11 Bielfeld, Institutions, I, 145-46, 154-55.
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 ment of the prestige and authority of the official elite and
 never made social reform a true objective of state policy.
 Justi defined the prevailing temper when he said: "all means
 whereby the wealth of the State can be increased through
 official action belong to the jurisdiction of the Policey Col-
 legium." He therefore subordinated not only the financial,
 manufacturing, commercial, and agricultural directorates to
 a single bureau (Policey Collegium), but also the courts. The
 Policey Collegium, or General Directory, did not correspond
 exactly to a central planning board, however, but resembled
 a super board of arbitration. Darjes considered the Policey
 Collegium to be merely one of three top agencies in the gov-
 ernment; it shared honors with the fiscal directorate and with
 the supreme court. Only the supervision of schools, religious
 sects, working conditions of artisans, medical personnel and
 facilities, censorship of cultural media, and the maintenance
 of law and order came under the cognizance of this Policey
 Collegium. True, Darjes did subordinate all three direc-
 torates to a central directorate, the Ober-Policey Collegium,
 but he might as well have called the latter the Privy Council
 instead. Von Bielfeld confined his remarks to the same scope
 as those of Darjes and Justi.12 Although the Cameralists
 claimed total authority over the lives and property of the
 subjects for the ruler, they did not imagine that such author-
 ity actually would be exercised by the royal civil service, ex-
 cept in a limited and fiscally-oriented fashion. The social
 and economic framework within which they lived remained
 for them an accepted and permanent limitation to the exer-
 cise of political power, whether by ruler, bureaucracy, or by
 the corporations of the Standestaat.

 IV

 In regard to the description of the role of the bureaucrat
 vis-'a-vis that of the ruler, Justi and other late Cameralists did
 not depart too much from the path laid by the seventeenth-
 century Cameralists. The late Cameralists maintained that
 absolute theoretical authority remained in the hands of the
 prince and that officials were the executors of monarchical
 decisions. Justi stated, for example, that the ruler should

 12 Marchet, Studien, 136, passim; Justi, Policey-Wissenschaft, 5-6, 203,
 335-37.
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 demand efficient performance of duty from his officials and
 should not allow any official to acquire so much independent
 authority that the latter became the real ruler. The ruler
 should not grant officials the privilege of using lettres de
 cachet, he suggested. Philippi advised the monarch not to
 allow the directorates to choose their own recruits without his
 approval. Also, the ruler should not appoint officials to
 higher posts who had not previously served in the lower
 ranks. Gradually Justi elaborated a new recruiting and pro-
 motion system which would, in fact, reduce the authority of
 the ruler to that of rubber stamp verification of bureaucratic
 decision-making. Justi was aware, for example, of the ex-
 istence of a comparatively highly trained judicial bureauc-
 racy within the German states, a bureaucracy possessing inti-
 mate connection with the faculties of jurisprudence in the
 universities. From the latter, apprentice jurists were drawn
 to fill vacancies in the lower courts. In contrast, the universi-
 ties did not provide a very useful recruiting service to the
 new fiscal bureaucrats. Justi complained in this connection:
 "One often hears strident complaints from the learned that
 the untrained are preferred for appointment to state service,
 and that the learned, well grounded in science, must thank
 God if they obtain a poor position, offering only a bare sub-
 sistence." He went on to state: "the time when judicially
 trained were useful in all state positions is no more. The
 whole shape of things has changed. There are ten times
 more officials needed with a knowledge of Cameral, Police,
 Commerce, and economic affairs." Clearly, he stated, the
 education of future fiscal and administrative officials was be-
 ing neglected. The establishment of two chairs of Cameral
 Science by Frederick William I of Prussia at Halle and
 Frankfurt on the Oder had not proved to be successful. Only
 one of these chairs had been occupied since its establishment.
 As a solution to the problem of recruitment Justi recom-
 mended the founding of a Collegium Fundamentale in key
 cities throughout the realm. One professor therein would
 teach "manufacturing," one, taxation, and a third, forestry.
 A professor of politics, would train future ministers and am-
 bassadors; a professor of chemistry, "future smelting engi-
 neers"; and professors of mechanics, mining and metallurgy.
 Obviously he hoped to establish a permanent feeder system
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 for the fiscal bureaucracy.13 Justi and his fellow Cameralists

 quite clearly hoped to keep the ruler from arbitrarily ap-
 pointing officials; regular apprentice programs as well as es-
 tablished recruiting procedures would serve this purpose.

 But the later Cameralists used the concept of the supreme
 directorate to serve as the real limiting factor on the arbitrary

 power of the monarch. Bielfeld suggested that all adminis-
 trative authority, aside from the purely judicial, should be

 entrusted to a single Department of Finance, which would be
 responsible to the ruler for increasing the population of the

 realm in order to gain new taxpayers, to augment the riches

 of society through the promotion of circulation of specie,
 and, hence, to increase the total wealth of the state. At the

 head of this directorate would stand a Minister of Finance

 who would exercise complete authority over the department.

