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DEVELOPMENT OF THE INSTITUTION BUILDING MODEL
by
Gilbert B. Siegel

School of Public Administration
University of Southern California

I, INTRODUCTION

This paper is the product of an effort to elaborate the model of insti-
tution builc.ng developed by the Inter-University Research Program in Insti-
ution Building. 1 The authar has applied research findings from a study of
the DASP,* a Brazilian organization, to the task of model devnlopment.

DASP was not studied originally through the institution building framework;

2 Thus the object of

rather it was developed as an organizational history.
this paper is to develop the structure and dynamics of the institution building
model in greater detail. This undertaking suffers to the extent that the basic
concepts and framework of the model were not avaiiable at the time the Brazil
research was conducted. Another limitation is that insights generated will

tend to reflect the limited experience of a single case. The objective, how-

ever, is not to tell the DASP story, instead it is to develop the model.

*
Departamento Administrativo do Servico Publico (Administrative
Department of the Public Service), abbreviated as DASP.
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The information that {ollows is presented in three parts. First, as
subsections of this Introduction, the basic model of the Inter=University
Research Program is briefly sketched; this is followed by an historical per-
spective of DASP. The latter will serve to generally orient the reader.

The second section of the paper is concerned with an elaboration of the tests
of institution building. In the third part, model variables are examined by

building upon the theory of the tests developed in the previous section.

Ingt.tuston Bullding Guiding Concepts
The Inter-Univeraity Research Program has defined institution building
as:

the planning, structuring and guidance of new or reconstituted

erganizations which (a) incorporate, foster and protect normative

relationships and action patterns, (b) perform functions and ser-

vices which are valued in the environment, and (c) facghtate the

assimilation of new physical and social technologies.
Further, they state the assumption that institution buiiding is a gensric social
process, conslisting of behaviors and structures which can be identified as
beliig velevant to institution building in general. The institution building
process has been completed when it can be demonstrated that certain reiation=-
shipe and action patterns incorporated in the organization are normative both
within the organization and fo, other social units, and that thc functions and
services performed by the organization are valued in the environment. Three
broad categorias of tests are suggested. First is the organization's ability
to suwrvive. Second is the extent to which an organization is viewed by the

anvironment as having intrinsic value. The third tast is concorned with
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whether organization relationships and action patterns are normative for
other social units,

The analytic constructs selected for the model are of two types. First
are a group of institutional variables, which because we are studying organ=-
izations, logically are the type of factors that might be studied in any organ-
izational analysis. These variables include: leadership, doctrine, pro-
gram, resources and internal structure. Leadership refers to persons who
formulate doctrine and program and who direct its operation and relationships
with the environment. Doctrine is defined as the specification of values,
obje ¢ctives and operational methods. Program consists of those actions
which are related tc the performance of functions and services constituting
institutional cutput. Resources_ are defined aa physical, human and tech=~
nological inputs of the institution. Internal structure relates to structure
and process established for the operation of the institution and for ite main-
tensnce. The second group of analytic concepts are based upon the notion
t-at all organizations are embeded in an environment, and that the resulting
relationships are pait of the picture of institutionalization for a particular
organization. The transactions with this environment produce certain
linkages. Four cstegories of linkages are distinguished: enabling linkages,
functional linkages, normative linkages and diffused linkages. Fnabling
linkages are the linkages with organizations and social groups which control
the allocation of authroity and resources needed by the institution to funciion.
Functional Linkages are those organizations which supply the inputs {not

- resources) and use the outputs of the institution. Normatve linkages are



-4 -
with institutions which incorporate norms and values. Diffused linkages are
nonspecific to organizations, rather, they are with the larger society (e.g.
public opinion).

Finally, the objective of this paper restated is to determine the nature
and interaction of clusters of institutional variables and environmental linkages

based upon an analysis of organizational ecology drawn from the DASP experience.

Histarlcal Perspective
The advent of Getulio Vargas and the revolution of 1930 representad

a break with the old political order which had dominated Brazil since the Empire.
The elite of the old order rested upon three economic bases: 4 monoculture,
export trade and the civil service. The wealthy owners of the Latifundia (as
the vast monocultural estates were called) were the most powerful; allied with
this group were the commercial interests of the cities who exported the products
of monoculture. Together, this combination controlled the politics of the
country. The government bureaucracy consisted of friends and relatives of

the agriculture-export combination-~the bachelor and doctor of laws--who cor-

5
ruptly and incompetently ran the machinery of government.

As Governor of the State of Rio Grande do Sul, Vargas was selected
as the standard bearer of the Liberal Alliance in the Presidentiai campaign
of 1930. The Alliarnce appealed to the growing labor and middle classes of

the cities and opposed the rural oligarchy. The Alliance sponsored the
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" correction of long~-standing 1ils such as lack of mass education and welfare,
government corruption, exploitation of labor and the then current problems
of economnic depression. 6 Implementation of such programs required gov=-
ernmental bureaucracy with higher goal accomplishment expectancy than had
been traditicnal. Representatives of the conservative triad had little to
gain from the raform of the government, and Vargas therefore turned to an
incipient reforming elite to rationalize his government.

Having suspended the previous (1891) Constitution following the
revolution, Vargas ruled with a provisional government. However, because
of an unsuccessful counter revolution involving parts of the military in 1932,
and for other reasons, he decided to call a constitutent assembly for the
purpose of establishing a new constitution. The Constitutent Assembly of
of 1933 accomplished thic end, and to crown their work they designated
Getulio Vargas as President of the Republic for the 1934-1938 term. Thus,
Vargas was clearly in control; if change was ever to be made the time was
auspicious,

Bzacause the old political order was frequently scandalized by corrupt
practices and inefficiency in the supply of governmental material, President
Vargas turned a reforming eye towardz this area of government shostly after
taking office. A series of reform agencies were established within the
principal financial agency, the Ministry of Finance. This Ministry was
placed under the leadership of Artur de Souza Costa, who had gained con-

siderable reputation as a rural banker and financier. Like Vargas, Souza
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Costa was from Brazil's southern most State of Rio Grande do Sul. Souza
Costa brought little advanced thinking to the management of government
finances, His chief motivation was parsimony, which indeed was virtuous,
in view of the then depleted condition of the Brazilian Treasury.

Within two months of the establishment of the Provisionai Govern-
ment, Vargas decreed the creation of a Commission on Standards to set
standards for materiel purchases. 7 The Commission was still born, how=
ever, for the Brazilian businessmen appointed to leadership never assembled
as a group. The creation of this Commission almost coincided with the
establishment of a central purchasing agency, 8 which because of the fallure
of the former Commission, eventually, inherited the standards setting func-
tion. The President of this agency, Ottu Schillings, was a former func-
tionary of Vargas' State government. Schillings had a rather narrow con-
ception of his agency’'s role. His concern was primarily for consolidated
purchases. He and other leaders of the finance and materiel reforms were
unaware of the total extent of the technology needed for such reforms; they
also did not understand the limitations of such technology in a country such
as Brazil during the nineteen thirties,

Problems of civil service pay and status were also considered under
the general rubric of financial reform of the federal government. The
financial plight of Brazilian civil servants has always been tenuous; if the
individual were without political connections it was difficult for him to sur-

vive on the minimum remuneration afforded all but the favored few.
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.Although it was true that few people actually were removed from the public
payrolls, it was necessary to be part of the coterie of a powerful politician
in order to have a good level of living. The depression increased the
uncertainties of life for the public servant. At times salaries were not
paid, for the Treasury was frequently without funds, By 1935, however,
Brazil and the rest of the world were beginning to recover from the depres-~
sion. Public servants were looking farward to pay increases and perhaps
a little improvement in their employment situation. This anticipation was
probably heightened by the batter life promised by Getulio Vargas and the
Liberal Alliance. S
Congress thus create‘d the Mixed Commission of Economic and Finan-
cial Reform in 1935, which was composed of political, military and admin-
isirative officials. 10 One oi the task force like subcommissions of the
main body was charged with investigating the pay and organization of the
civil service, To head the subcommission Vargas selected Minister
Mauricio Nabuco, a foreign service officer. Nabuco had gained some
experience with the standardizing-of pay schedules and position titles in
the Ministry of Foreign Affairs and other government agencies. He earned
a reputation as a management analyist from an organizational study of the
Ministry of Post and Telegraph that he conducted. Further, be became
accuainted with the administrative operations of many governments through
his foreign service career. Other foreign service officials also became

interested in administration under his tutelage. One such individual,
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‘Moacyr Ribeiro Briggs, an assistant to Minister Nabuco, served as the sec-
retary of the Subcommission Charged With the Readjustmernt of the Manning
Tables of the Civil Service, as the study group was called.

On September 25, 1935 Nabuco's group submitted their report--a com=
pllation of existing positions derived from a cursory study of the duties of
incumbents, followed by a consolidation of position titles. The main objec~
tive of the analysis was to develop consistency in position title nomenclature
and to collect pay data from which a common salary table could be developed.,
The Subcommittee’s salary recommendations were based upon an attempt to
establish parity among positions judged roughly equavalent in duties, senior-
ity and perquisits. The overall effect of the salary recommendatons would
have been a considerable increase in public expenditures for the civil service.
Prcsident Vargas referred the work of the Subcommission to Artur de Souza Costa.
The Finance Minister examined the Report purely from the financial point of
view, and ordered the suppression of the document. The problem of the pay
of the civil service still remained; therefore the Subcommission was reconsti-
tuted, this time under the leadership of Luis Simoes Lopes. 1 Mauricio
Nabuco returned to his foreign service career, no longer desiring to work on
the Subcommission. However, one official from Foreign Affairs--Moacyr
Briggs-~ remained and participated in the making of the Subcommission recom-
mendations. The reconstituted Subcommission scaled down the recommenda-
tions of the Nabuco group, but such features of the Nabuco report as the rec-

ommended establishment of a central personnel agency were retained.
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Basic to any consideration of the administrative reform of Brazil is
the figure of Luls Simoes Lopes. Simoes Lopes, like Getulio Vargas, was
from the State of Rio Grande do Sul. As a roung man, he first became
acquainted with Getulio thrcugh his father, a prominent politician from the
State and a close friend of Vargas., Years later, when Simoes Lopes was
gerving as un advisor in the Ministry of Education, he worked closely with
the Rio Grande do Sul delegation in Congress which was headed by Vargas.
He became a close friend of Getulio and worked diligently for him during the
electoral campaign of 1930,

After the revolution, he was asked to serve as a Presidential advisor.
Simoes Lopes traveled extensively in Europe and the United States observing
government and administration, especially subsequent to his assignment as
Presidential advisor. He also devoted his attention to the growing litera-
ture on administration. While the influence of Simoes Lopes was generally
limited to matters of public administration, he warked closely with the
President on many other problems. His systematic approach to problem
solving and intellectural honesty were valued by the President. He served
as a leveling influence on Vargas because, contrary to many advisors to
dictators, Simoes Lopes never hesitated to counsel against action which he
thought unreasonable,

The proposed legislation accompanying the original Nabuco report
contained a provision for the establishment of a central personnel agency
with the mission of selecting personnel and rationalizing the civil service.

