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mon feature of late modemity (Giddens 1950} Theoretical conceps are
developing practice as well as iheoq{. o
ﬁcgﬁ?;aper wl':: discuss the social construction of organizations fmd‘the
way in whjci; this is influezced by the theoretical concept of org_amzam::i
Thg examples will be taken from recent public-sector reforms in sever:
Furopean countries, including Denmark, France, Germany, Great Britain
and Sweden, as well as in Australia and Ne?v Zealand. ] ¢ entities
Constructing organizations involves the setting up or changing o t
in such a way that they come to resemble the ge,nf.ral an_d abistmct concep
of organization. We will argue that traditional pfubhc services in T:;x:;j; zgu;;
anizabon. 11
ies have lacked some of the key aspet.:_ts of organ . T
mdescn‘bed at the most, as conspicuously ‘incomplete .org_amzanons. w(;l::;
existing s'ervices have been compared with the qrgan;z?uon cogt;g; their
i i izational terms has become obvious, an:
incompleteness in organizatio O O o com.
med to call for reforms to render them — in ¢
s:te In fact, many public-sector reforms can be mt:;rpret.ed as attempts :u
gonst'ructing organizations. This in_terpramnon.pmwd;s some clues atse ;)
why the reforns occurred at all, why they icc’qmred their p:.r;:;?il:: i:c:;ll ; e.
i en
w they were received. In other words, our presel :
idgi}:: and zeccplion of reforms, rather than on .theu" mlplemcntinon gr
their possible direct er indirect effects on the services offered by the pub-
l';‘t;x: erft:z;.scc!ion will be mainly descriptive, We will sho\vw h.cw pggutlhaz
i ting organizations.
can be interpreted as ways of construc e
Etﬁf:drr:cﬁon we will discuss the extent to which tha concept of orga.?;z‘;a
tion, as .revé:’ded in the reforms, deviates from pr;v{ous fonm‘l, at;ndotg;econy
i i i intes. This helps to exp -
blic-sector services, and how it deviates. Ih
It’el;t 1ocf reforms, Le. what had been seen as c_alhug for change. [n fthe foﬁ
section, we discuss whether the constructive mature of the I; orlrlns s
expl&'m‘ why they were [aunched on such a massive scale and why they
i tance so easily. o
im;fnieag;:gameutal question is why the concept of organization came :1;
at all as a model in contemporary public sectors. In the fifth section,

will offer some speculations on this topic.

Reforms that Construct Organizations

Over the last twenty years or so jt has been possible to .observe a grear
gumber of public-sector reforms in several OECD countries (I-}ood 132:;
Olsen and Peters 1996; Olson et al. 19_98). In many cases, the re or:ins e
not aimed at the products of the public sector, at health care or 1; e o
for example. Rather, they have represented attempts at changing the rt?such
of managing, controlling and accounting for tt}e a}cmal Producqon o et
services. Many of the reforms have met asconishingly litde rvf.Ststant_:lciLicai
have been introduced at great speed by goveraments of vano;xs p01997)
shades (Hood 1991; Clsen and Peters 1996; Brunsson and Olsen ,

Public services have themselves taken the initiative in reforming and adopt-
ing new management techniques.
Students of these trends have described them in various ways: as the result
of new or liberal ideas and policies (Fry 1984; Aucoin 1990; Pollitt 1950);
as part of a shift in ideals away from hierarchy and the state and towards
the market and the business firm (Czarniawska 1985; Brumsson 1694;
Czamiawske-Joerges 1994; Humphrey and Olson 1995; Bostan et al. 1996;
Forssell and Jansson 1996; Easton 1997); as the expression of a growing
tendency for rationalization (McSweeney 1994; Power 1994, 1997) or for
putting a numerical value on, and accounting for, more aspects of human
life (Preston 1992; Preston et al. 1992; Mouritsen 1957; Power 1997); and
as a fashion (Abrahamson 1996; Ravik 1996). In this section, we will argue
that the reforms can also, or altemnatively, be interpreted as atternpts at con-
structing organizations. The reforms can thus be described as a way of turn-
ing public services into organizations, or at least into something closer to
this than before.
Organization literature has been concemed with organization in the gen-
eral sense of co-ordipating actors and activities; it has also dealt with the
specific, social entities known as formal organizations, or simply organi-
zations, such as companies, labour unions or volumtary associations
(Friedberg 1993; Sorge 1896; Brunsson and Olsen 1998). Hers we focus
on organization in this second sense. The literature on formal organizations
tends towards exemplification rather than definition (Thompson 1967; Scott
1992; for examples sce Barnard 1938; March and Simon 1958), but seems,
nonetheless, to provide a fair degree of consensus on some of the impor-
tant aspects that constitute organizations. In this section, we will describe
these aspects under the general labels of identity, hierarchy and rationality
and will examine public-sector reforms in relation o them.

Constructing Identity

Seeing something as an organization means endowing it with an identity.
This, in trn, means emphasizing its autonomy, and defining its boundaries
and collective resources. Organizational identity also involves the idea of
being special, of possessing special characterdstics, at the same time as

being part .of a highly general category, the organization, Many reforms

represent an attempt to install or reinforce such features of identity in the
public services.

Autonomy

An organization has a certain degree of autonomy. It is hierarchically sub-
ordinate to only a small part of its environment, for instance its owners,
Its autonomy implies that it can own, or at any rate control, resources, as
well a3 controlling its own boundaries, by commanding the opportunities
for entering or exiting (Weber 1968; Ahme 1994).

In many countries, attempts have been made to increase the local ruton-
omy of public services, such as schools (Schick 1996), universities {Colada
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1996; Haston 1997; Musselin 1997), hospitals (Freddi and Bjérkman 1989;
Herrison and Pollitt 1994; Schick 1996; Ham 1997; Lapsley 1597}, local
governments (Boston et al. 1996; Fernier 1996; Forssel] and Jansson 1996)
or state authorities (Martin 1995; Hood 1996).
Rules emanating from the centre have become fewer and Jess specific
(OECD 1995); instead, decisions are taken in the relevant local anji. The
task of the central bodies is now more frequently framed in terms of giv-
ing advice and follow-up rather than imposing directives on local upits
(Jacobsson and Sahlin-Andersson 1995). Staff is employed by the local
school, the local university, the particular authority and 50 on, rather than
by the state or the local government, as was usual in the past. Conditions
of employment, and 1o a large extent the division of labour, among pro-
fessional groups are determined locally, rather than by central or profes-
sional regulations (OECD 1995; Bosten et al. 1996; Schick 1996). Local
cntities engage in setting the boundaries for their own activities {Akerstrgm
Andersen 1995).
Changes in budget procedures have aimed at giving local units and their
managements preater control over resource allocations and operations.
Integrated funding has been introduced: how the budget is to be divided
among varfous items such as rent, personnel and technical equipment is not
specified from above, but is assumed to be decided by the local manage-
ment (Easton 1997; Olson and Sghlin-Andersson 1998). Some public ser-
vices have even been allowed to ncquire and dispose of income from
sources other than central funding, at their own discretion (Schick 1996).
In other cases, units have been transformed into organizations that are also
legally independent, becoming publicly owned companies or even being
privatized (Boston 1995; Svedberg-Nilsson 1999}

Collective Aesources
An organization is held together by its members and by the collective

resources that it controls (Ahroe 1994). However, an organization is some-
thing more than its members and its present resources: such things can be
exchanged, while the organization itself continues to exist. Barnard (1938)
described organizations in this context by comparing them to human life.
Organization theories have often designated life and the ambition to sar-
vive as a purpose and an intrinsic value for organizations (Selznick 1957}
In the course of the 1980s and 1990s, public-sector accounting was
reformed and accrual accounting was introduced in many places (Olson et
al. 1998). Result centres were defined, and assets and debts attributed to
them were presented on a balance sheet. The asset side of the balance sheet
confirms that a public service is more then just its members. Result cen-
tres are treated as the owners of resonrces, such as buildings or equipment,
and are assumed to bear the full costs for these resources and for their own

personnel.