 More than one minister, he stated with the traditional col-
 legiumn in mind, leads to intrigue, envy, ambition, and con-
 flicting jurisdictions. He does not nominate the ruler for
 this, rather important position. Under this Super Minister
 subordinate chiefs would be appointed to preside over dif-

 ferent provinces and different administrative functions.
 Each province would have a Chamber of Finance headed by
 a president. All matters not settled in camera in the prov-

 ince for one reason or another would go to the Department
 of Finance. The Minister of Finance would make plans for

 fiscal and economic programs which he would submit to the
 sovereign for approval. Curiously enough, Bielfeld evidently
 used the Prussian system as a base and continued to think
 primarily within the old Collegium tradition, but introduced
 the supreme minister concept. Aside from Bielfeld all Cam-
 eralists appeared to accept the prevailing administrative prac-
 tice of their era in so far as they were familiar with it.

 V

 Paradoxically, neither the early nor the later Cameralists
 could rescue themselves from the horns of the dilemma they
 had created. This dilemma consisted of the two basically
 irreconcilable problems: the quest for total bureaucratic au-
 thority within the existing commonwealth and the quest for

 13 Justi, Staatswirtschaft, xxvii ff., 115; Philippi, Mittel, 11-16; Justi, Policey-
 Wissenschaft, 337 ff.
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 bureaucratic identity within the corporate image of the ruler

 and his humble servants. In place of a definitive answer to
 this elemental problem of bureaucratic subordination the
 early Cameralists before 1700 devised a cumbersome role-
 concept for themselves which we may term "subservient bu-
 reaucracy." They henceforth refused to depart from the

 level of platitudes in their description of organizational func-
 tions and springs of action. All officials they assumed to be

 either loyal and diligent, or palace toadies. They hastened
 to add, in connection with the second category, that certain
 courtiers, cronies, mistresses, and other irresponsible persons
 peddling influence with the monarch also shared this discred-
 itable limelight. Subservient Bureaucracy enshrined as a
 concept of duty served as a safe theoretical position from
 which one could discuss the authority of the civil servant. A
 ruler could, if he were so disposed, read Schrbder or Becher
 and could subjectively consider his officials to be hirelings al-
 most of the same nature as his palace cooks and footmen.
 The civil servant could believe that he exercised power in the
 name of the prince and under the protective cloak of mo-
 narchical legitimacy. Of course, the old-line patricians and
 aristocrats were not fooled; they recognized the civil servant
 to be a new wielder of political power. These disgruntled
 persons saw him as a representative of the prince with whom
 they should negotiate, or against whom they should conspire.
 At the same time that this new role-concept captured the
 fancy of the civil servants it also served to tie them tightly to
 the apron strings of the ruler. Without the prince they en-
 joyed no authority, no prestige, and no material emoluments.
 The concept of Subservient Bureaucracy thus proved to be
 the most significant part of the excess baggage which the
 pioneer Cameralists passed on to their successors.

 If the later Cameralists sometimes tried to devise a bu-
 reaucratic system which would function almost automatically
 with or without the presence of the ruler, they dared not
 throw off the cloak of Subservient Bureaucracy. Bielfeld,
 despite his liking for bureaucratic power-seeking, neverthe-
 less glorified the ruler as the "genius" who must forward the
 prosperity of his subjects. justi and most of the other Cam-
 eralists likewise proclaimed the supremacy of the prince.
 They, themselves, were only the humble, if well-trained and
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 industrious, servants of the prince. Subservient Bureaucracy
 continued to be the source of role and authority definition.

 The concept of Subservient Bureaucracy served, in sum-
 mary, two main purposes. As long as the Cameralists glori-
 fied and exalted the prince and claimed to be mere servants
 of him, they remained within a system of beliefs readily un-
 derstandable to society within the central and eastern Ger-
 man states. In the climate of opinion that prevailed among
 the educated and near-educated, the doctrine of absolute
 monarchy, whether divinely or humanly inspired, remained
 the chief instigator of the political cliches which served to
 mold and to express public opinion. But within the frame-
 work of this political creed the new bureaucrat could not
 easily find a place for himself. The landed aristocracy, from
 the penurious gentleman petitioning for appointment to a
 minor office to the fairly wealthy East Elbian estate-owner
 with properties in several countries, existed collectively as the
 Adelschaft. Similarly the peasant found a place for himself
 in the public creed, even if it was not a particularly lovely
 one. Within the municipalities the old patrician oligarchy
 as well as the established gilds composed the Burgerschaft.
 But beggars, tramps, day laborers, and the new fiscal bureau-
 crats remained indigestible elements within the antique pub-
 lic creed. Of course, along with the new fiscal bureaucrats
 we must also classify the jurists, the new entrepreneurs, the
 theologians, and teachers of all levels. All of these groups
 came, during the course of the seventeenth and eighteenth
 centuries, to look to the prince in their search for identity
 within the public creed. In fact, it would not be an exagger-
 ation to say that the cooperation of these heterogeneous
 groups helped to make the eventual evolution of the "ab-
 solute" monarchy possible. The prince welcomed these
 questing souls and encouraged them to worship in his; tem-
 ple. Through the prince they found at last a place in the
 collective life and thought, but through devotion to him they
 became his dependents. Without the prince, the bureaucrat
 did not exist-hence the development of the doctrine of Sub-
 servient Bureaucracy.