Simoes Lopes was supportive of the idea of such an institution, and thus,
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Law 284 of October 28, 1936, or the "Law of Readjustment"” as it is often
called, provided for the creation of the Federal Civil Service Council. So
called efficiency commissions also were to be created in the ministries, and
the Law itself went beyond Nabuco's recommendation by charging these
agencies with the organization, coordination and development of the public
service, 12

it is interesting to note that both Simoes Lopes and Nabuco were
erudite cosmopolitans who saw a need far governmental reform and who devel-
oped the capacity for such activity from experience and observation, Simoes
Lopes tended to be influenceod by the North American approach and experience.,
Nabuco drew upon personal experience with management analysis and his
observation of practices abroad. Even such minor differences in the back-
grounds of these individuals produced a significant divergence of opinion,
such as the disagreement on the role of the politician in personnel selection.,
Nabuco opposed disconnecting the politician from seleciion completely.
Simoes Lopies, whose values prevailed, believed selection to be a science
that could and should be divorced from politics.

By the end of 1936, Simoes Lopes realized that personnel controls
instituted by the Federal Civil Service Council were being vitiated by weak-
nesses in federal budget procedure. After preliminary discussions with
Vargas, Simoes Lopes unilaterally proceeded to adjust the budget proposal
for fiscal year 1937 in such a way that the limits of each government agency's
personnel allotments would be fixed by law, Vargas submitted both versions

of the personnel protion of the budget to Congress-~one prepared by the Civil



Service Council and the other by the Ministry of Finance. This, he reasoned,
absolved him of having undercut his Minister of Finance. One thing was
clear, however; Simoes Lopes was more influential with Vargas and there-
fore more powerful; his proposal was adopted by Congress with little polit-
ical travail,

On November 10, 1937 Vargas declared a Dictatorship following a
well staged coup d' etat which was backed by the military. Vargas presented
a constitution which vested predominant power in the hands of the executive.
Among the organs of assistance to the President of the Estado Novo (or "New
State" as it was called) indicated in the Constitution was an "administrative
department” in which were to be lodged the housekeeping staff and control
functions of the Federal Civil Service Council, as well as a number of other
activities which included materiel standards setting and budget preparation. 13
After less than two years of operation of the Civil Service Council, Simoes
Lopes concluded that its collegial form of organization was unsatisfactory
becaure of the constant need to adjudicate individuai cases of classification
and eligibility for appointment. 1 Clearly, the opinion of the Presidential
advisor was taken into consideration by Vargas., Thus, the Departamento

Administrativo do Servico Publico (DASP) emerged from this constitutional base

in hierarchical form to replace the collegial Federal Civil Service Council,
There was need to broaden the circle of the original elite, and therefore rank
and file as well as leadership in the organization were expanded as the number

and variety of functions increased.
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During the seven years that followed tc 1945 steady progress was made
by the reformers of Brazilian public administration. However in late 1945, a
fundamental change occurred. Vargas was ejected from the Presidency by the
same military force that had installed him in power in 1930. It appeared that
Vargas was going to execute another coup d' etat after having promised elec-
tions and an end to the Dictatorship. The military intervened to keep this
promise. Jose Linhares, the President of the Supreme Court, was designated
as acting President of the Republic until elections could be held. He was
wary of the DASP, especially because it was a Vargas creation. He was sus-
picious of its personnel and powers. Many advisors counseled the abolition
of the organization and/or the reassignment of its functions to other agencies.
Linhares, however, felt morally constrained from conducting sweeping reforms
because a new President, Congress and Constitution were in the offing.
Instead, he chose to ignore and by-pass the DASP so as to neutralize it as
much as possible.

Simoes Lopes had retired from DASP shortly after the ouster of Vargas.
He accepted the Presidency of the Getulio Vargas Foundation which he was
instrumental in founding the previous year as an institution for the develop-
ment of the Brazilian public service. ILater, the Brazilian School of Public
Administration was the progeny of this Foundation.

The initial inclination of Acting President Linhares to leave, but
ignore DASP, was evidenced by his appointment of Moacyr Briggs to the
Presidency of DASP to succeed Simoes Lopes. Shortly after his appointment

however, Briggs felt that he could no longer remain in the leadership role of
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the staff agency because of the bahavior of the Acting President, Linhares
continued to exercise the Decrec~Law power by which Vargas had ruled
during the Dictatorship. Under Vargas, the DASP always reviewed decrees
for consistency and conformity with poldoy prior to sending them to the
National Press for publication in the Di&rio Official. = Linhares ignored
this procedure, Instead, decrees were published directly by the Press. He
independently raised the pay grades of clerical emplcyees in the Ministry of
Educatlion by two schedules, He decreed the regional police administrators
of the Federal District into the classified service. Tnese men traditionally
occupied positions of confidence under appointment by the chief of police,

He violated a variety of other centrels and regulations on the bureaucracy,
significant among which were numerous extra legal appointiients of friends
and relatives to the public service, Linhares was agreeabie to most requests
from his ministers for special benefits and favors., Such action was ration=-
alized as being appropriate for the democratization of the public service.
Briggs became quite exercised over the behavior of the acting Presi-~
dent., Not only was the DASP being systematically igncred and considered
subversive, but the very values and princirles upon which the organization
had been founded were being violated. Linhares' political intrusions into
the civil service were intolerable to Briggs. He sent three confidential
niemorandums to the actng President in which the language describing the
violations of law was stated in increasingly stronger terms. Because the
President paid no attention to these warnings, Briggs felt compelled to resign

after little more than a month in office.,
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At the same time, unknown to the President of DASP, two division

direcrors organized a mass resignation of all division heads and chiefs of
services of the DASP, Both resignations reached Linhares at approximately
the same time. The President did not act upon the resignations; instead,
he promptly suspended the management of the DASP. Linhares was again
advised by many politicians and high executives of the government to elim=-
inate the DASP completely. The interim chief executive was still hesitant
to take such drastic action, however, for by this time it was already
December, 1945 and slightly less than two months from the date of inaugura-
tion of President-elect Dutra., But Linhares cid feel the need to discipline
the staff agency. It was clear to the President, DASPians and other observers
that the mass resignation was a mutiny -- an action interpreted by President
Linhares as a clear case of rightist reaction. In the minds of the function-
aries of the DASP, their resignation was not without provocation., The staff
agency had elways protected the political reputation of the President, but on
important matters there was never a denial of executive support.

On December 7, 1945 Linhares issued his famous Decree-Law 8323 -
A which "reformud” the DASP. This "reform" considerably curtailed some
formal powers of the organization, and reduced the number of major organiza-
tional units. Most of all, it embarrassed and lowered the status of the DASP.

By February, 1946, a new Congress was in session. The first order
of business was the framing of a new constitution, In contrast to the Consti-
tuton of 1937 , the product of this Constiuent Assembly made no mention of

an execufive agency such as DASP. There is considerable evidence to show
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that DASP and its powers were very much an issue during the deliberations of
Congress in session as the Constiuent Assembly, hcwever. 16 There were
many proposals to eliminate or to transfer some of the agency’s functions.

For example, one arrangement would have specifically assigned the executive
budget function to the Ministry of Finance. The Finance Ministry itself was
behind many of these proposals. Interestingly, former Minister of Finance
Artur de Souza Costa, chaired the Committee on Financial Norms which
reviewed most of the initlatives aimed at DASP. Souza Costa remained reutral
towards DASP during these deliberations and he was able to dissuade the Com-~
mittee from raids on the staff agency. While he was neuwral, he was no
advocate of DASP. The Committee also turned dewn proposals to write a DASP
kind of agency into the Constitution,

With Congress, a new President of the Republic -~ Eurico Dutra -~ was
also inagurated. Dutra found himself opposed by a majority of political fac-
tions in Congress within a few months of taking office. He was a former
Brigadier General of the Army and Minister of War under Vargas; in the latter
role lLie had developed good working relationships with DASP. As Director-
General of DASP (Linhares® reform demoted the head of the staf: agency from
President to Director-General) Dutra selected Mario de Bittencourt Sampaio,
who was a participant in the early bureaucratic reforms, a former member of
the Federal Civil Service Council and several times a division head of DASP,
Many of Dutra's former contacts with DASP were through de Bittencourt
Sampaio. Thus, having the President's confidence, it was possible for

de Bittencourt Sampaio to persuade Dutra that the DASP would be an aid in
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developing @ modus vivendi with Congiess, The President and the Director-
General agreed that both the survival needs of DASP and political support
building for the administration in Congress could be satisfied by close liaison
between Conaress and DASP. Deputies and Senators were given technical
assistance in drafting and studying legislation; and the Director~General was
frequently present at pienary sessions of Congress and at Commitiee meetings.
Such behavior sharply contrasted with the patterns of DASP's leaders during
the Dictatorship, especially the intransigent functionaries of the staff agency
who mutinjed against President Linhares.