Congtnicting Boundardes
An organization is defined by boundaries between itself and its environ-

ment, A distinction is made between what is happening inside and outside
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the organization, and these things are evaluated differentl i
This al_so me2ns that internal and extemal relations are ayss(frﬂziu ::cl)c gcgfi-g-
ferent m_kmd; custorners are treated differently from organization mem-
ge:szhfor Pzt:nce 'Or“gani?a!:ions are ‘controlled” and ‘ranaged’ interhally,
S;lj o :1{: lag : g)t t0’, ‘influence’ or ‘handle’ their environment (Pfeffer and
In connection with the recent public-sector refomms, local entities have been
asked to define their environments and their boundaries in policy docu-
ments. Under extended accounting systems, boundaries are constructed and
mmtmained between the organization end its environment, thus defining
costs, revenues, assets or results as internal or external {(Mill y
1987; Miller 1992, 1994). Public services used to havf: p&:iz:n;ageitesag
colleagues, i.e. people belonging at Ieast in certain respects to the individ-
unltservme. Ti:lese services now define their own environments in terms of
customers and competitors, ie. actors
o e oo ﬁggﬁ)_ clearly external to themselves
More autonomous local bodies have changed their relations with each other
and with the central government. They have becoms pmvidém and cus-
tomers: they sell services to other public bodies, or buy from them (Boston
et al. 1996; Easton 1997). They face competition from others. They may
even ‘sponsor” activities — the Swedish Foreign Office *sponsors’ the state-
owned Royal Opera. Rather than following orders emanating from higher
levels, local entities pegatiate with such levels and sometimes enter into
contracts with them. Swedish universities have established a private co-
z;;leratn:.'e organization to work for their common interests vis-d-vis the cen-
state.

Belng an Organtzation

An organization is a}so defined by conceptual boundaries; it is likely to be
presented as belonging to the category ‘organization’, rather than just to
some other category such as school, hospital, etc. This has occurred in the ~
case ?f many schools and hogpitals, as well as in various state authorities
(Sahhn—{u_:d&rsson 1996; Schick 1996; Mouritsen 1997; SOU 1997). In
some !Snnsh and l\fcw Zealand policy statements, it has even been stated
explicitly that public services should be regarded as organizations no dif-
ferent from any others (McSweeney, 1994; Boston et al. 1996).

The bese for recruiting leaders and personnel has become i i

defined accors‘ling to this broad concept of organization. g:wullg?!acsrlsn %(Iryr
schools, hospitals, libraries, and so on, are not recruited exclusively from
other_ fchools, _ hospitals, ete, Explicit policies have been designed for
recruiting public-service managers from other types of organization {Hood
1.996; Romb_ach 1997), and the fact that there are so few Jeaders in the pub-
lic sector with experience from non-public orgenizations has been seen as
a probl_cm (McSth_:e_ney 1994; OECD 1995). The experience of leading and
managing organizations in general has come to be regarded as an impor-
tant career qualification, more valuable than experfence within the practi-
cal ficld of the pubiic service concerned. e
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Being Special
Identity also involves the idea of being special — the idea that one entity
is different from others, that it has cerfain characteristics or combinations
of characteristics that are different from those of the others. The organiza-
tion has a special task or purpose. It possesses certain features, such as a
special competence, special resources, 2 special structure or a special way
of working; or it represents special ideas. It has its own history or even its
own organizational culture.
Public services have been asked to formulate their own particular objec-
tives and 1o produce palicy statements and performance reporis {Boston et
al. 1996: Hood 1996; Power 1997) in which they emphasize the differences
between themselves and other services. Individual schools (Jacobssan and
Sahlin-Andersson 1995), maternity wards (Rothstein 1994) and universi-
ties (Musselin 1997), for example, have developed and projected their own
profiles. Some have actively marketed themselves with the help of these
profiles, with logos of their own and sometimes even with new names
emphasizing their special identity in order to aitrect more ‘customers’ (Berg
and Jonsson 1991; Rombach 1997).

Constructing Hlerarchy

Organizations co-ordinate activities. In fact, the ability to co-ordinate action
is often seen as the very point of creating organizations (Thomipson 1967,
Mintzberg 1979). Members of organizations should act in a way that con-
tributes to certain common co-crdinated actions. Co-ordination is achieved
by an authorative centre that directs the actions of the organization mem-
bers. In other words, there is an element of hierarchy within the organiza-
tion. With the help of this hierarchy, the special identity of the organization
is to be transformed into organizational action. The authoritative centre
should have some freedom of choice when it comes both to forming the
organizational identity and to shaping organizational action. The centre is
responsible for the organization and its actions. Constructing such local
hierarchies is the objective of many public-sector reforms.

Co-ordination and Control

Reformers have tried to strengthen the co-ordination within the local umit
by cresting teams drawn from various personnel categories, Co-ordination
and co-operation within hospitat clinics, municipal offices or state anthor-
ities have been reinforced, while spontaneous co-operaticn among individ-
ual professionals representing different units js no longer encouraged
(Czamiawska-Joerges 1994; Sahlin-Andersson 1994). The idea is that the
internal teams should be guided by organizational policies rather than by
central rules or professional norms. This also means that any achievements
are attributed to the unit as a whole. Achievernents at many universities,
for instance, are increasingly atiributed not only to the individual
researchers, but to the unit, the university or the research institute. At these
undversities, management has consequently come to be regarded as an
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important factor, and university presidents h i
0y irs . . ' fave b - .
sibility (Berrivin and Musselin 1996; Colado 1996%;‘.’n BYER moe respon-