 The excess baggage of the early Cameralists also included
 several other retrogressive ideas. Since their occupational
 roles were conceived in terms, of the doctrine of Subservient
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 Bureaucracy, they had to adopt many of the conscious or un-

 conscious beliefs of the prince regarding social, political, and
 economic affairs. All of the early Cameralists gave tacit ap-

 proval to the semi-feudal rural social order. None of them

 opposed serfdom nor called for the release of serfs to work
 in the towns. None of them as yet had the temerity to attack

 the aristocratic and patrician strongholds of political and
 social power directly. Their concern with the problem of
 balance of trade as expressed in specie payments led them to
 espouse a narrow fiscalism which envisaged the interests of
 the state to be equivalent to the securing of an increase in

 revenue. Becher, it is true, did possess a semi-totalitarianl
 political philosophy, but he never really considered how
 such a system would be established nor how the five Collegia
 would approach the existing social and economic structure.
 He painted his picture in broad and bright strokes and failed
 to consider mundane problems of politics in his haste to com-
 plete his impressionistic tour de force. He was a conserva-
 tive in regard to contemporary society and merely aimed to

 replace the old ruling class of aristocrats, clergy, and patri-
 cians with a new bureaucratic elite. This displacement of
 personnel did not necessarily mean that he advocated whole-
 sale changes in the economic and social underpinning of the
 commonwealth. The second dubious legacy of the early
 Cameralists to their successors thus became the idea of Social
 Disengagement. From Becher onward, the Cameralists con-
 cerned themselves more and more with the acquisition of
 bureaucratic prestige and authority and glossed these ignoble
 aims with platitudes expressing support of the welfare of the
 people at large. Marchet, one of the nineteenth-century stu-
 dents of Cameralism, allowed himself to be fooled into think-
 ing that the Cameralists favored the establishment of a
 "eudaemonistic welfare state." Actually, the Cameralists,
 with rare exceptions, did not vigorously promote social and
 economic reforms except when such would increase bureau-
 cratic prestige and authority.

 In his overriding concern for advancing his power-seeking
 ambition, the Cameralist-bureaucrat soon abandoned any
 truly reformist bias he might have possessed. Only the
 achievement of effective managerial authority came to mean
 anything; only the manipulation of the old associations of
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 the Stdndestaat came to occupy a place within the purview of
 bureaucratic expertise. With the continued acceptance of
 the doctrine of Social Disengagement, and with the adoption
 of the associated theme of surrender to the antiquated ideals of
 the Stdndestaat, the Cameralist isolated himself more and more
 from the intellectual life of Western Europe. Justi was no
 philosophe. The encyclopedists, despite their regard for cer-
 tain excess baggage inherited from the pre-Newtonian and
 pre-Bayle age, really did not favor the continuance of the en-
 crusted social patterns of the ancien regime, nor did they
 really favor absolutism. Adherence to the doctrine of Social
 Disengagement served to render the Cameralists social re-
 actionaries. But they convinced themselves readily enough
 that the prince possessed his authority as understood within
 the existing public creed at East Elbia, and that he had no
 intention of destroying the Adelschaft, nor the traditional
 agrarian social order. Therefore, being practical and am-
 bitious, as well as cautious, the Cameralists and the civil serv-
 ants in general emphasized the importance of custodial man-
 agement rather than planning for future innovations of any
 importance.