Within a year of the framing of the 1946 Constitution a variety of bills
was introduced in Congress to eliminate or to some how modify the structure
and powers of DASP, The Director-General developed the practice of trading
subventions, public works projects and other "pork from the barrell" both for
Congressional votes to maintain the organizational integrity of DASP and for
support of Presidential programs as well,

There were other costs of survival which were dysfunctional for DASP's
goals. For example, President Dutra had the idea that economy in govern-
ment expenditures would be realized by not holding competitive examinations
for appointment to the public service. The financial cost of the examinations
was saved, but the policy resulted in large numbers of temporary appointments
to the civil service. Many of these employees later were legislated into
permanancy of tenure through the maneuvering of subsequent presidents and
congressmen. Director-General de Bittencourt Sampaio remained quite flex-

ible by meeting both presidential and legislative needs on such matters,
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In scheming to gain legislative support for DASP, Director-General
de Bittencourt Sampaio conceived of the strategy of involving DASP in develop=-
ment planning to elevate the prestige of the staff agency. Considerable
thought had been given to national resources maximization through various
studies since World War II; some basis of acceptance among legislators for
the idea of plans and national planning already existed by 1946. Thus, in
1949 Congress approved the DASP prepared SALTE Plan (the letters representing
th_e portuguese words for health, food, transportation and power). 17 Mario
de Bittencourt Sampaio was little concerned with carrying out the Plan; what he
wanted was to enhance the prestige of his agency. The then Minister of Finance,
Pedro Luiz Correiz e Castro, reacted as his predecessors had when DASP
seemed to be ascendant in prestige. He also presented a list of projects.
However, Finance's plan was rather sickly in comparison to the ‘mpressive
looking several volumes of statistics and analysis presented by DASP, Ina
tantrum Correia e Castro submitted his resignation to the President after
Congressional rejection of his plan. The resignation was hastily withdrawn,
however, when he learned that his successor probably would be de Bittencourt
Sampaio.

Competition from Minister of Finance Correia e Castro did not cease
.with the SALTE Plan. A version of the proposed budget for Fiscal Year 1950
was submitted to Congress by the Ministry of Finance, The new scheme was
to modify the traditional format of the executive budget proposal which grouped
line items in expenditure accounts for personnel, maintenance, supplies and

outlay. Instead, these proposed expenditures were redistributed along
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organizational lines, so that the detail of account totals was established at
subczdinate organizational levels. The plan particularly had merit because
it would give better management control and a program sense to the budget,
The difficulty, however, was that little forethought was given to legai
zestrictions that governed the execution of the budget, and to the Brazilian
economy, The machinations of the economy wculd have made such a plan
difficult to administer. DASP's Director-General asked President Dutra not
to accept Finance's version of the budget; he was turned down. Ultimately
however, a great protest was heard from the federal bureaucracy, and de
Bittencourt Sampaio clandestinely persuaded the Budget Committee of the
lower house of Congress to proclaim DASP's budget as its own compromise
version.

Following the Dutra govemnment, Getulio Vargas was returned to the
Presidency in the election of 1950. He served approximately three years of
his five year term before he was removed from office by the military following
a scandal which included the attempted assassination of a prominant news=
paperman and politician, and which was traced to members of Vargas' family
and personal staff, Following his removal, Vargas shot himself. With the
demise of Vargas, DASP was set upon a course which led steadily down hill
in power and prestige. A few upward swings were experienced in later
years, but by the nineteen sixties it was clear that the agency was defunct
in all aspects except the formalities.

When Vargas took office in January of 1951 he appointed Arizio de

Viana to head DASP, Arizio de Viana had been associataed with the agency
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slrcs its fqunding, and befcre that, with the preceeding administrative
reforms. His primary interest was budgeting and he was associated with

the Budget Commission of the Ministry of Finance before it became the Budget:
Division of DASP; at this time he became the Division's Chief. Arizio de
Viana was the last of the old guard DASPians to head up the agency for any
significant period of time,

Under President Dutra, the DASP was fighting for its existence; now;
with Vargas again in the Presidency, the agency began to rebuild its previous
position as innovator and controller of the federal bureaucracy. DASPians rea-
ssumed the technical posture which characterized agency personnel during the
Dictatorship. Controls on organization and personnel were restablished; organ-
ization reform commission was launched; an ambitious position classification
program was undertaken; the entrance examinations were reopened, and appoint-
ments to the clvil service outside of the examination process once again were
placed under control, 18 Helpmate relations with Congress ceased of course,

Most of this renewed activity was jeopardized with the death of
Vargas. Certainly Vargas' successor, Cafe Filho, had no commitments to
DASP, if anything, he was suspicious of the agency. He gave Director-
General Jair Tovar, whom he had appointed, carte blanche to destroy the
crganization. At first, Tovar was suspicious; however, soon he became a
supporter of the organization, and in turn he generated Presidential support.
While nothing innovative occurred under the leadership of Tovar, the DASP

was allowed to pursue its goals. Personnel administration, and recruitment
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and selecton in particular, reached high water marks under Tovar; maore
entrance examinations were held during the fifteen months of his incumbency
than were ever given during any comparable period in the history of the exam-
inations, While it was not a period of great innovation, Tovar's adminis-
tration of DASP represented one of the most tranquil periods in the history of
the staff agency.

With the election of Juscelio Kubitschek to the Presidency in 1955
great changes were seen on the Brazilian scene, During the Kubitschek
administration an ambitious five year Plan of Goals was adopted. Within
this Plan was the proposal for the construction of the new Capitol of Brazilia.
Many of the projects of the Plan of Goals were under accomplished while
others were over-realized; in sum, seventy percent of the plan was achieved.
Products and social costs of Kubitschek's activities included rapid and sig-
nificant growth in the national economy, accompanied by runaway inflation,
a large budgetary deficit and the devaluation of the national currency. 19

Under such audacious presidential leadership one would assume that
DASP would also thrive. Unfortunately, most of the values of DASP seemed
to be incongruous with the needs of Kubitschek. The President appointed
Jose Guilhermo de Aragao as Director-General of DASP, Aragao was defi-
nately a late comer to DASP, He joined the staff agency as a minor official
during the late Dictatorship years, and was elevated to the role of Branch
Chief within the Budget and Organization Division under the second Presi-

dency of Vargas. His administration of DASP was perhaps the most enigmatic
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in the history of the organization. On the one hand, a great deal of organi-
zational change took place. Not only were the innovations of the last
Vargas government continued but new changes appeared as well, Additional
controls were placed on temporary personnel, the United States program of
technical assistance in public administration was undertaken, a program of
bureaucratic simplification was initiated and the Schcol of the Public Service
was created within DASP,

On the other hand, one of the greatest political intrusions into the
merit system experienced in Brazil was carried out, Mass spoils appoint-
ments were made. Examinations were systematically suppressed. Little in
the nature of concrete accomplishments was realized in spite of a prolifera~
tion of functions in the organization of the DASP. Aragao found it relatively
simple to convince President Kubitschek of the need for certain reforms.
When ever these modifications conflicted with other priorities of the Presi-
dent, however, they were ignored with equal facility. Kubitschek removed
the supervision of the construction of Brasilia from the Public Buildings
Division of DASP. Instead, he gave control td architect Oscar Niemeyer
and Novacap, the public corporation created for the occasion, in order to
rush completion during his five year term of office. In spite of frequent com=-
promises in his program, Aragao seemed complacent. Many observers attrib-
ute this posture to his desire for a sinecure such as an appointment to the
fcreign service or to the Court of Accounts. 20

During the few months of the short-lived Presidency of Janio Quadros

during 1961 it appeared that the fortunes of the DASP had indeed changed for
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the better. Quadros was particularly distrustful of politicians; thus, the
instrumental, rationality oriented values of the DASP, appealed to him., By
this time however, the DASP's key personnel were dispursed throughout gov-
ernment, industry and educational institutions. It was therefore difficult
for him to find leadership and staff for the agency. Quadros was able to
induce Moacyr Ribeiro Brigg3, now an Ambassador in the Foreign Service, to
take over the Director-Generalship of DASP, He was able to do this because
he convinced Briggs that he wanted to establish the old order of things -~
much like they were under the Dictatorship. Briggs, it should be remem-
bered, was involved in reforms beginning with the Nabuco Commission, and
ending with his resignation as President of DASP under Acting President
Linhares. Because of the early resignation of President Quadros, Briggs'
tenure was limited to little more than seven months. Many plans were for-
mulated, however; perhaps the most significant was the idoa of massive in-
service training for the entire federal establishment.

Quadros' veplacement was Vice President Joao Goulart, Because of
Goulart's left leaning tendencies and particularly his reputation as a champion
of increases in the minimum salary and other benefits for labor, his accession
to the Presidency was opposed by the military and conservative sectors of
scciety. Others, more sympathetic to his cause, threatened to fight for
"eonstitutionalism" and his lawful assumption of the presidency. The com-
promise solution was a switch from a presidential to a parliamentary system
by Congress, with Goulart assuming the presidency under these conditions,

Ultimately he maneuvered a plebescite that reestablished his former presi-

dential powers.



-23 =~

As a replacement for Ambassador Briggs, President Joao Goulart
appointed Antonio Ponseca Pimentel, who had served as the Director of the
classification Division under Moacry Briggs. From the beginning, President
Goulart showed no inclination to support the DASP or its values. In addi-
tion, Pimentel was not inclined to strongly resist the President and he
appeared to be ineffectual generally. Goulart suppressed the entrance
examinations that were initiated under President Quadros in an attempt to clear
up the problem of thousands of temporary appointments to the civil service
which were part of the legacy of Kubitschek's spolls practices. These "
appointments were the Labor Party's quid pro quo for supporting Kubitschek
during the 1955 elections. Goulart had inherited the leadership of the
Labor Party from Vargas, and accordingly, he was committed to gaining per-
manance of tenure for these appointees. He was at least partially frustrated
in this goal by the Director of the Selection and Training Division, Beatriz
Wahrlich, who was instrumental in generating political opposition to the
President. 21 Other problems beseiged the DASP including another attempt
by the Ministry of Finance to capture the hudget function. Such a move was
frustrated but it was no victory for DASP, for, the agency was nonfunctional
for the most part by this time.

During 1964 the economic and political behavior of President Goulart
could no longer be tolerated by the military, and his regime was toppled.
After a modification of the constitution, Humherto Costello Branco, the
general who lead the coup d' etat, was placed in office as President of the

Republic, The following year the functions of DASP, excepting those con-
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cerned with personnel administration, were transferred to a newly created
ministry charged with planning and supervision of economic development,
It appeared that personnel, which had been the original and continuing

thrust of administrative reform efforts, again was to be operationalized.



