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VICIOU SS CYCLES IN A COURT OF LAW : CULTURE-BASED DYNAMIC S IN A 
CHANGIN GG ORGANIZATIO N 

Organizationall  restructuring processes, that are mostly triggered by features of the relation between the 
organizationn and its environment, not only affect daily work processes, they also often lead to sharpened 
experiencess of cultural differences between members of different departments or occupational groups, that 
constrainn cooperation in realizing the aims set in advance. In these processes, the effects of changes at the level 
off  individuals, groups and organization-environment relations most probably interact. Yet, as many other 
organizationall  phenomena, change in organizations is seldom studied on the base of a 'meso paradigm* (House, 
Rousseauu & Thomas-Hunt, 1995) in which different levels are integrated. This paper is intended as a 
contributionn to the development of this type of studies, by presenting a three-level model for analyzing change 
processess and demonstrating it on data, taken from a case study of a Dutch court of law. In this case, a change in 
thee structure of the organization, induced by external pressure, gave rise to aversions of organizational members 
andd to distrust and low levels of cooperation between judges, support staff and administrative authorities. 

Theoreticall  Ideas 

AA Three-level Model 

Thee three-level model was developed in my research project 'Organizational cultures in changing 
organizations'.. In this project, 40 case studies have now been conducted in organizations in which in the last few 
yearss a major change in structure has taken place, due to a changing policy, merger or acquisition (Bijlsma-
Frankema,, 1997a). 
Thee first level is workgroups in their daily environment. At this level, changes in the structure often give rise to 
problemss of adaptation of (sub)cultures to the demands of the changed structure. At the second level, internal 
relationss between subgroups within the organization, problems of cultural (re)integration easily arise. The third 
levell  is the organization in relation to its environment, and how management deals with problems in this 
relationship. . 

Thee three levels were chosen to distinguish problems of a different nature, based on studies that are mostly 
confinedd to one or two levels of analysis, and to be able to study their inter-relatedness, by combining insights 
fromm different strands of theory, if they prove to be compatible. The model is still very much in progress, as to 
thee choice of insights to combine. Not only between fields, but also within fields, different insights can be found, 
thatt rather lead to new questions than to easy found solutions. For instance, a tradition of studying relations 
betweenn occupational groups or departments from a cultural point of view can be found, especially in literature 
onn relations between professionals and administrators. Most work is about conflicts, that are attributed to the 
clash-pronenesss of different assumptions underlying the thoughts and actions of these two groups (Montagna, 
1968;; Sorensen & Sorensen, 1974; Mintzberg, 1979; Van Maanen & Barley, 1984; Feldman, 1987; Sitkin & 
Stickel,, 1996). Professionally trained employees have been found to demand a substantial degree of autonomy in 
theirr work. These autonomy demands and their professional regulatory mechanisms of codes of ethics and 
collegialityy are often presumed to clash easily with bureaucratic regulatory mechanisms of administrative 
authorityy and monitoring (Feldman, 1987; Montgomery, 1997). There is, however, literature that shows that 
modess of professional/organization cooperation can be found as well (Davies, 1983; Liebeskind, Oliver, Zucker 
&&  Brewer, 1996; Montgomery & Oliver, 1996). So, at the level of internal integration, one can wonder under 
whatt organizational conditions differences in assumptions between groups trigger trouble to develop between 
them. . 
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Organizationall  Change 

Organizationall  change seems to be an agreed-upon condition that easily triggers culture-based trouble within 
organizations.. In theories of organizational culture and organizational change, problems of cultural adaptation 
too changes in the structure and cultural integration of formerly disparate groups are often mentioned as core 
problemss in change processes. As to cultural adaptation, changes in the structure not only disrupt vested 
practices,, the cultural values underlying those practices are often challenged too. Since adaptations of the 
underlyingg values mostly lag behind structural changes, a change in structure brings about a growing chance of 
(temporary)) frictions between the (subcultures and the changed structure of the organization. These frictions can 
fosterr unproductive behavioral reactions of organizational members and groups, bringing about productivity losses 
(Bijlsma-Frankemaa 1997a). As Allaire & Firsirotu (1984) state: "Whenever market, competitive or technological 
changeschanges exert pressures on a business firm, it wil l rather quickly attempt to adapt to them by changes in its formal 
systemm of goals, strategies and structures; however, these are often unsuccessful, as the organization's culture (e.g., 
itss values, meaning-structures, myths) may not be congruent with the revised 'sociostructural' system, causing 
severee dysfunction's and compounded difficulties in coping with changing circumstances. The outcome of such 
stresss between the two systems may be more or less severe, ranging from temporary loss of efficiency to chronic 
stagnationn and decay, organizational death or 'cultural revolution'." ( p. 211-215). 

Thee problem of cultural integration between groups with different cultures, mostly referred to in merger and 
acquisitionn settings, is also acknowledged as a change-related problem ( Kilmannn, Saxton & Serpa, 1985; Pritchett, 
1987;; Buono & Bowditch, 1989; Cartwright & Cooper, 1992; Gilkey, 1991; Lubatkin & Lane, 1996). Kilmann, 
Saxtonn & Serpa (1985) use a metaphor: "Picture two icebergs in the ocean, where the tip of each represents the top 
managementt groups -primarily financial people - deciding the fate of the two companies and how the merger will 
work.. As these top management groups set the merger in process, the two icebergs begin moving toward one 
anotherr until the tips meet and mesh as one. Such a consolidation, however, can never take place. As the icebergŝ 
approachh one another, it is not the tops that meet; rather it is the much larger mass below the surface of the water, 
thee respective cultures that collide. Instead of synergy there is a culture clash" (p. 42). 