Constructing Management
1'?; ﬁhonmnve centre of an organization should consist of ‘managers’
who 2 itmssxgned to ;.xen control and bear responsibility for the Organi
, its actions and results (Fayol 1916; Selzmick 1957). It is often
: : ! ). It is
;1::3:::?‘ rllj:lalt‘;d internally, managers are organized hierarchically in layefzrt]'
acs e a:ci wh;:re.by the Jed are leaders of the next layer down (Webér
I ). " oard can give general directions to an executive, but the exec-
5 ve is then respcr}mblc‘. for organizational activities and results
aev’eml reizcnt pubhc—sen'ice reforms have aimed at “letting ma.naécrs man;
e)g(:c:;va; x:;eigﬁ nmﬂnccl agers o manage’ (OECD 1995; Schick 1996). Chief
cut as managers enjoying freedom of choice
as civil servants following and implementing central djmcdvas.ﬁgzrx:f;?
?fers ar? exp;tl:tccl to launch their own initiatives, to design activities ami
transform the entity concerned so that it beco i i
with its own special characteristics. In gthen Tocal s
_ - In order to strengthen [ocal i
tion and control, many public services have i e
X established mana
and a number of new middle mana itio E beon crostod
- gement positions have been
c(:?el:irgshﬁi'm:d glsolr; IQQf). As managers have been allowed gréa::‘giesd
» their leadership role has been emphasized and cons ' >
=aders| ' uent]
"i'l'l: need for training in leadership and strategic management (gc}lZC]nj ngl.’f;
megtm&zr:ige:;};m is :;(fecred to echieve control with the help of manage'
unting techniques, whereh i .
able for certain activities and 1't:st.11t5.y people o unis are made account

Constructing Rationality

Another aspect of organization is rationali i
ol spect of s rationality. Organizations are assu
ggs eljl(e{l;;lonﬂ , in 1?;7“3;%&1&: they work towards specific goali ::-c;?ui'o
0mpson i Weber 1968). Intentionality re; ind of
1 1968). presents a kind
porocaﬁs I?iemchy, whereby organizational policy is transformed into a:ﬁozf
: rsgte m:a_ :]rjxs are also assumed to be rational: execntives are expcc:ed.
aiemaﬁsc y (;o ﬂfo'recm goals, objectives and preferences as well as action
€s and their consequences, and then to all mpari.
) i , OW comparisons
?::cria;;tors thf:n determine their choice of action. The indi%idual ofgan:iczean
X er organizational sub-units, or society as 2 whole, i )
! zatio , vhole -
:]V;i:i; sEleect for organizational rational analysis; the relevant ‘ol;jgfi::;
e :;wes and.ccqsequence_s are those related to the orpanization as a unit,
ot y organjzation theon'c:.;. it has been assumed that organizaﬁonai
x ns are governed by decisions under a norm of rationality — a no
bc?:l'g“:re p;:z:;c.c, is d;fﬁcuh to satisfy. Thus we find a Jack of rﬁ&onnh?;
; in much organization theory as a deviatio ]
special explanation (Simon 1945; Cyert and March 196'31'1 hlrlilgc;ai];;li;r :
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mz-::mformers have tried to install various systems _cg' m"‘mat_ﬁea-r
ment-by-objectives (Christensen 1991;'Rombach 1991). Tiilc: i e:al ;Sax hat
objectives specific to the individual entity should re?lat;e rules, somerw_ise
objectives thea control the acu‘or_l, anddt.haf trhgn fgll;:cvcmeut oro

jectives can then be registered acco . - )
;i;gfngllz:;cit;v::sicr to achieve f‘fj the orgaxﬁzutiqn ha.s a smgle: posmbié;
few, but not too many objectives. Too many objectives make i;: morcd e
ficult to determine what action is the best, Consequently, t.ht? elr;1ﬁa:a L5
rationality in the organization often lt_aads o Attempts at su'npln bstral(:;
reducing the number of objectives, possibly even to ene —a ilmg e ;al st
goal perhaps, or a clear hierarchy of one overarching goal and sev

and March 1963). ) o

ioilesci(r:éxex? complaint in recent reviews of gubhc-sector services is :]l::z:
they embrzce several tasks and objectives, which to some .exlendte Zouu!')arcak
one another. A number of public-sector reforms hav; been intended to ek
services down into smaller units, so that e_ach unit cPuld tgave one chﬁs-
objective. For example, inspection and serwcejst_:pplymg ur;lns m;} g:;csc
ihg and providing units, or inspecting and advising bodies : ;wl:n] 1992-
arated from one another (OECD 1995; Boston et al. 1996; Fernler H
Langhlin 1996; Schick 1996).

ocating Responsibility . o
’?ﬁ:mde?h:: uft; 81:‘:i::1!ality isx’n organizations call for the rational Jusuﬁca&
tion of past actions. Objectives and action are thus assamed to b; c.onmzzéz d
ina systematic way, Organizations are expected to account ford :m" l:: Lons
with the help of the pre-set objectives; anc_{ l.'hey pre expected to o
cient end to achieve their objectives at mmmml cost ('I'hm;pson h m,.
Ahme 1994). Accounts are presented to higher levels in the hierarc ﬁ%ese
to external stakeholders with a legitimate interest in the organizafion. hese
statements describe the activities and re_sults of the organization in mw Ogd
nized terms, that permit comparison with other organizations (Hop
iller 1994). o )
'ﬁi r:::tlﬂts of p?:blic-service operations are be{ng mcreasxlng]y co;lt::gxelg
by means of the accounting system or by specific ev.alua_tlous cob ]f cing
results with objectives (Power 1997). Whereas accounting in the public o
tor was previously regarded largely as a way ?f reporting rc\l;enueiggl.
expenses, it is now seen as a device for control}m‘g resulty (%lo erts ; m,'
Mouritsen 1997; Olson et al. 1998). A disappointing result is expecte
i e reaction from the top. )

Egsgrazxzoc?ée;, the required results are assigned m_:menca] values f;d e::
specified in such detail that they actuatly control things as much as the f.:ﬂ -
lier rules ever did (Lindstréim 1997). Unlikt.: rult:s, thn{gh, a fct:;ns on i{e;; s
passes responsibility 1o the local leader_sh:p,'smcc it is their job to ade
the means whereby the results are to be achieved. Managers who a;e -
to choose the means are also responsible for the results of then: r; mt;e v
ar, to put it the other way round, if they are to be held responsible, they

must have freedom of choice. In the British public sector, the concept of
the ‘accountable manager’ is often cited (McSweeney 1994), The account-
ing system bas helped to construct the idea of the rational arganization, in
which specific individuals can be identified ns being in control and bear-
ing the responsibility (Milier 1992: Roberts and Scapens 1983).

In France, contracts or contract-like agreements have been drawn up
between central government and the universitics, in which specific objec-
tives and expected results are given for each individual university (Berrivin
and Musselin 1996; Musselin 1997). In Germany, the focus of local gov-
eriment budgeting has shifted away from the input side and is now based
on the performance sehieved by clearly defined result-centres (Litder 1598).
In New Zealand, performance agreenmtents covering the performance of the
individun! manager, as well as the unit as a whole, are made between chief
executives and their ministers (Boston et al. 1996). Managers and the units

they manage are then monitored every year in light of these agreements,

and the chief executive’s pay is set accordingly. In the British public admin-

istration systemn, performance-reiated pay was introduced in 1985, follow-

ing what was known as the *financial management initiative’, whereby aims,

costs and performance indicators were set for the varjous departments,

which thus became cost centres (Hood 1996),

Reforms in Packages or in Strings

Reforms in the public sector do not usually proceed by introducing vari-
ous 2spects of organization one by one, as described above, Rather they
tend to come in packages, or in suings: a particular reform focuses on sev-
eral aspects of organization at the same time; or reforms focusing on one
or a smafl number of aspects are followed by other reforms focusing on
other aspects, Packages or sirings of public-sector reforms like this have
sometirmes even been given their own collective labels, ‘The New Public
Management’ is such a tag (Hood 1995).