1I. DASP AND THE GENERAL TESTS OF INSTITUTIONALIZATION

The "Guiding Concepts" document of the Inter-University Research
Program in Ingtitution Building suggests three general categories of tests
or conditions for judging the quality of institutionalization of a social entity:
"survival, " "valuation by the environment, " and "normativeness" of patterns.
Each of these conditions may be categorized into further subsets. The insti-
tution building process is considered completed when these can be demonstrated
to exist sufficientlv. Because it 18 acknowledged that institutionality is &
matter of degree the three tests of institutionalization and their subcategories
can be demonsirated on continuua. The more an organization approaches the
right end of a continuum, the closer it is to being fully institutionalized in
terms of that particular categery. A total profile represented by relative
position on all continuua approximates the overall measure of mstitutionanza?
tion. The following are the continuua, accompanied by a discussion of DASP

in terms of the extent of its institutionalization.

Non-Institutionalizad Fully Institutionalized

1, Survival

a. JSacrifice cf gil Sacrifice of no innovative
innovative elements elements

In so far as survival per se is a critierion of institutionalization DASP
is moere institutionalized than not. Its control powers were severely curtailed

after the fall of Vergas' Dictatorship in 1945. Especially cut back were
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"coordineting” powers through which DASP majintained a hegemony of so-
called administrative "means" {In contrast to "ends"” or line functions) such
as budget, personnel, and other auxiliary staff activities, By 1966, when
the staff agency was finally dismembered, it had gained back most of these
powers and even added additional ones. The critical thing, however, is
that many of these new and reacquired functions became formalistic; either
they were not carried out or they were significantly vitiated, This was
nothing new, for, bacavse of Vargas® prioritiez some functions of the
Dictatorship era DASP became formalistic as well. Following the Dictatorship,
formalism increased for two reasons: First, sufficient personnel were not
avallable to carry out official tasks; Second, functional emphasis frequently
changed bacause of the needs of particuiar Presidents; other times the leader~
ship of DASP modified functional! emphasis as well, Invariably, as shifts in
the allocations of resources among Vargas priorities occurred, and the ability
of the staff agency to recruit and retain qualified personnel diminished,
formalism increased. Of course, as was often the case, restraint of certain
functions such as the competitive examinations also produced formalism.
While the history of DASP shows a great deal of functional growth
and branching to many new endeavors, there has been a basic thread of
emphasis that has survived since the nineteen thirties--civil service reform,
personnel system innovations, controls, and most of all, the selection of

personnel by competitive examinations, have comprised the main thrust of
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civil service reforms. The results have not been distinguished, and, again,
formalism has resulted; considering the political circumstances however,

there has not been a total sacrifice of innovative elements. These circum-
stances were described in the historical introduction to this analysis, but

a significant factor that should be acknowledged here 1s that much of the
economic and social growth inBrazil since 1930 has taken place under
conditions of openness in the political system which makes survivai of

civil service reforms at any level quite amazing. Openness in the political
system is characterized by access of the masses to centers of public decision-
making, usually quite directly, and without intervening structures of interest
articulation and aggregation. Among the demands of the masses have been

a clamor for public jobs and personsl favors. At times public personnel reforms
have bean held in abeyance~-almost in a chrysalis state-~during regimes

that were unsympathetic to reforms. Further, the approach to reforms has
changed somewhat. Thus, the personnel classification scheme that reflected
the difficulties and the consensus of the nineteen thirties gave way to position
classification in the nineteen fifties. Position classification itself became
formalistic as well, through the impact of congressmen providing for political
clients. The important point about developments in classification, however,
is that changes in technology were incorporated into on-going reform attempts,
even when reforms were restricted and subverted, Therefore developments in

level and sophistication of technology progressed,



Thus, two factors tend to place the DASP more or less at the center
on the scale of "sacrifice of innovative elements, " in spite of acute formalism.
Obvicusly, calibration of these continuua is impossible, therefore "center"
or "right of center" is but an approximation which piobably demonstrates
more institutionalization having taken place than not. First, is the character
of a system that permits innovations to be safequarded until inhospitable
environmental conditions pass. Accordingly, a look at institutional develop-
ment at a given point in time in Brazil might give the impression of a total
sacrifice of innovative elements., This is not necessarily so, for axample,
it 18 clear that 12 per cent of an estimated five hundred thousand employees
(as of 1961) entering the clacsified service via open competiti ve examinations
is an unspectacular record for a central personnel agency oificially charged
with the conduct of these examiniations since 1936. Theretore a look at the
record at any given time is disappointing. However, the continued performance
of this function in 1956 is meaningful. Cne cannct judge the persistence of
Innovations solely in terms of raw quantitativeness. Persistence by itself at
some level of performance is significant as well, especially when ecological
problems make the implanting of innovations difficult.

A second factor which places DASP more towards the center or "no
sacrifice” end of the ("sacrific of innovative elements") scale has been the
factor of learning during the periods of agency restraint, resulting in technical
improvement of reforms after environmental conditions again permitted, An

example of such learning was the plan to introduce in-service training on a
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massive scale as an instrument of bureaucratic reform during the short-lived
Janio Quadros Administration. The training collapsed with Quadros® resigna~
tion, but organizational learning had taken place--broad-scale training was

to be substituted for the elite corps-"administrative means" monopoly

strategy which had had undesirable consequences,

b. Innovations independent of Innovations lodged in
founding structure or lodged original or descendant
in other iastitutions ingtitution

Survival of specific innovations is not dependent necessarily upon
the continued existence of a given organization. Obviously, a function can
be taken over by other agencies, it can grow to be accepted as normative for
numerous groups, and in general it can become diffused throughout a social
system or subsystems, However, when a function ceases to be assocciated
with a specific organization it really leaves the realm of "institution" as we
are concerned with the subject here. Perhaps the ultimate outcome aspira-
tion for the goals of an institution is general diffusion and widespread
internalization. This is to say that the environment would be thoroughly
socialized to such goals. Then, perhaps the reason for organizational
existence would cease. However, at this point goals have assumed the
characteristics of ideas. If we chocse to think of ideas as institutions, such
as the idea of "capitalism, " then it i3 possible not to be concerned with the
problem of organizational persistence. However, ideas per se, aside from

the question of organizational immortality, are not of primary interest in this
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study unless they relate to the dynamics of the persistence of structure.
This is not to say that descendant structures are not of interest, for
organizations sometimes pass through several incarnations. What is
important is that the essence of goals, means and structure persist discretely
enough to determine that there has been organizational immortality.

There is a confusing element in the application of this organizational
structure persistence ("dependence upon founding structure") scale in the
case of Brazil; this is the general tendency for Brazilian organizations not
to die even when functional performance has ceased., Further, a lasting
cessation of functional performance often is difficult to distinguish because,
as described for DASP under the preceeding, “'sacrifice of innovative elements"”
scale, there has been a quality of functional quiescence, followed by reasser—
tion of activities and updated technology when favorable environmental condi-
tions were again present. 2t least, in the case of DASP we have concluded
that insofar as civil service reforms are concered there has been organiza-
tional and functional persistence. Beginning with the Nabuco report on civil
service pay and status in 1935, followed by the Law of Readjustment and the
establishment of the Federal Civil Service Council in 1935, the DASP in 1937
and ultimately the central personnel agency that will remain fromthe dismember~
mert of DASP in 1965, we see a linear development in functions and an ances-
tral relationship among organizations.

It can be argued that in many cases the growth of functions, other

than those related to civil service reforms as originally envisaged by reformers,
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developed out of a desire to cope with environment., Originally civil

service reform was seen as being primarily limited (1) to reducing the
proliferation of titles in the civil service and the disparity between titles,
duties and pay to some extent, (2) to establishing a civil service law,
especially to be concerned with the rights and duties of functionaries, and
(3) to adopt the compatitive examination for personnel selection. However,
it was not long before reformers discovered that circumstances induced

other kinds of controls. For example, personnel reforms were being vitiated
through the budget; eventually, this led to involvement in the process of
budgetary control. Other kinds of "beat the system" attempts under the Law
of the Public Functionary prompted the tightening of personnel controls and
the tendency towards controlism in general. It is interesting to note that
with the founding of the Federal Civil Service Council in 1936 some attention
was given to organizational studies. This function was assigned primarily
to the efficiency commissions in the ministries. Great difficulty was
experienced in achieving performance of the function because the efficiency
commissions devoted practically all available time to the review of classifica~
tion and other personnel appeals regarding the status of functionaries.

In the discussion that follows of the dimension concerned with the
"autonomy=--ability to deviate from parent system" test of institutions it will
be seen that & difficulty experienced by DASP has been the problem of selective
control over inputs to the organization in the form of new functions. Further,

maintenance of performance of many of these functions has not always been
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possible, For example, the supervision of, and the setting of standards

for purchasing and materiel systems for federal government was transferred
to the Ministry of Finance at the time of DASP's reform in 1945 and never
regained by the staff agency. Again, in the case of purchasing and materiel,
reforms were originally {ndependent of and in the case, preceeded concerns
with the civil service. Purchasing and personnel were related in iiie eame
organization under the doctrine and structure of the DASP. Leaders who
emerged from the civil service reform side dominated the power structure of
DASP, however,

Thus, overall, it must be said that if the criterion of survival of
functions in original or descendant organizations ("dependent upon founding
structure”) includes all functions ever assigned DASP, the agency must be
placed far towards the left, or non~institutionalized end of the scale. If,
on the other hand, we view the presistence of the personnel function as
primary to the development of DASP as an institution, the agency tends

towards right of center—more institution-like.

2. Extent of valuation by environment

8, Non-autonomous Autonomousg
(1) Cannot formally deviate from Can formally deviate from
parent_system parent system

This second category of tests relates to the extent to which an
institution is viewed by its environment as having intrinsic value. Two

general paramenters of this institutional character have been developed=-



"autonomy” and "influence." First, under "autonomy, " is the ability of the
institution to establish rules and procedures which "deviate from the (parent)
larger system" of which it is a part. Fresumably, the more it can deviate from
the parent system, the more likely is it to be independently institutionalized.

As suggested previously, one important difficulty experienced by DASP
has been an inability to control its inputs in the form of functions. Much of
the functional growth in the staff agency has resulted from attempts to gird
the personnel system against practices that would have nullified reforms,

To some extent agency lezdership was responsible for accretion of new func-
tions as well. More than anything else, however, the relationship of DASP
to Getulio Vargas has produced the functional growth in the agency.