 Finally, the most enduring legacy of the early Cameralists
 came to be what might be termed "the Routine Duty Con-
 cept." By 1700 they had elaborated a fairly cohesive but de-
 tailed work code to govern bureaucratic behavior. All Cam-
 eralists tended to concern themselves with the description of
 the daily work of officials since such work, they felt, fell read-
 ily into a pattern of predictable performance. The routine
 could be established to produce periodic and regular reports
 of performance, which in turn could be checked through
 audits. In this sense, of course, the Cameralist stressed the
 usual rather than the unusual and the expected and predict-
 able rather than the unexpected and unpredictable. Secken-
 dorff's pedantic concern with reports and the division of bu-
 reaucratic labor provided the elements Becher attempted to
 systematize within his fivefold interlocking directorates. In
 conformance with contemporary practice they also enshrined
 the collegial system, or privy council, permanently within the
 corpus of Cameralistic thought. The Collegium remained
 a sacred cow to Cameralists in the eighteenth century because
 it provided a useful means to divide responsibility. Also, the
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 Cameralists believed firmly in the possibility of decision-mak-
 ing through the achievement of bureaucratic consensus in
 the Collegium. They assumed, therefore, that economic,
 social, and political conditions were apt to change but slowly,
 and at a rate discernible to cautious and serious-minded offi-
 cials. For this reason it would be erroneous to assume that
 the bureaucratic self-aggrandizement expressed by Becher
 constituted a plan for a dynamic organization of reformers.
 The Routine Duty Concept became so closely identified with
 later Cameralistic thought that it ultimately became synony-
 mous with the term Staatswirtschaft, and, perhaps, with the
 nineteenth-century term "bureaucracy."

 Once they accepted the inevitability of Subservient Bu-
 reaucracy and of Social Disengagement, the Cameralists con-
 centrated on defining the discrete sphere of responsibility

 for official action. Clearly they had to define the scope of
 bureaucratic expertise between two stringent limits: one im-

 posed by their determination to stress custodial management
 rather than innovational planning, and one imposed by their
 desire to tie themselves to the apron strings of the prince.
 The resultant formulation of bureaucratic functions, the
 Routine Work concept, thus emerged out of a multitude of
 poorly coordinated platitudes and slog,ans they devised out of
 half-understood actual bureaucratic experience. Eventually
 they sketched the prototype of all bureaucrats: the loyal, effi-
 cient, methodical civil servant who works in harmony with
 superiors and subordinates and draws his concept of personal
 worth and security from the rigid written codification of
 official life. Printed forms made their appearance to serve
 as instruments of conformity and the emphasis upon statisti-
 cal summaries and routine reports epitomized the constant
 collective effort to find a rationalization for duty. The whole
 of bureaucratic functions was reduced to a code of pedantic,
 day-to-day, formal procedures. Routine custodial manage-
 ment they devised to administer a passive, tradition-ridden
 populace. The bureaucratic utopia revealed itself as a so-
 ciety perpetually held in check in the same manner the
 benevolent father restrains his unruly and perverse children.

 VI

 We can now see the Cameralists' concept of bureaucracy in
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 a fairly clear light. The Cameralists seemed to say that the
 fiscal officials composed a new collective body within the
 commonwealth, that this collective was an elite characterized
 by the possession of a particular expertise and hence worthy
 of the deposition of trust in it to carry out the totality of
 governmental affairs. This new elite, however, understood
 intuitively that it possessed no mandate to alter the tradi-
 tional social and economic order, but that it served as the
 collective custodian of the commonwealth. The ruler, while
 he possessed supreme theoretical authority, filled the role of
 the chairman of the board of the commonwealth. He al-
 lowed his faithful ministers to formulate all but the most
 crucial policy decisions and remained the benevolent over-
 seer who left details to his hirelings. The bureaucratic elite
 recruited and promoted its members according to criteria of
 merit it devised itself. Problems of bureaucratic supervision
 and subordination, and of the execution of top level deci-
 sions, could be rationalized within a complicated written
 code which would elicit the loyalty of all officials. Duty
 would become, in short, rational in orientation, routine in
 performance, and predictable in terms of concrete results.
 The custodial elite would replace the disorganized, quarrel-
 some, and antiquated corporations of the Standestaat, but the
 pattern of ordinary living would remain undisturbed. Such
 appeared to be the dream of these cautious and unimagina-
 tive textbook compilers before 1789.

 It is impossible to extend this analysis of the bureaucratic
 ethos past that great watershed, the French Revolution,
 within the present limits of space and subject. We should
 note, however, that the peculiar notion of the rational offi-
 cial, who administers coolly and efficiently above the regular
 political life of the state, came to be the explicit and im-
 plicit role-concept of civil servants throughout Europe dur-
 ing the nineteenth and twentieth centuries. Max Weber
 fortified this bureaucratic ethos. The bureaucrat came to be
 considered either the efficient man of routine, or the ineffi-
 cient man of routine, depending upon personal political
 preferences. The civil service came to be considered a mono-
 lithic structure which existed independently of society in an
 imaginative sphere incomprehensible to the outside viewer.
 Undoubtedly the modern civil service is not the child of a
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 single parent, the antique bureaucracy of the Age of Abso-
 lutism, but it seems to bear a family resemblance to it, never-
 theless. Identification with authoritarianism, disassociation
 from social and economic life, and preoccupation with in-
 ternal regulations and procedures often characterize the mod-
 ern civil service.

 HUBERT C. JOHNSON
 UNIVERSITY OF SASKATCHEWAN
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