For example, when Swedish pupils were given more opporunity to choose
their own school and each school's revenue was made contingent on its
pupil numbers, the pupils and their parents began to take an interest in the
special qualities offered by individual schools and, in tum, each school
began to invent and emphasize its own particular profile, There was to be
more co-operation across professional borders within each school, but there

was less co-operation with other professionals outside it; other schools came
to be seen as competitors rather than as parts of the same local authority,

while teachers sud certain kinds of resources became clearly associated
with specific schools (Sahlin-Andersson 1994). Sirmilarly, French universi-

tes used to be governed by several ministries and experts associated with

various disciplines (Berrivin and Musselia 1996), Budgets were allocated

to specific curricula. After a budget reform in 1989, this was changed, and

resources were allocated to each university as a lump sum, The vniversi-

ties were asked to analyze their own sitwation and define 4-year plans, set-

ting priotities between the various curriculs and other activities, They
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acquired a pew interest in providing information about their situation, and
spotlighting their specific qualities, all of which served to strengthen the
power of the university presidency (Mussclin 1997).

Canstructing Organizations

Constructing organizations means introducing certain aspects of organiza-
tion — labelled above as identity, hierarchy and rationality — that are con-
stirutive of organizations, The constitutive character means that were these
aspects to be Jacking ina certain setting, it is doubtful whether that setting
would be called an organization at all. Reforms aimed at installing these
aspects can be interpreted as a way of constructing an organization, as Grga-
nizatory reforms. If the reforms appear o be successful, then & reformed
entity is more likely to be perceived by many people as & ‘real’ or fully-
fledged organization, possessing the standard organizational attribates.
We have given examples of recent reforms in the public sector and have
shown how they assign various aspects of the concept of organization to
individual public services. Public services such as schools, hospitals or state
authorities have been constructed as organizations by means of organiza-
tory reforras, Whereas before, the state could perhaps be described as &
single organization, afbeit consisting of many sub-upits (Ahme 1998), its
construction is now a kind of polycentric metwork consisting of many sep-
arate organizations (Steward and Walsch 1992; Martin 1995; Akerstgm
Andersen 1995; Hood 1996). Also, whereas ralations between public enti-
ties used to be characterized by many of the typical atributes of large hier-
archies, such as setting mmles, giving orders, inspecting and providing
information, their interaction now includes features that are more typical
of the relations between autonomous organizations, such as competition,
colisboration, negotiation, advising, contracting, selling and buying.
These organizatory reforms are similar to other attempts 8t constructing
organizations, for instance the creation of a singie new business firm out
of two or more previously independent companies through merger ot acqui-
sition, although this time, it is a guestion of creating one organization out
of several, rather than the other way round. In such cases, an aftempt is
made to replace separate identities, hierarchies and rationalities by new,
common, versions {Nahavandi and Malekzadeh 1988). New organizations
are also created by splitting up larger ones, for instance when the vast hier-
archies of big corporations are divided over separate business wnits, or are
sold off as part of an ‘outsourcing’ strategy. ‘The recent interest in such
measures in the business world represents a slightly delayed parallel to the
public-sector reforms, and, in particular, to the more radical examples such
as privatizations.
In both the public and private sectors, the practical effects of constructing
organizations can vary. In merged corporations it is often very difficult, in
reality, to get employees 10 behave as though there were now only one new
company {Sales and Mirvis 1984). Likewise, reforms in the public secter
often make Yttle impact on the products and services provided, or the impact
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they make js quite different from what waos i .
e . intended (Pressman
Wﬂdx'zvsky 1973; Brunsson and Olsen 1997). In the organizatory refo:rlﬁ
described here, the practical effects are equally uncertain,

Degrees of Organization: Actars, Agents and Arenas

Ilespite their constimtive character, the aspects of organization described

above shguld be regary_:lesi as variables ruther than constants; they can occur

;;) a varying extent and in a variety of combinations in different organiza-
ons. '

The Actor
When an organization clearly exhibits all the aspects of organization, it is
likely to _be regarded. ag a fully-fledged, ‘complete’ or ‘real’ organization.
Cotporapons and independent companies in contemporary market
economies are often viewed in this way. They can also be reparded as
social actors, an actor being an entity with a clear and strong identity, hier-
archy and rationality. Alternatively, using the terminclogy adcrpt,ed' in
Meyer. et al. (1987), an actor is an entity possessing inc!ependencé.and
snverexgx_lt.y. with autonomous or self-interested goals, with rational means
an_d qualities, commanding independent resources and having clear bound-
aries. In our own culture, these artributes are also attached to individuals
L:kf-. lthe .actor-organizalion, the actor-individual is also assumed !(;
_exllnbu a high degree of identity, hierarchy (between soul and body) and
Faupr}ahty. An actor is able to act. Both actor-organizations and actor-
individuals can perform actions: they can invest, produce, sell and buy, and
they can make statements, and since autonomous actor£ choose and ,con-
?‘;}éﬁtﬁlexr own actions, they also become responsible for them (Brunsson
The fact that an organization is perceived as an actor possessing all aspects
of organization, is no obstacle to the launching of organizatory reﬂfrma
Management may want to make minor or even major changes in what cdn:
stitutes the organization's identity, hierarchy or tationality, They are alse
likely to I_Jerc.teive. any contradiction between nonm and practice: although
the organization is constructed as an actor, it may not function in exactly
th_e_ same way {Brunsson and Olsen 1997). As a long tradition in organi-
zanc_m stu‘ches tells us, practice in large organizations seldom livesrf to
the ideal image: deviations from a strong identity, hierarchy or rationflit
are common in practice, which provides an argument for reform, for )
ing to make the mganizar.ion actually work in the way it should. St
'Lliiusgtgzugh t:_tl.lsmess co}'porations are often seen as actor-organizations,
yf quently the Sub_]FCt of organizatory reforms. Attempts are made
to reformulate, reinforce or implement the current business ideas; or to rein-
furce. or aband_on what is regarded as estahlished organiutiunallculmre' or
to {emforce hierarchy by introducing new leadership principles or m'orc
intricate rmanagement techniques. Reforms' intended to incresse rationality
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may invalve trying to formulate clearer objectives, to improve the systems
for gathering and utilizing information or, in the old days, to introduce bet-
ter planning techniques.

In fact, such reforms reconstruct an existing organization rather than con-
structing a new one. In other cases, orpapizatory reforms are more radical,
involving the introduction of 2 new way of conceiving reality. This is obvi-
ously true in the case of wying to create an organization from scratch or
by outsourcing, and to some extent in trying to create a single organiza-
tion out of many, &S in mergers. Organizatory reforms are also radical in
many public services, i.e. in services that have hitherto lacked meny aspects
of crganization, not ooly in practice, but even in principle. We will now
describe two ideal types, namely the agent and the arena, that can usefully
capture some of the characteristics commonly found in many traditionat

puablic services.