More important than growth in formal functions was the subtle process
of expansion of informal activitives. Growth in unoffical functions particulary
was related to the needs of the Dictator, On the one hand, such informal
inputs were based upon Vargas' appreciation of the competence of DASP's
personnel, Accordingly, the agency ventured into such fields as ecocnomic
development planning. On the other hand, DASP was Vargas' handmaiden in
maintaining the Dictatorship's power structure. Accordingly, the President
of DASP, Luis Simoes Lopes, served on the State's Affairs Commission which
controlled the former federal subdivisions of the centralized "New State. "
DASP often conducted studies for this agency. More important, however, were
the services provided the Dictator by DASP related to the personnel function

since personnel was of fundamental interest to the staff agency. Part of
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Vargas' power base was urban labor; therefore it was difficult for him to
oppose such things as the obtaining of public jobs through influence and

the granting of bonuses and salary increases to public functionarias, It

was DASP's responsibility to study such matters, and because of the agency's
commitment to the Dictator, DASP usually took the brunt of labor's hostility
(particularly from the civil service ) following whatwere interpreted as
unfavorabledecisions., DASP became Vargas' "whipping boy" as pact of his
general strategy of the "trial balloon"for testing receptivity of the political
environment to particular actions and policies. Because DASP was committed
to protecting the Dictator's power base it crippled its capacity to carry out
fundamental reforms. This followed from the expenditure of agency resources
on non-reform activities, many of which, in tum, produced a negative public
image,

DASP remained in tha ambit of the Presidency after Vargas, While
subsequent growth in formal functions might indicate agency modification of
its programs, this was not the case because formalism through non-performance
characterized much of the new formal responsibility. As under Vargas, the
needs of Presidents of the Republic foreshadowed the perfermance of many
agency functions. Presidential needs continued to be inimical to the good
image of DASP,

Thus, the following conclusion seems inescapable: because of inability
to control its inputs DASP must be considered to be non-institutional in
character as related on the scale of "autonomy=--ablility to deviate from

parent system, "
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(2) Cannot acquire resources Can acquire resources based
based upon intrinsic value upon intrinsic value with-
without harassment out harassment

One measure of the degree to which an institution is valued is the
extent of resource supply by organizations in its environment, ("Autonomy-
abiiity to acquire resources based upon intrinsic value"), Similarly, an
institution has autonomous stature when potential blockers of resources
lack freedom to limit the institution and its values by denying resources of
allkinds, Resulting from the binary relationship that resources suppliers
have to an organization-~the ability to tum it "on" and "off"--perhaps it is
one of the most important tests of institutionality; it clearly affects an
organization's box score on other such tests like survival.

Because of the life and death relationship between an institution and
its resource suppliers it is important that we consider the on~going situation
of the institutional planner and his political calculations regarding resources.
The analysis of the future in this respect is no simple problem, howaver, One
reascn is that the choice of resource connections must be made in relation to
the kinds of institutional goals that are to be served and to the impact of
future goal accomplishment, The foresight required for such planning is often
further obscured by the uncomfortable situation of having to benefit one
source of organizational support at the expense of another. Thus, one
usually is confronted with what is by now the organization theorist's classical

"satisficing" situation in which the accomplishment of objective A with



means B results in gaining somewhat less of consequence X than Y or Z than
would have come abcut if other objectives and means were selected. These
planning difficulties suggest some ground rules for support building. First
is that there should be a broad base of support and influence. The ultimate
aspiration is for such diffused internalization of organization values that
they and the organization become sacrosanct in the society; accordingly it
would be extremely difficult to deny such an organization resources, In the
narrower focus of legislative bodies, executives, clientele and other organiza-
tional control groups that impinge on the allocation of resources, it behooves
the incipient institution to diversify in the development of its supporters.
The idea of multiple organizational resource suppliers leads to the second
rule of institutional support seeking--that of the orientation of supporters
toward the values of the institution. At tke very least, such supporting
organizations should not be constrained by contrary values. More than the
absence of incompatibility, however, organizations with values that in some
sense are related must be sought out. Finally, the third rule of institution
support seeking is based upon the assumption that regardless of value
compatibility, all political support has its price. Therefore, in the progess
of institution building the give and take of political trading must be girded by
Judicious deocision-making.. Obviously, the price of support of an organiza-
tion with values which are antithetical might he the sacrifice of the raison

d'etre of the institution. More commonly, however, a tangle of commitments
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force incompatibility among supporters to the surface which can result in
negative consequences for the developing institution,

DASP's orientation towards the left, or non-institutionalized end of
the acquisition of resources scale ("autonomy-ability to acquire resources
based upon intrinsic value"), is classical in light of what has been said
about planning for future regsource support and the intrinsic valuation of an
organization by its environment. Pre-DASPianreforms—~the study ccmmissions_a_
and the Federal Civil Service Council--were favored with some support in
Congress as well as from the President. Under the Dictatorship, of course,
the source of financial and authority resources was the President of the
Republic himself. This pattern continued subsequent to Vargas as well. The
principle difference between Vargas and others, however, was that he favored
DASP's activities, and therefore ensured the flow of resources; many other
Presidents either have had little interest in, or have looked with disfavor
upon the agency's higher values and program goals. Presidents have
neutralized the staff agency (1) by placing men of mediocre ability in the top
leadership position of DASP, (2) by assigning important functions that might
have been carried out by the agency to other organizations, and (3) by restrain-
ing the holding of competitive examinations and thereby lessening the agency's
influence over the bureaucracy. The latter restraint has had the gecondary
effect of diminishing the quality of DASP's personnel resources as well, Not
holding the competitive examinations has tended to discourage candidates

from taking preparatory courses at the School of the Public Service; this has
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resulted in lessened resource development, which ultimately affected the

DASP's ability to carry out its mission because of a shortage of trained
technicians. Mediocrity of leadership has had the secondary effect of
precluding agency connections outside the ambit of the presidency which

might have enabled it to gain needed resources.

Thus, we see that in terms of some rather fundamental rules of sup~
port seek ing which were described above, DASP has not been able to develop
more than one source of support and influence. Its ability to gatner resources

has diminished accordingly.

(3) Cannot rely on intrinsic value Can rely on intrinsic
in defense against attacks and value in defense against
encroachment attacks and encroachment

Again, as was the case with the previous scale ("autonomy-ability
to acquire resources based upon untrinsic value"), autonomy is based upon
being valued by the environment. Ideally, institutional support should be
based upon diverse groups which have thoroughly internalized the agency's
value system. When such ideal conditions are not possible, quid pro quo
relationships and situati ons of interdependence with other organizations and
groups are useful. Thus, supporting groups have a stake in the viability of
the developing institution, and to some extent, they ¢an be counted upon
as allies in defense situations. The problem with quid pro quo arrangements
is that shifting coalitions sometimes promote transitory relationships in the

absence of a durable binder. In the final analysis, nothing is really as
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durab:3 as"qut” levei linkage~-support based upon internalized values.

Returning to a previous theme-~personnel, especially selection as
the basic program of D2SP--we see some use being made of the quid pro quo
tactic in defense. This was demonstrated in 1961 when former President
Goulart restricied the competitive examinations while engineering tenure by
&ct of Cengress for political followers, whom he had appointed to temporary
positions in the civil service as a means of circumventing merit system
requirments. He made many of these appointments during a previous admin-
istration wihere he served as Vice President, His immediate predecessor,
Janio Quadros, was sympathetic to the goals of DASP and wanted to rearm
the stafi agency. DASP's Director of Selection and Training convinced
President Quadros that the lingering problem of the temporaries should be
eliminsted by holding open competitive examinations, In the mean time,
Quadrog resigned the presidency, but by the time of Goulart's action many
examiniations already had been given. President Goulart halted examinations,
certification of eligibles and appointments, The Director of Selection and
Training managed to generate a great deal of sentiment in opposition to the
Presiden:’s action among professional associations and ad hoc groups of
examinee3 by resigning and other tactics., Ultimately, the President
abandoned the attempt to circumvent the system.

The significance of the foregoing is that it i8 an 2xample of a
quid pro quo alliance, There was no well internalized basis of support that

could be counted uoon generally for institutional defense. To the extent of
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the temporary alliance between DASP and employee groups, DASP was able

to preserve the integrity of the selection process. Unfortunately, after

this incident the support group evaporated; employees who were qualified

by examination ceased to be concerned with DASP and its »roblems. The

lack of more enduring forms of support linkage can be traced to DASP itself,
for potential sources of such support exist in Brazilian society. Perhaps
businessmen and !ndustrialists could have been systematically coopted
around the rubric of optimizing values-~economy, efficiency and rationality
~-=-which both they and DASP share. This would have required planned effort
to involve such supporters in advisory and similar relationships. Other
groups demonstrated related values. For example, the so-called "Middle
Sectors" of Latin America espouse values such as governmental reform and
modernization; these are not inimical to those of DASP, Modern military
establishments also have a certain commonality with DASP on issues such

as professionalism and bureaucracy. Thus, because of an inability or unwill-
ingness to build support among groups in society favorably disposed

to its values, DASP must be placed on the left side of the "eutonomy-ability
to rely on intrinsic value for defense against attacks and encroachment scale. "
To the extent that it was able to promote transitory identification with its

goals, it generated defense support, fleeting, but effective for the moment.

b. Non=-influential Influential

(1) Not able to influence decisions Able to influence decisions
in its functional area in its functional area

(2) Cannot enlarge sphere of action Can enlarge sphere of action

outside organization outside organization
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The second parameter for judging the extent to which an institution
is viewed by its environment has having intrinsic value is its Influence.
The two scales which comprise this dimension are dlscuésed together
inasmuch as most relevant information from the DASP experience already
has been discussed. Further, what remains of the influence of the staff
agency and its descendants can be understood better within the context of
the remaining general test of institutionalization which follows--"normative-
ness, "

As described, DASP achieved optimum influence over decisions in
its functional area under the Dictatorship. Its power was parlayed through
performance of two principle roles. First it was the offical controller and
reformer of the bureaucracy; in this respect it was also the canfidant of the
Dictator. Second, it was one of the few interfaces in the bureacuracy where
systematic study and problem solving techniques were applied to decision~
making, Subsequent to the Dictatorship, the DASP remained as an influence
tool of the President; most Presidents other than Vargas did not choose to
use DASP in this way, however, Exceptions to the rule have been chief
executives who have had difficulty in relating to Congress. With the
exception of the Dutra administration, most of these were short-lived
incumbencies such as those of Presidents Cafe Filho and Quadros. Perhaps
it can be said that DASP was most like an institution on the "influence on
decisions" criterion under President Dutra. Dutra allowed DASP's Director-

General to develop linkage with Congress by trading political support of
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Presidential measures for subventions and other allocations of resources
controlled by the Execut{ve Branch. Also, DASP was somewhat valued by
legislators at this time (1946-1950) because staff services were supplied
them by the agency. This opportunity to expand its support base was
withdrawn with the return of Vargas to the Presidency in 1951, however.

The foregoing experience also relates to DASP's "ability to enlarge
its sphere of action." The ability of the agency to expand functionally
beyond the limitations of its formal oroanization have been described
elsewhere in this paper. Functicnal growth invariably has been accompanied
by formalism, usually because resouvrces were not available, Further, and
especially during the Dictatorship, the agency performed numerous tasks
that had little to do with formal finctions such as studying currency reforms
and economic development planning.

The DASP experience suggests that a most significant aspect of
institutional influence lies in the area of expertise, especially where it can
be traded as political currency in the process of institution building. Viewed
from this perspective the return of Getulic Vargas to the Presidency in 1951
perhaps was unfortunate for DASP, for the agency may have been able to
perpetuate its incipient power position that was developing under President
Dutra., While the agency was trading financial and other resources for
political support, it was also transacting with legislators by supplying
research assistance. Thus, while DASP must be located towards the non-

influential ends of the ("influence-ability to influence decisions in.functional



area and to enlarge sphere of action") continuua, its development clearly
points out the significance of expertise as a tool of influence in the

institution building process,

3. Normativeness

Relationships and action patterns Relationships and action
of organization non-normative patterns of organization normat~
for other social units ive fcr other social units

"Normativeness" is a measure of the impact of an institution on its
environment, When an organization is normative it pattems the values and
behaviors of other social units, It is possible for normative patterns to
survive long after the physical artifacts of the institution have disappeared,
However, without organization the phenomenon is more related to the concept
of belief system, Belief system is operative at the societal or major societal
subsystem levels where many structures perpetuate values. Accordingly,
DASP is moribund; however, its action patterns are normative for a number
of social units, The staff agency pioneered in the fields of government
reorganization studies and budgetary controls. Some form of these activities
survive today in Brazil. Former DASPians such as Professor Benedicto Silva
have continued to give leadership to governmental reorganizations, as in the
1965~1966 reorganization study of public finances. While it cannot be aruged
that DASP has been perpetuated in entities such as the Brazilian School of
Public Administration, this; School and its parent organization, the Getulio

Vargas Foun lation, are dedicated to govermment improvement in Brazil,
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Many "old guard" DASPians have been associated with the Brazilian School
since its inception in 1951, Professor Silva was its first Director, Luis Simoes
Lopes, the first President of DASP and head of the Foundation, since its incep-
tion, has continued in the role of President of the latter organization. There-
fore, we see third generation organizations such as the Brazilian School and
the Brazilian Institute of Municipal Administration which are not descendants
of DASP but which are of related lineage. The latter agency provides consult-
ing services to local government and was launched with the support of the
Getulio Vargas Foundation.

The foregoing demonstrates the "spread effect"; here values and prac-
tices of an organization are normative for other entities in the environment
even though the organization has not achieved immortality. DASP no longer
exists as a discrete structure. We have argued that normativeness without
existential form is not institutionalization. However, as developed previously,
the main thrust of DASP has been in the area of public personnel administra-
tion. If a central personnel agency is established as planned, it can be sub-
stantiated that DASP has achieved immortality to some degree because of the
ancestral relationship between the new agency and DASP,

Returning to the "normativeness" scale, DASP can be located at center
or to the right of center. Clearly it is normative for several living organiza-
tions, subgroups and many individuals; their actions and values have been
patterned by DASP. However, the factor of "normativeness"” alone weakly

indicates institutionalization.



Concluding Observations

An attempt has been made to synthesize the DASP exzperience through

the frame work of the three general tests of institutionalization and their

subsets developed by the Inter-University Research Program in Institution

Building, The following paradigm summarizes the principle findings.

Institutional-
ization general
tests

Institutionalization
subtest continuua

Findings about DASP

1, Survival

2. Valuation by the
the environment

Q.

b.

C.

Sacrifice of innovative
elements

Dependence upon
founding structure

Autonomy--ability to
deviate from parent
system

Autcnomy=-ability to
acquire resources
based upon intrinsic
value

Autonomy--ability to
rely on intrinsic value
for defense against
attacks and encroach-
ment

Influence~-ability to
influence decisions in
functional area and to
enlarge sphere of action

1.
2,

1.

2,

1.

[
°

1.

1.

2.

The chrysalis effect
Ability to learn and up~
date technology while
quiescent.

Importance of discrete
structure; not ideas or
functions alone.

Concept of the ancestor
relationship or organiza~
tional descendant

Ability to control inputs
from environment

Breadth of support base
Orientation of resource
suppliers toward values

Need to seek support from
societal sectors that
share values,

Significance of expertise
as tool of influence
The problem of formalism



Instituticnal- Institutionalization Findings sbout DASP
izational general subtest continuua
tests

3. Normativeness a. Relations and action 1. Normativeness without
patteins normative structure not institutional-
for other social units ization

It is important to note that the above "Findings about DASP" do not represent

judgmerts of the degree to which it qualifies as an institution. Rather they

are observations about the mechanism of institution building based upon DASP,

Because the data on this agency was not gathered in an institution building

frame work, it is not possible to critically judge it as an institution. It can

be said, however, that on the "survival” and "normativeness" tests DASP
exhibits many institution-like characteristics.

It should be clear that only the fully developed institutic:r could
possibly score highly on each test and subtest of institutionalization, There-
fore, in studying this process we are describing either fully developed
institutions or degrees of semi-institutions. Accordingly, an examination of
several organizations would reveal entities in various stages of institutional
development, When semi-institutions cross the median to the developed side
of each test continuum they can be considered more institutionalized than not.
As long as an organization exists, however, it is institutionalized to some
degree. Perhaps a descriptive trichotomy of institutional development would
be: death-survival-immortality.

"Survival" is importantly related to other variables as well. Thus, it

1s necessary for an organization to survive in order that the other tests of
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institutionalization be fulfilled in the future. While an organization certainly
may not be patterning values and behaviors, by continuing to exist it could
be normative for its environment at some future time. One difficulty, however,
is the problem of diagnosing organizational death. For example Brazil abounds
with public organizations which remain as juridical-organizational entities, but
which are non-functional--formalism results. DASP has demonstrated
formalism as well, However, from time to time it has been reactivated and
technologically updated (the chrysalis effect) to energize civil service reforms
--environmental conditions permitting, of course. Also, the personnel func-
tion has survived for over thirty years although the organizational entity has
changed twice before and will probably change again (ancestor relationship
effect). Thus, the test of survival 18 the performance of some life-like func-
ticn. As is the case with all living organisms, there must be a hint of a
metabolic process in order for life to persist,

We have seen that "normativeness"” without a structural referent is
not institutionalization. Thus, DASP still patterns the values of various
individuals and groups in the sense of ideas and practices, but these entities
have not inherited the agency's functions, Probably the ultimate test of
institutionalization lies iIn the "valuation by the environment” set of tests,
"Survival"” and "normativeness" are more fundamental because (1) existence
must preceed any essential meaning we give to an organization, and (2) some

social eatities must prize the incipient institution's action patterns and values.
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However, the real constraints on immortality (the critical difference between
tho semi~-institution and the fully developed instititon) are found in the
"autonomy"” and "influence" tests. These clearly separate the semi-institution

from its fully developed relative.,
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III. A PATTERN OF ORGANIZATION AND LINKAGE VARIABLES

In the Introduction to this paper guiding concepts preliminary to the
development of a comprehensive theary of institution building were discussed.
Five institution variables (leadership, doctrine, program, resources, internal
structure) and four types of linkages (enabling, functional, normative, diffused)
were described. It has been hypothesized that interaction clusters of insti-
tutional variables and linkages occur in unknown combinations, and that these
combinations are related to varlous transactions between an institution and its
environment. The purpose of this paper has been to develop the model through
an interpretation of rasearch cn the DASP previously carried out by the author.
The following builds upon the tests of institutivnalization alrcady developed.

Under the "General Tests of Institutionalization" it was concluded that
DASP had achieved the status of semi-institution. The "survival" and "norma-
tiveness" tests seemed to signal semi-institutionality. However, in discrim-
inating the semi-institution from a more institutionalized entity, the tests of
"autonomy"” and “influence" appear to be important. The combination of these
tests suggest a linearity of organizational development towards institutionality.
This i3 to say, there appear to be stages of development through which semi~
insttutions pass demarked by the tests of institutionalization, This continuum
of development can be represented as follows:

/Non-institutlon Semi-institution Institution y

/ / / / /
Survival Normativeness Influence Autonomy
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In the body of this essay-each test :will be related to arrangements of
institutional and linkage variables representing minimum transactions between
the organization and its environment needed to meet a particular test of insti-
tutionalization. Because the tests follow one another in discriminating non-
institutions, semi-institutions and fully developed institutions, configura-
tions of parts (i.e. arrangements of organizational and institutional variables)
logically must be built upon each other. For example, the semi-institution
that can pass the test of "influsnce", must also be "survival" and "norma-
tiveness: qualified, Further, it must be demonstrable that organizational
and linkage variables are logically related to a particular test. Accordingly,
if it is claimed that the variable cluster of leadershi nabling linkage com-

structur
prises the "survival" test, it must be so demonstrated logically and empiri-
cally.

Admittedly, it is audacious to suggest these theoretical pretensions
based upon the study of one case; further, there is an implication of deter-
minism -- stages through which an organisation mnst pass. Certainly the
constructs must be tested more extensively. As for deterudnism, however,
there is no intent to imply a lock-step movement through the tests neccssarlly,

The following is a development of the test continuum through related

organizational variables and environmental linkages.