The Agent
Organizations can be seen as instrurments for other actors, for organizaticns

or for individuals. Companies can be seen as instruments for their owners,
subsidiaries as instruments for their parent companies, departments as
instruments for head office, or public services as instruments for the politi-
cigns. Entities of this instrumental kind, working on behalf of others, can
be described as agents: they act as ageots for their principals. They form
an administration or verwaltung. Agents are not complete gctors in them-
selves; the principal is supposed, at least indirectly, to control the action
and to be responsible for it.

If we regard something as an agent, we attribute qualities to it other than
those we ascribe to an actor-organization. An sgent has an unclear or wezk
identity. Resources are controlled by the higher level and are typically allo-
cated through a budget process, where the formal decision is taken about
who gets money, and how much. Tn addition, the higher level may control
employment or the terms of employment.

An agent also bas unclear bonndaries. The results which an agent is to
achieve may actually occur outside its own borders. The results of an R&D
department, for instance, altimately show up in the sales figures for the
company a3 s whole. The police are expected to reduce criminality in soci-
ety at large. Moreover, it order to achieve resuits, agents often have to co-
operate with others. Schools, for example, have to co-operate with the social
services and with parents in order to achieve good results. Even an agent’s
clients sometimes have ta co-operate, and it is not clear whether they should
be regarded as internal or external to the agent: e.g. are the pupils part of
a school, or not?

There may be detailed rules that apply to many agents. In many countries,
the police departments, the prisons or the tax authorities have been assumed
to have the same structure and to work aleng the szme lines all over the
country. Opportunities for the local officers are restricted when it comes to
influencing goals, structure, working procedures or results, which means
that their respensibility is also very limited. Responsibility resides mainly
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with the principal, with the politicians at the to
) ipal, ) [ p of the state structure
instance, or with top managers at the corporate level, for

- The survival of an agent is not a legjtimate interest, Agents are instriments

for sglvmg certain tasks, and have no value in their own right (Weber 1968)
qu is an agent expected to have interests of its own. If an agent actuall ,
igg‘e)s for survival and growth, it is considered to be dysfunctional (szic};
A-genrs are supposed to fulfil centrally given tasks
given rules, which leave little mo_myfg: local inic?x:ﬁ?n:ogro ‘:’aézzt:]!ilgy
Agents may ha\fe to try to fulfil severa] inconsistent objectives at once Tht;
ch_a{:ces of achieving rationality are then likely 1o be small, The re-sults
aclne‘:ed by an agent are difficult to identify, if the ﬁgenl is ;ble to make
a Qamal contribution only to the achievement of a particular general goal'
Itis notpnonsly difficult, for instance, to single out the contribution of thé
accounting department to the common result achieved by a corporaticn
Thmg_s are even more problematic if the connection between means anci
chs is ambiguous. The interventions of social workers may .he!p their
clients to 2 better life, for example, but they could also make these clients
more helpless and dependent than they were before. Such an mcm'a.inty
in the connection between means and ends makes it difficalt to use ratio-
m_zhzuag models, or to measure the effectiveness and efficiency of an indi-
wqun]' agent. When results are difficult to measure, rules rather thas
tlzl;gfe;:)uve.s are more appropriate as a way of controlling agents (Quchi
Although agents are weak as regards identity, hierarchy end rationality
most organization theorists would probably still refer to entities of the agen;
type as ‘orgma&cm'. However, the agent’s status as an organizatibn is
ﬁ'a_tgx].c, and is sometimes threatened: many people would prefér to treat a
principal and its agent as a single organization, i.e. to consider the combi-
pation ~— r.h_e more complete actor — as the organization (Ahme 1994). A
department m‘ufu_‘:n regarded as being part of an overall brgnnization mti:cr
than an organization in its own right. The same is often said of subsi'diaries
or state authorities too, such that the parent-company-plus-subsidiaries, or
the state-as-a-whole are seen as the relevant organizations, ’
Far an agent to become a complete organization, it should exhibit all the
aspects of organization: local identity, hicrarchy and rationality. It has to
be assigned clear boundaries and to be given greater antonomy and more
control over recpﬂunent, members and resources. It has 1o have a local
management which is granted fairly wide discretion. Within reasonable
limits, management should be able to set its own objectives and to be free
to make its own decisions, rather than just following centrally i d
mles. Y Tmpose
On the other band, the agent may already possess some organizational fea-
tures, such as systems for auditing and aceounting, or professional man-
agers as opposed to leaders representing the professions involved in its
operations. However, in the new orpanization, the accounting §ystems
would be more firmly focused cn controlling and measuring the results of
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ivie t would be held
ization's activities, and the local management Y
tr];:poornirl;lﬁor these results. This type of mmagemen; xt.:.lhkel}é to“l;z‘t;a’:r;
i in the local results itself, and will probably preter
e o fow cons jecti ther then several confliciing goals.
a few copsistent objectives rath er th :
;\?I‘:nﬂggiment may seek to motivate organization 'memb.ers to c.onglbutent:
results by raising their awareness of, and interest in, their organiza wnr,t all >
ducing mission statements and generally emphasizing the great impa
anization &s a unit, )
?xf :]gir?tig the organizatory type of reform involves m’&m :adltcalnla;le;:;p:cs)
! i lete organizations. They not on
at change, than in the mere complete Ofga ot only 4 10
infus i isti anizational features, or 1o g P
. e new confent into exisung Org B s that oty 2
ice in b i inci mainly suggest new prncip
tice in line with principles, but fes that imply &
j ent. The content of organizatory !
major change for the former ag, 4 O el with whet
sharply with the classic conceptions of X
g(rj:trr:sgided alsyﬂv:; traditional problems in soch bureaucratic ;:;rfpssé rin
. tonomous an -Serv-
the tendency for agents to become: aulc -
!Jlmh:sorli:,en regarded as one of the main practical problems of stin_-. bureau
1c?:'it:y calling for reform in the opposite direction (Crozier 1964).