Survival
We have seen that the institutional subtest continuua of survival

("sacrifice of innovative elements" and "dependence upon founding structure")
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'h’ave not satisfactorily explained the rroblem of continued organizaticnal exist~
;nce or death. Rather, the chrysalis effect has shown that it is possible for an
crganization to e dormid for periods of time, followed by revitalization,
including updated technology. It was also learned from the DASP experience
that the concept of organizational descendant or ancestor 1s important in explain-
ing the survival of an organizaticn. Accordingly the "sacrifive of innovative
elements" and "dependence upon founding structure” subtests of "survival” do
not add to our understanding of sustained organizational existence apparently
without functioning, followed by demonstrable revivification. One generali-
zation about such existence or lack thereof is that there are actors in any organ-
izational force field, who, in varying degrees, can turn an arganization "on"
or "off" by supplying or withholding resources they control which are needed by
the organization, for survival. As described, transactions with the environ-
ment that produce resources result in enabling linkage. Such linkage must be
a prersquisite of "survival", although not necessarily the only prerequisite,
If enabling linkage allows an organization to exist, what motivates the suppliers
of this linkage ? In the case of DASP leadership has fulfilled this role. Leader-
ship here is considered a fundamental requisite to existence because it triggers
the response that supplies organizational sustenance. Before developing the
concept of the leadership variable further, one final component in the survival
radical should be mentioned -~ that of structure. Without structural form it is
not possible to determine that an organization exists, or that it ever did exist

for that matter. For example, as long as the juridical status of an organization

continues there is structural essence. Leadership and enabling linkage alone
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tell us nothing of a particular entity; their dynamics must relate to a finite
structure. Thus, survival is related to the following cluster of institution

building variables:

Leadership
> Enabling Linkage
Structur

The basic leader in the DASP story has been the chief executive of
Brazil, both as dictator and republican president. It was in pursuit of the
political needs of Getulio Vargas that the governmental reform movement got
under way in the nineteen thirties. His feelings about civil service reform
happened to coincide with those of & few incipient reformers. The man placed
in charge of reforms at this time by Vargas, Luis Simoes Lopes, was truly
interested in vitalizing the civil service and in introducing optimizing capa-
bilities into the government bureaucracy. Also, as a close advisor to Vargas
on many matters, he was completely and emotionally dedicated to the leader.
It was not surprising then, when the Dictatorship was installed in Brazii in
1637, that Simoes Lopes should have been willing to blend means of adminis-
trative reorganization with the control and power maintenance needs of the
Dictator. This was no facile choice between governmental reform versus sup-
port of the dictator, however, rather the means of governmental reform perceived
to be most efficacious and the power needs of the dictator were somewhat over-
lapping (e.g., centralization, controlism, elitism, etc.). Prior to this time,
opportunities did exist for the development of other linkage supports in the

environment through the Congress, before it was dissolved, and through cer-
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‘tain individuals and agencies in government where interest and support for admin-
istrative reforms had been indicated. Because of Vargas' commitment to reforms,
Simoes Lopes' dedication to Vargas and the controlist nature of both reforms and
the Dictatorship, the binding of DASP into the ambit of the chief executive was
an evolutional outcome more than anything else. Howevar, this outcome had
dysfunctional consequences for the institutionalization of DASP because leader-
ship and enabling linkage became fixed in the Office of the President. This is
not to say that there has been one leader alone, for leadership as a total phe-

nomenon 1is rarely the product of a single individual even when Latin American

"personalism" prevails.*

*Five roles seem to have been critical in the leadership structure of DASP,

The:se roles, revealed by the types of transactions carried on by leaders with

the environment are: (1) ends-means articulation and development, (2) ends-
means allocation, (3) linking, (4) controlling and (5) blocking. The ends-means
articulation and development role involves the identification, description, expla-
nation and promotion of goals and instrumentalities for goal accomplishment.
Ends-means allocation differs from the former role in that it is concerned with
the prescription of ends and means which the institution actually follows. The
linker role implies connecting behavior by representing institutional interests

to others and vice versa, and communicating by transmission and translation of
ideas. The controlier role is the maintenance of goal accomplishment through
compliance strategies. The blocker role 18 any kind of defense or protective
behavior. Needless to say, the ends-means allocation role has been dominated

by the President of the Republic.



54~
The kinds of transactions between the environment and the President as

the basic leader which have produced survival for DASP have varied between the
extremes of whole hearted support (as under Vargas' Dictatorship) and hostility,
falling short of organizational annihilation {as under Acting Presidexsi Linhares).

Since the reform of DASP in 1945 by Acting President Linhares, presi-
dents who have wanted to keep DASP under control have found it convenient to
do so by placing weak leaders in the position of Director~General of the staff
agency. Inasmuch as the senior leadership people resigned in mass from the
agency after the fall of the Dictatorship, subsequent presidents have found it
easy to inhibit the agency by controlling the quality of its leaders. This sug-
gests that if it is desired to destroy an organizetion before it becomes an insti-
tution, the most vulnerable time is the early years before siructure of leader-
ship becomes firmed up. The point about survival however, is that by per-
mitting DASP to minimally exist, even though not as an intimate partner of the
chief executive, the agency has been provided with enabling linkage sufficient
to maintain the low key form of existence necessary to survive.

Thus, the experience gained from DASP both d?monstrates the phenomenon
of the "survival" radical (variable cluster) and it illustrates a case of monopol-
ization of two variables of the radical (leadership and enabling linkage) by one

source (the President of the Republic).

Normativeness

As previously described the "normativeness" test reveals the measure of

an organization's impact upon its environment. Thus, it is possible for an
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organization to have died, but because of valuation of certain of its artifacts
it can continue to pattern behavior long after death. However, it has been
argued here that "normativeness" which is not based upon discrete structure
is mors in the realm of ideas or beliefs. We are concerned with organizations
that minimally survive in some recognizable form, and at the same time continue
to pattern behavior. Therefare, everything said about "survival” applies; in
addition, twe other variables must be present. First is doctrine. Without
doctrine -- at the very least consisting of content of an emotive nature -—-=-
literally there would be nothing about which to be normative. Composed of goals,
values and operational methods, doctrine represents the intellectual and emo-
tional content of an crganization. The second variable necessary for "nor-
mativeness" is normative linkage. The idea of persons and organizations
prizing goals and technology (doctrine), for example, implies the existence of
transaction (e.g. acting in terms of the norms) with a source (a discrete struc-
ture); this normativeness results in normative linkage. Thus, the "survival"
radical of institution building variables is elaborated to develop the second

test stage on the continuum -~ "normativeness,"

Leadership

>—Enabl.ing Linkage
Structure
Doctrine >Normative Linkage

It should be noted that functionality is not part of the "normativeness"

radical. We Lave seen that organizational persistence is possible as long as
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'(1) rescurce suppliers do not turn the organization "off", (2) there is activa-
tion of resource suppliers to some degree (a function of leadership) and (3)
there is tangible (at least structural) evidence of existence. Thus DASP was
sustained during dormid periods, when it was essentially non-functional,
through both leadership and enabling linkage supplied by presidents who
allowed the name to remain on the door -~ so to speak. At the same time
normative linkage was produced through transactions involving the doctrine of
DASP applied by organizational reformers and practitioners elsewhere in the

government and by educators.

Influence

Under "normativeness” it was concluded that functionality was not a
prerequisite of that test. Functionality is of fundamental importance to the
"influence" test however., While an organization can be non-functional and
normative because it, or something about it, is valued by the environment,
influence without functionality is not possible. Generally speaking, 'influence
is a process used by leaders in attempting to pattern the behavior of others for
the achievement of goals. Therefore, influence and doctrine are related, for
the exercise of influence implies the existence of doctrine (goals -- discrete
and abs‘ract, and intellectualization of goals). Doctrine leads to program,
for functionzlity implies goal implementation through organized activities. By
the same raticcination, resoucces must exist for an organization to be func-
tional or there will be no energy for system operation, Functiona’ity brings us
to another construct of the influence radical: functional linkage. If an aorgan-

ization is functioning nther systems in its environment must be engaged in
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'input-output exchanges with it. In other words, the organization must be func-

tional for someone or something; these input-output exchanges represent func-
tional linkages with the environment. Finally, normative linkage is related
to “influence" because there is an implication of the existence of norm and
value protecting organizations in the environment when other variables of the
radical are presant -- that is, when influence attempts succeed. Thus, we

see the completed radical which characterizes the "influence" stage of the

continuum:

Leadership

Enabling Linkage
Structure
Doctftrine

Normative Linkage
Program - "¢ Functional Linkage
Resources °

For DASP, the peculiar nature of leadership arrangements has been a
critical factor in the ability of the staff agency both to influence decisions and
to enlarge its sphere of action. As previously éuggested, the concept of
leadership structure, and two roles thereof in particular, helps to illuminate
the situation. Because the role of "ends-means allocator" has been dominated
by the President of the Republic, the entire chain of radicals following the
basic configuration of "survival" has been affected, Accordingly, DASP has
influenced the decisions of others most when Presidents have allowed it to do
so. The most elaborate influence arrangement was developed during the

Dictatorship. Through its coordinative systems DASP had a formidable control
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and communication network through which normative and functional linkages
were developed. The second role -~ "ends-means articulator" -- has pro-
duced doctrinal and programmatic formalism in DASFP, In contrast to the "ends-
means allocator” role, which has been monopolized by the President, many
leaders were able to articulate doctrine and program. Formalism has resulted
inasmuch as presidential priorities often precluded the fulfillment of other
goals and activities.

A final factor related to influence has been expertise. It is possible
that expertise explains the motivation of presidents in not completely destroying
DASP, Vargas of course created the agency and realized its usefullness as an
aid in decision making. President Dutra utilized DASP's expertise to gain
influence with Congress, For most presidents the agency's expertise provided

a shield against unpopular decisions that could be attributed to DASP and its

technology.