2 I3 - - -
1:: :::;ty ean also be ‘incomplete’ in terms of organization because Its

members, and what they do, are legitimately guidm I?yt:;tslxix;al gi;t;:l:t:i
; s and standards, rather than by an intem i
gﬁ’mﬂiﬁ policy. Entities may be set up to represent and ha;ldief :1?;
ﬂigting interests (Brunsson 1989): parliaments prpwu an examp einfo i
Other entities may represent specific competencm:, l:‘.o Lha; en_n'ynal 1o the
ivities of i is ¢ lled by professic
i the activities of its members is contro. : t
:zgwslﬁcc{lmgs. Hospitals, for instance, must recru_lt rcg1sten:::le i}o:;g;sl;
whose pmfessional activities are gov:?med by their cor::l.monlmi_vﬂsiries
and the explicit norms of their profession. In s_omfe cm::mr:sc;—lﬁmem pes
ha i i Bs50TS;
t had the right to choose their own pro o
i];::; :t;}ntro]led by external experts such as professors from other unive
sél::l:'emities can be described as arcnals :;l;os; mﬁﬁbﬁsffgﬁy?:plf
ively 1 by the local leadership. ; i
tasks relatively free from contro > ot
ternial parties. An arena may enjoy :
resent, or are controlled by, ex s il
is-a-vis hi tic levels, but far less inre
erable autonomy vis-d-vis higher bureaucra -
. i ies, 1 tandards or norms. The bou
to relevant external ideologies, mteres_:s., 5 | O o vame, o
ies between a parliament and the political parties are y
iesthecboundaﬁ[::s between a professionally dotm.denat;d arer:; a;rlxg c&;ﬁcl;:}
: essions. Values and rules created outsi e are ucial
;ﬁ?;sfﬁisﬁfm :::cl standards make units associated with a pa_meu?:!;
i s v - m
ion simi h other: it is difficult for a hospital or a univer
e s loar profle. bvious niche for itself, except in rel-
to define a clear profile or create an obvious 1f, et
i the generous respurc
tively simple terms, petbaps by advcn‘m‘ng _ _ .
:ec:i'.{:s forpcenain specialities, or by claiming a higher quality compar
with its fellow organizations.

The arens may include some of the elements of organization. It may have
considerable control over material resources, and there may be a fair degree
of internal co-erdination, but its external governance often leads to blurred
hierarchial arrangements. Traditional hospital and university managements,
for instance, are restricted in their contro] over activities, Arenas may con-
tain more than one hierarchy. For instance, some professionals may con-
trol activities, while bureaucrats have the economic and administrative
responsibility for them. Hierarchies within the professions, on the other
hand, may be very clear, but they do not coincide with the boundaries of
the arena.
In arenas built up round professional activities, the individual profession-
als — doctors or teachers, for example — generally bear a good deal of
the responsibility for their own work and are often the maijn target for exter-
nal inspection or complaints from clients. It is the professionals who act,
rather than the arena as such.
The external parties associated with arenas, such ns political parties, inter-
est groups and the professions, tend to have their own distinctive rules
regarding appropriate behaviour. Members of these external groupings leam
how to rationalize the rules they represent, but their rationalizations are
based on general, political, partisan or professional objectives, mther thap
on local, organizational ones (Abbott 1988). For instance, values about
being economical or even efficient seldom loom large among the profes-
sjounls, which can eesily mean that what managers regard as pood results
and what professionals strive to achieve are by no means the same thing
(Abernethy and Stoelswinder 1995).
For an arena to become & more complete organization, it therefore needs
clear organizatienal boundaries, local erarchical control over recruitment
and over the activities of its members, a clear idea of its own special mis-
sion and characteristics relative to other organizations (in particular those
with similar tasks), goals for the organization &s such rather than general
external objectives, and a local management responsible for echieving orga-
nizational results.
Entities that are perceived as arenas are ofien referred to by relatively par-
row categories — such as pacliament, university or hospital, for instance.
Most organization theorists would subsume such entities under the general
category of organizations, but they are marked out by certain peculiarities.
In the case of agents, whenever the organization concept becomes the norm,
arenas’ weakmesses as regards identity, hierachy and rationality, i.c. their
incormpleteness in terms of organization, can provide reason for reform.
Here, too, reforms that transform an arena in the direction of the organi-
zation. concept imply an attempt at radical change. Recent public-sector
reforms have included giterripls at transforming services with some of the
characteristics of the arena into something more resembling the complete
organization. The targets for such reforms have usually been services with
stroeg professional affiliations.
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Organizatory Reform as Completion

We have argued that many public-sector reforms have introdoced more
aspects of organization into public services, thus turning them into more
complete organizations. In other words, aspects of organization constitute
the content of the reforms described above.
In some cases, the content of these reforms may have been designed with-
out giving a thought to the concept of organization as such. Reformers and
reformees may bave been atiracted by a certain feature of organization with-
out relating it in any way to the general organization idea, In other cases,
reformers have explicitly referred to the concept of organization in argu-
ing for their reforms, as was illustrated in the second section.
In yet other cases, the concept of organization may have been the under-
lying mental image or frame of reference for reformers and reformees, with-
out there being any explicit reference to it. Well-established institutions,
such as the organization, may represeat ‘kmowledge without concepts’
(Bourdieu 1984: 470): institutions affect people’s way of thinking, talking
and acting, without being directly referred to. The content of the reforms
may have been inspired by a line of thought built on the concept of orga-
nization, and the content may have inspired this line of thought. The con-
cept of organization is thus invoked, but not mentioned. The explicit or
implicit role of the concept of organization would explain why so many
and such extensive organizatory reforms have been initiated, and why they
have been so widely accepted. There are several indications that this may
be the case.
First, the concept of organization meay creatc a problem and thus the need
for reform. There is nothing intrinsically problematic about being an agent
or an srena. The agent and the srena are both modemn, raticnalized insti-
tutions, well embedded in established systems such as the state or the var-
jous professions. It is only when such entities are measured against the
organization concept that their weakness as regards identity, hierarchy and
rationality emerges as a problem. In 2 comparison with the genernl and
abstract concept of organization, entties like agents and arenas Seem
incomplete — they lack certain aspects that the complete organization pos-
sesses. This incompleteness stimulates a desire for reforms that construct
an organization. Just what aspects should be rdded to an entity will depend
on the initial state, as described in the preceding section. An entity may
lack the same organizational characteristics as the agent or the arena do,
or perhaps a combinstion of both.
Second, meny of the reforms we have described above have been launched
smoothly during & relatively short period of time, and have met little resis-
tance. With the possible exception of the most radical reforms, such as
attempts at privatization — which in many countries have been a sensitive
political issue — the need for reforms has often appeared self-evident,
and the reforms themselves have not required much in the way of sup-
porting arguments (Brunsson and Olsen 1997). This could be due to the
invocation and acceptance of the organization concept, the introduction of
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which represents a switch to a different institution: when
selvesin a dlfferegt type of institution than they have befscggl:g;fcm;lg
:;z;fe 10 change ai]heu' rorms, beliefs and behavionr much more quickl;' and
" aldraman_ cally than they usually roanage to do within a given institu-
tional setting (Mafch and Olsen 1989). Change also proceeds more easi]
i the new institution — as is the case with the organization — is a well{
K u;\;;l:- (;E:. Onge people recognize this institution, they are likely to have
hanme as about what should be done, and this facilitates collective
Third, the organization concept may explain why refo
.gestcfi pacl'cages of change, or why refo?ms of mﬂiﬁdﬁéasp::hﬁincsof;
in strings, in b91h cases projecting an image of a complete or almest com-
plete organization. The various aspects of organization are likely to appcér
together or to follow quickly upon one another, because they all belong to
th_f-. Organization concept, and this concept and its particular logic deter-
mine what shpuld be done: a strong local hierarchy, for example, presup-
poses a certain degree of antonomy; the measuring and accomllﬁn fgr
coll_ccu.ve results presuppose clear boundaries and & certain degree ogf co-
orc_lmatl'un; accounting demonstrates results and allocates responsibility;
rauogahty presupposes objectives. It is not necessary to wait to acqui?é
practxc.al experience of one organizational aspect before introduf:iﬁg another
one; dl.f_fcrem aspects succeed each other by the dictates of logic {and there-
forg quickly) rather than awaiting practice. Even the suggestion of intro-
ducn}g one aspect may be enough to trigger the suggestion of others
In this way the urganizalion concept can also expand and reinforce atlémpts
at r_efo::m by creating more reformers: if reformees accept the idea that their
entity is, or should become, an organization, they may become reformers
tt}emselves. Reforms can also be demended and inidated by others: the
dxsc_:rcpm:_ncy between a public service and the organization concept may
be perceived by rank-and-file members or by external parties, who will
then generate a demand for reform. When the funding of Swedish schools
was made dependent on pupil numbers, local managers asked for more
g;nonm]ng:i when. parents were able to choose schools for their children,
scﬁﬁo?ss. for information about the specific profiles of the differsnt
Sometimes ideas about particular features of organization may tgger the
idea of organization, rather than the other way round. Policy makers
lec;:;‘.} managers may have been attracted by certain popiifar ideas about leaglf
o P :i:r management accounting technigues, and later have found out that
ese ideas or techmgues actually presuppose the axistence of a complete
organization. In arguing for the favoured techniques, they have then fglmd
;:aze;]essa_ry to claim organizational status, and the concept of organiiaﬁon
he en msplre_d further orgamizatary reforms, For example, people may
have wanted to increase quality and may have thus been attracted b ual-
ity standards. "‘I‘he a{ivocates of such standards often emphasize Eh:rqih
;re useful for orga?.tza.ﬁons' {Henning 2000), and the standards are inc!eecg
ased on the organization concept (Furusten 2060). In implementing such,