Autonomy
In testing DASP for institutionality it was shown that the subtests of

"autonomy" related (1) tc the ability of an organization to deviate from its
parent system, (2) and (3) to its abilities to garner resources and to be sup=-
ported in defense -- both based upon being valued by the environment. In sum,
these subtests measure the capacity of an organization to develop equilibrium
relationships among the entities in its solar system. In one pan of the balance
is organizational skiil in controlling inputs from the environment, so that it is

not dominated by that environment. As the counter weight, inputs are regulated
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' by environmental supporters. The art here rests upon the development of a
broad base of support, coupled with a great deal of value sharing by the environ-
ment. When this arrangement has beenlachieved all insttutional variables fall
into place, especially the linkages. Dynamic equilibrium, without the domi-
nance of any particular component is achieved. In its most advanced form, the
organization has so saturated its environment that it would be impossible to trace
all threads of linkage support. This phenomenon has been described in the
insttution building model as diffused linkage; its presence completes the
institution building radical, The degree to which an organization achieves
ecological diffusion of supports and values is the indicator of its approximating
both "autonomy" and the idealized end state of institutionalization, The com-

pleted radical is the following:

Leadership

Doctrine

‘ Noarmative Linkage
Program - & Functional Linkage
Diffused Linkage

Resources

DASP’s situation in regard to the "autonomy" subtest has been described
under "DASP and the General Tests of Institutionalization." Briefly, however,
diffusion of supports and values into the environment precisely was what never
took place. Rather, the staff agency was continually inhibited at the level of
the "survival" radical because of its leadership - eaabling linkage investment

in the President, which, in turn, inhibited the development of widespread
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' baaes of support. Perhaps the only period in the history of DASP in which the

achievement of "autonomy" was begun, occurred during the Administration of
President Dutra. This situation will be considered below under "Regime Pic-
tures" in which some important stages in DASP's history are related to the

institutional development continuum and the institution building radical.

Regime Pictures

Because of the DASP's checkered career the agency presents an inter-
esting study in change. Its institutional development has been anything but
systematic and continuous; for this reason it provides an illustration and test
of the institution building radical. The institution building radical is tested
by %ne ease or difficulty with which DASP's institutional development may be
explained in its terms. The phrase "regime picture" is used because presi-
dential regimes have most clearly marked change periods in the life of DASP,
The regime pictures are shown below on the institutional development contin-
uum, A brief discussion of the regimes in terms of the institution building

radical and its component variables follows.

Non~- Semi~

institution institution Institution

/ / / / / / /
Survival Normativeness Influence Autonomy

A Vargas Dictatorship 4\
"|: Li»hares __ﬁ\

L Dutra 4‘
A Kubitschek 4\

’I: Potential for Quadros 4\
A Goulart fl\
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It was under Vargas that the basic pattern of interaction which has

characterized the "survival" radical for DASP was set. The "survival" rad-
ical g‘;zii:iup)'enabnng linkage} has been developed as a generic concept.
Institutional variation resulted from presidential domination of leadership (most
often allocating priorities) and monopolization of transactions which produced
enabling linkage. Under Vargas' Dictatorship DASP was normative for many
individuals and groups. Its doctrine was the rationale of governmental reform,
and most people associated with the agency had thoroughly internalized this
doctrinal system. During the Dictatorship, DASP also qualified on the "influ-
ence" test. Its doctrine, program and resources connected with normative
and functional linkages were well developed. A major vehicle through which
doctrine and program were transacted into functional linkage was the device of
the coordinative systems. Through these systems DASP controlled governmental
activities within its purview -~ the so-called administrative means (as con~
trasted with ends or line functions).

With the fall of the Dictatorship and the revolt of the division heads of
DASP the agency was severely curtailed by Acting President Linhares. DASP's
resources were diminished and its programs and structure were retrenched;
hardest hit were the coordinative systems. Functionality was greatly reduced;
influence suffered accordingly. Normative linkages persisted, of course, as
they do today with governmental reformers and others; however, the ncrmative-
ness produced by doctrine, program and resource variables in combination with

functional linkages ceased. Under Vargas DASP was normative for a web of

governmental agencies., By 1946 this was much less true because of the
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curtailment of the agency in terms of the “"influence" radical (1.e. loss of
program, resources, functional linkages and functionality in general).

Shortly after his election in 1946, President Dutra found himself
opposed by a majority in Congress. Out of this situation arose the oppor-
tunity for Dutra’s Director General of DASP, Mario de Bittencourt Sampaic, to
interpose himself between the estranged Congress and President as a channel
and envoy. The institutionalization picture of DASP was much affected
thereby. De Bittencourt Sampalo developed considerable suppaort for himself
and his agency through practices that violated traditional doctrine of DASP,
(e.qy. political trading of subventions and public works projects), by staff
servicing legislators and through new programs which catered to then current
Congressional whims such as national economic planning, These circum=-
stances modified the former situation of the "survival" radical. The Director-
General was sharing agency leadership with the President, and a new source
of enabling linkage had been developed as a result of transactions with Con=
gress. These transactions also produced functional linkage because of the
newly developed input-output exchanges between DASP and Congress. Mean-
while normative linkages with those far whom DASP had formerly been normative
were modified little because the agency continued to represent its founding
values. Symbolically major programmatic change had not been firmed up and
formalized to any great extent during the Dutra regime.

During this period there was some indication that DASP was moving

towards "autonomy." The existence of agency support in Congress hinted at
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an opening for the generation of diffused linkage. The presence of such
lnkage must not be over stressed however, for there was no surge of favor-
able public opinion. Rather, the newly developed contacts with Congress
caused many legislators to see the usefullness of the staff agency; to the
degree that Brazilian ligislators are direct channels to, and influential over
society in general, DASP moved a step towards diffused environmental supports.

By 1955, under President Juscelino Kubitschek, the institution building
configuration changed greatly. DASP was retrived into the ambit of the pres-
idency; it returned to traditional doctrine and program concerns. Kubitschek
would not permit its Director-General to develop independent power sources.
DASP was used as a channel for public administration technical assistance
received from the US Agency for International Development. Such technical
assistance programs were blocked from inplementation, however; DASP was
capable of accomplishing little. Kubitschek judiciously avoided the assign-
ment of new functionally related programs in which he had an interest such as
the building of the new capitol. At the same time he allowed a great deal of
formal expansion in other programs that never came to fruiion. Again DASP's
Directoar-General and others were able to articulate ends and means, but not
capable of allocating them. Such formalism in the face of available resources

produced a variant of the "normativeness" radical:
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Leadership

> Enabling Linkage
Structure

Doctrine —= Norinative Linkage
Program

Resources

As described, leadership and enabling linkage once again were dominated
by the President, formal doctrine and program burgeoned, and ample resources
were made available through Brazilian and U,S. sources, The missing element
was functionality; or, stated another way, program and resources were super-
fluous in the absence of functionality.

The two remaining regime pictures are presented to round out the con=-
figuration of DASP's fluctuation alongy the scale of institutionality. The poten-
tiality for the Quadros Administration, had he not resigned and were he able
to sustain himseif in office, was much like the description of the Vargas
regime. He recruited as many of the “"old guard" of DASP as he could find,
and articulated a role for the staff agency similar to that played during the
Dictatorship. Vice President Goulart inherited the Presidency upon the resig-
nation of Quadros. While he did not seek overtly to attenuate DASP, his
brshavior was restrictive and antidoctrinal. As under the Linhares regime, pro-
gram and resources were dinied as much as possible. This was made some=~

what difficult by the agency build-up that had taken place prior to the Quadros’

resignation.
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Recapitulation of the Institution Building Model

Examination of the Institution Building Model in relation to the data
from DASP indicates: (1) a strong suggestion of linear development of the insti-
tutionalization process through the stages of non-institution, semi-institution
and institution; (2) congruent with this continuum, and based upon the findings
under the "General Tests of Institutionalization", the "survival" and "normative-
ness" tests appear to characterize most the semi~institution, while "influence
and autonomy" seemingly are more related to the institutionalized end of the
scale; (3) if the principle of linearity of these tests is valid, then appropriate
clusters of organizational linkage variables should be relatable to each test
and to the continuum of development as a whole. The following summarizes
the institutional development continuum, the institution building radical and

the rationale for the hypothesized clustering of variables.

Institutional Institution Summary Rationale
Development Building for Variable
Continuum Radical Clustering
[Non-institution . Leadership 1., Chrysalis effect and
Enabling Linkage ancestor relationship
Structure document survival,
Survival 2. Enabling linkage fac-

tor because basic to
survival at metabolic
level.

3. Leadership has moti-
vated supply of ena-
bling linkage in DASP
experience.

4, Structure essential
as proof of existence.




Normativeness

Semi-institution

Influence

Autonomy

Leadership

Enabling Linkage
Structure
Doctring .= Normative Linkage
Leadership

> Enabling Linkage

Structure -~
Doctrine

Normative Linkage
Program— —

Functional Linkage
Resources
Leadership

" Enabling Linkage

Structure —

Doctrine
Program

Resources

\Normatlve Linkage

“Functional Linkage
// Diffused Linkage

2.

3.

1.

2,

4,

1.

Assumption: interest
here only in norma-
tiveness related to
discrete structure
(not ideas); there-
fore, above neces-
sary prerequisite.
Functionality not
necessary.

Doctrine: basic con-
tent of normative
behavior.

If above, and if nor-
mative for groups
and individuals, nor-
mative linkage im=-
plied.

Previous conditions
necessary.
Functionality prere-
quisite; influence
acts involve overt
behaviors.

If functional, implies
doctrine, program
and resources,
Functional linkage
implied by function-
ality - i.e. must
be functional for
someone or some
thing.

Previous conditions
necessary.

Ability to control its
environment - main-
tain equilibrium
through previous con-
ditions above, and
through broad base

of support (broad
value sharing).
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Finally, attention should be drawn to one difficulty presented by the

foregoing set of constructs. This difficulty is concerned with a critical part
of the institution building radical: "influence". DASP experience which has
guided the preparation of this paper indicates that "normativeness" preceeds
"influence" (i.e. the latter is a more advanced test of institutionalization),
therefore, normative linkage must be a part of the influence radical. When
DASP was its most functonal (a conditicn necessary for the exercise of influ-
ence) it was also its most normative. Logically this should not have to
follow in other cases necessarily because influence can be exercised without
the development of normative linkages. The application of an instrument of
naked power is a means of influence which may not be accompanied by the
incorporation of norms and values relevant to doctrine and program necessarily
(1.2, normative linkage). For DASP, however, normativeness was greatly
reduced once certain structural and functional features (the coordinative sys~
tems) wsre removed. Normative linkage continued to some degree with edu~
catars and through curricula and programs, but it suffered fundamentally when

funotional irkage was curtailed.
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