738

Nils Brunsson, Keestin Sehlin-Andarsson.

standards, the entity concerned easily comes to be seen as an organization
that also meeds other completing reforms. Hence, even if no explicit refer-

_ence was made to the concept of organization, when people were first

attracted by a specific organizational aspect, nor was it present even as an
implicit frame of reference, it may have been brought to mind by the aspect
that had first aroused people’s interest, thus triggering further organizatory
reforms.
Finally, the concept of organization as a frame of reference may also explain
a certain element of imitation in public-sector reforms, Once something has
been constructed as an organization, it becomes vulnerable to further
reforms of  kind common in organizations. The idea of being an organi-
zation may lead to reforms inspired not only by the abstract coricept of
organization, but also by the example of other more complete organiza-
tions. Once 2 public service has come to be regarded as an organization,
it seems natural to compare it with other organizations, and in looking for
improvement, it is tempting to compare it with organizations that are
believed to be more ‘real’ or complete. When modemn corporations are
viewed in this way, we can expect an increesing ‘company-ization’ of the
public sector (Brunsson 1994; Forssell and Jansson 1996): the introduction
into public services of whatever specific ways of displaying organizational
espects 15 happen to be popular among companies at the tirme.
Some of the reforms discussed here have sometimes been described as orga-
nizational fashions, and reformers as the followers of fashion (Abrahamson
1996: Rpvik 1996). This interpretation on its own does not explain the can-
tent of the reforms — there are, after all, many fashions around, We sug-
gest, instead, that following a fashion is more likely to be the effect, rather
than the cause of the organizatory type of reform. Organizations are the

entities most likely to be vulnersble to organizational fashions. It is mot .

unti] an entity has been envisaged as an organization, that organizational
fashions become positively and routinely atractive, or even difficult 1o
resist. Reforms that construct the organization meke organizational fash-
jons spread more widely. New fashionable models for organizational lead-
ership will be more readily adopted, for instance, if there is already an
organizational leadership possessing a certain autonomy and anthority.
Once organizational status has been envisaged, it is easier 1o argue for the
use of experts, consultants or treining of 2 kind that target organizations
and that tend to reinforce the organization concept.

Hence reforms that construct organizations may trigger more reforms of
the same kind, and all these reforms tend to be repeated. Introducing the
idea of organization does not guarantee that practice will be fully consis-
tent with this concept, and the discrepancies between principle and prac-
tice tend to stimulate recurring reforms, just as they do in organizations
that have long appeared complete.
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Incentives for Constructing Organizations

We havF ‘a.rgued that entities like agents or arenas are likely to be perceived
as requiring _complementa.ry reforms, if they are supposed to be — or
:{:rl;e l?:gg:u;xfg I; compk.:te ?rganizaﬁons. We have also noted that the
vy o € organization may trigger or reinforce organizatory
;I;:_;.; btfmgs us to the difficolt task of explaining why people invoke the
m:si ;3 a;)zfa:nganon, why they can become convinced that what was for-
ed as an i
orgmﬁog. 21k agent or an arena js, or should pow be, 3 compiete
On.f'; very general level, 1t can be argued that the recognition of certain
entities as cqnllplete organizations is consistent with a current tendency to
pe;cclve_mdmdual peop}c or organizations as actors, highly autonomous
an sc?lf:mtcrested, wheo interact with other actors on markets or in various
negotiations (Meyer et al. 1987). If we wanted to expiain more fully and
in egércécess terms ?.r'hy the concept of organization is invoked, we would
need detailed empirical studies of the way the organization concept and the
a{gfmzan;ry.mm{onns have spread into various settings. In this section, we
merely indicate irections i i ' i ,
e y a few directions in which such explanations may be
F_lrst, explanations can be based on the assumnption that infentions, strate-
gies find plans do matter, Perhaps policy-makers and reformers have
cun_sclmugy chosz_zn a strategy aimed at constructing organizations. Durin
Fhe e}ghnes public sectors were growing rapidly in many couﬁtr}cs ang
in don;g 50 they came under strong political attack and were criticizé'd for
EuTh e of alleg_ed shortcomings. There was also widespread égi-aemenr
A t their expansion _should be resmicted, or their size even reduced
ttempts along thes? In_xcs then produced further complaints. The very sizé
c_!_l; E:xie s?ctornt_n:ces it difficult 10 control from the top, and bearing respon
sibil or all thi i i ri '
almc{gve 2l § while not having much control over it, cannot be a very
In ;il traditional state bureaucracy the main responsihility resides with the
po clg makers, since they are perceived as the oaly real actors. Whether or
not they agreed with the criticisms, policy makers may have found the
::i%gr;mbﬂ;;y acrhdfﬁczl;;lo bear and the imbalance between power and regpon
aw to with, It may have seemed wi i -
ibility it st o ma; wise to share.thls respon-
oot g T thstance with a large number of organizations and
Eﬁ::\:lx::,;f; ppli?;-makers n}';ayTl;!ave planned to generate sornething new
dnizations as such. They may have planned to introd '
- . 03 u "
Ezfs,m a:(;i;cqrmrtgd Orgamizatons as a side-effect. The market was acepg;)a:
! ar the tume, and markets or marker-lik iti .
introduced into various parts of the i s o s e
ot Into Drgm;;i s e public sector, This may have stimu-
A market requires actors (individuale izati
L 5 Or organizations), who ca
demand goods and services. For the market to function well, :: f: fggogf
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tant that the boundaries between the actors are clearly perceptible; it is nec-
essary 1o know who owns what, and how property rights are transferred
between actors. Market actors must have a certain degree of autonomy —
they should be able to choose what to buy and sell, and who to deal with.
I is also assumed that market actors arc intentional and rational — that
they act in accordance with their own intentions and interests (Brunsson
and Higg 1992).
Thus, complete organizations constructed as actors fit better with markets
than either agents or arcnas, If markets are introduced, we can expect more
organizations to emerge. The example of Swedish schools, mentioned
above, provides a case in point. Markets may constitute an alternative to a
strongly coherent state bureaueracy (Lindblom 1577), but they accord well
with state organizations.
Third, events that were not part of any grand plan, er that were not planned
at all, may have helped to reinforce the organization concept. Fairly small
changes in views or practices may have created or supported the need felt
for more complete organizations. The customer concept, for instance, could
have been such a trigger. It was a concept that was enjoying some popu-
larity at the time of our observations (Forssell and Jansson 1996; Sahlin-
Anderssson 1996), and it obvicusly agrees better with a powerful modern
conception of the individual than the notion of the cliept or even the citi-
zen. Custemers, like the modem individual, enjoy autonomy, have prefer-
ences, mnd possess the right and ability to choose what is right for
themselves (Brunsson 1996; Meyer and Jepperson 2000). A customer nor-
mally operates on a market. If public entities stext sesing an important part
of their envitronment as customers, or if people in the environment start
szeing themselves as customers, then people may also start seeing markets
and crganizations where there were none before.
Another factor which may have helped to give prominence to the organi-
zation concept could be the popularity of evaluations and awpditing.
Evaluations have become common in the public sector, typically targeting
individual services (Power 1994, 1997; Rombach and Sahlin-Andersson
1995). An evaluation defines the unit to be evaluated in organizational
terms — its boundaries, results and responsihilities. It also compares results
with objectives. Hence the absence of clear objectives is seen as a major
problem. When results are difficult to measure, evaluations often come to
focus on the adrainistrative systems, which are expected to reflect the orga-
nization concept. In recent Swedish evaluations, for instance, good social
care has been equated with the existence of written policy documents and
the presence of well-qualified managers (Socialstyrelsen 1992; Olsson
1995).
Finally, directives appear to have become less popular and less acceptable
in the public sector, as in many other social settings, and advice now tends
to be more popular, Several pational boards in Sweden have become advi-
sory rather than directive: their authority is based on expertise rather than
on any right to issue erders or binding rules (Jacobsson and Sahlin-
Andersson 1995). In the European Union, much co-ordination and control
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. ?s supposed to §e effected by way of voluntary standards rather than bi.n.d-
ing directives (Vad 1998). The substitution of advice and standards for
] irecl:uves can be seen as something that creates more autonomy at the local
tﬁve s but the very act ol:' providing advice and standards also assumes that
su; Or[edcit;n::nt alr;ady enjoys some autonomy. Directives can be issued to

ales and agents, whereas there can only be an int i i
C Yy point in offc
3:::;6:31 a'.jnd st(andardihm ac:;xs possessing a certain aumnonf;' wha can Zl;l;g
_ act upon them if the i i val ( i
Tacebsson. Chnn. 5, 2000 Yy meet with their approval (Brunsson and
Clearly, all these factors can be both cau
4l 1S ¢ ses and effects: the in-
‘{orccfthe idea of organization, and they may be reinforced by);t.l?la%{e?;‘;-
ious ;;:imrs may also d.lrect_ly reinforce each other, The idea of organizalibn

:n p:xh Bc-sector reforms did nat appear all by itselfs in fact, jt apbea.red
ogsther with a package of other ideas and practices. In the fourth section
we :;gued that organizatory r_efoxms themselves come in the shape of a:
package, not as a Pu.mbcr of isolated ideas, or that one idea may bring a
wholfa package In its wake. The same may well apply to the explanations
:rx;n:e%ned hﬂr.;’ i.e. the factors cited can also appear as packapes or strings

e one idea ivity i i i :

i nex{ or acuvity is accompanied by — or quickly leads to —

Conclusions

Students of sacial life and the people they study often share cormmon con-
ceptual framewox:ks, which means that, to a great extent, they interpret or
construct the social world with the help of the same or similar co?:ce [z-
They _lefm_l from each other. Students of organizations have often us i:.taci
!h_e privilege of_ deciding when the organization concept should be a ul:r'id
wnLhc.mt consulting those who are acting within, or in association wit.hm:h ‘
putative organizations. There may, in fact, be a discrepancy bcrwcc;1 heSﬂ
the people observed define their own sitation and the researcher’s deﬁgx"w
tion of the same situation. People's definitions may vary considerably; the ;
may change either quickly or slowly; and they may not be very predic‘rab[:,
given the present state of our knowledge. None the less, the 'concepts uscti
by people 1o construct and make sense of their owg reality do have impor.
:ﬁginzo;:scquences'. qu instance, people will behave differently if ther see
) clves as acting in an orgfimzaﬁon rather than in some other context,
and their beliefs 2nd norms will differ accordingly. Every major concept
such as the orgamzation, the market, the family, and so on, can be ex igd,
10 artive hearing & whole set of beliefs, norms and practices P
We bave sought to illustrate this thesis by demonstrating the ;va in which
aspects of the concept of organization have come to be appliid 0 n:w
E‘eas, and sorie of tht_: consequences that this has had, We have argued
at even seemingly minor changes in the way something is understood —
VIEWIDg It 4 an agent, an arena, of an organization — have important impli
cations; certain aspects, issues or problems emerge as more important tll:alr;
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before, for example, and this, in tumn, can affect the kind of changes that

are seen as desirable and acceptable.

Two issues call for further exploration by researchers in the organizational
field: we need to ask what it is that makes people Jiable to construct the
crganization rather than any other sociat form, and we need to know more
about the consequences of being an organization. Indeed, these issues are

fundamental to the field.
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Developing Managers: The Functional, the
Symbolic, the Sacred and the Profane*

Ken Kamoche

Abstract

This paper offers a new perspective on internafi
the role of culture and management devcl ptfent in creating international exper-
tise, a sense of identity and realizing geefnizations] conrol. A critical analysis of
the culture transmission and managsficnt development philosephy and practice of
a UK-based transnationsl revps#S how the transmission of culrure accomplishés
management development g¥jectives, while management development itself serves
as a vehicle for the tpaMSmission of tbe desired corporate valecs, This recursive-
Tiess is sastained by corporalte ideology that urges the creation of integrative val-

15 legitimized by the quest for favourable functional and symbolic

ol management by examining

sm, symbolism

Introduction
Reconciling headquarter—subsidiary interests while maintaining gdistinct
uicnmy continies to be a major challenge for multination hence

1990); creating cultumI synergy
mlaucmsl'ups and dcvelopmg

'."T" :our in & way that reinforced worldwide strategies and organizational

objectives’. _Thxs implies a potentially integrative role for culture and man-
agement training and development (MTD).