Inn theories of organizational culture, the inter-relatedness of external adaptation and internal integration is stressed 
byy several authors, mainly based on the work of Schein (1989). Galiardi (1986) argues rather sharply that if cultural 
changee processes are not managed in a proper way, the organization can end up in a vicious cycle in which groups 
turnn against each other: "The obsolescence of the organization's distinctive competence is denied and lack of 
successs is blamed on uncontrollable external causes or the behavior of certain individuals or groups in the 
organization.. These individuals and groups are attacked and criticized. The organization's energies are em-
ployedd more and more in the search for excuses and scape-goats, and in the obsessive repetition of types of 
behaviorr which once suited the problems at hand, but are no longer adequate for managing them properly. 
Tensionss in the group increase, while self-confidence, cohesion, and efficiency decrease" ( p. 128). 

Thiss paper will be structured into three parts. First, the concept of culture and other relevant concepts will be 
discussed,, along with the research design. In the second part, the case study data are described, keeping as close as 
possiblee to the terms of the interviewed. In the third part, the data are confronted with theoretical ideas and with 
insightss from other case studies, conducted within the project. The analysis is based on the following question : Why 
dodo the groups, contrary to their preferences, hardly show any cooperation in solving the problems they 
encounterencounter between them after the change in the structure? 

Conceptuall  Framework of the Research Project 

Unlikee most authors on organizational cultures, that promote culture as the main source of explaining behavior 
orr that, like Schein (1989) see culture as inextricably interwoven with structure, one of the aims set in the project 
wass to explain organizational behavior as a co-product of culture and structure. To neglect the structure of an 
organizationn would mean to give up on a far too important factor in explaining the thoughts and actions of 
organizationall  members (Bijlsma-Frankema, 1997a). 

Thee design of the research project was inspired by the statement of Allaire & Firsirotu (1983) that was 
mentionedd before. Their idea that the relationship between culture(s) and structure can be an important source of 
explanationn of productive or unproductive behavior of groups and relations between groups seemed promising 
enoughh to work upon. We decided to focus on organizations in which a major change in the structure had taken 
placee in the past few years. 

Thee conceptual framework was based on a combination of symbolic interactionist insights and Hofstede (1980)'s 
theoryy of culture. His definition of culture is a sensitizing one: "The collective programming of the mind which 
distinguishess the members of one human group from another" (p. 21). Values are seen as the basic dimensions of a 
culture,, defined as: "A broad tendency to prefer certain states of affairs over others" (p. 18). Since an organization's 
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structuree can be seen as a state of affairs that is a reflection or a realization of certain values, as 'congealed culture', 
frictionss can be conceived of as differences between the state of affairs as preferred and the state of affairs as 
experiencedd by organizational members. He distinguishes four value-dimensions of culture: Power-distance in 
hierarchicall  relations (PDI), defined as the difference between the extent to which a boss and a subordinate can 
determinee the behavior of the other; uncertainty avoidance (UAI), defined as the perceived need for action to 
overcomee uncertainty; a preference for individualism versus collectivism (IDV), and a preference for masculine 
versuss feminine work-related values (MAS). The link between culture and structure is explicitly mentioned by 
explainingg combinations of high and low PDI and UAI scores as preferences for particular organizational structures. 
Forr instance, a relatively low score on PDI and a relatively high score on UAI means a preference for a workflow 
bureaucracy,, a high PDI and a low UAI a preference for a personal bureaucracy (Hofstede, 1980, p.216). By 
comparingg structures as preferred and structures as experienced, frictions can be measured in a meaningful way. 

Thee definition of culture chosen is founded in both Hofstede's definitions of culture and values, and in symbolic 
interactionistt theory, "the unofficial theory of sense making" (Weick, 1995, p. 41). For operational measurement of 
'collectivee programming of the mind', Hofstede's measurement of values was chosen, and supplemented by the 
conceptt and measurement of 'shared perspectives'. In symbolic interactionist research, the sensitizing concepts of 
"perspectivee on the situation" and "strategy" are widely used and validated in several areas of sociology. 

Thee concept of perspective is defined as: The way people define and interpret the situation in which they find 
themselves,, which governs the way they behave in such a situation. The perspective on the situation that 
organizationall  members develop can be seen as the outcome of a confrontation between the deeper-seated elements 
off  culture on the one hand and the characteristics of the organizational situation on the other. In the perspective, 
preferencess for a certain structure and the structure-as-experienced are tested against each other, aversions come to 
thee fore, but pragmatic adaptations are established as well. So, when 'the situation' is taken as an indication of 
structure,, in symbolic interactionist theory human behavior is seen as a co-product of constraining (and enabling) 
traitss of the structure, and of culture-guided processes of sense-making, defining and interpreting the situation, 
crystallizingg in more or less shared perspectives. In alignment with the three-level model of analysis, the perspective 
iss divided into four sub-perspectives: (1) Perspective on work, work-group and work-situation; (2) perspective on 
thee relations between groups in the organization; (3) perspective on the organization in relation to its environment; 
(4)) perspective on the past, the present, changes in the past few years and expectations for the future. 

Aversionss to a structure-as-experienced are taken as indications of frictions between the structure and culture-
basedd preferences. Unproductive behavior is indicated by statements, made by organizational members, 
regardingg their own behavior or that of others, as not contributing optimally to the realization of shared 
organizationall  goals. Based on Merton (1957)'s work, the structure of an organization is defined as: A network 
off  social relations in which expectations are embedded regarding the behavior of organizational members. Six 
setss of conditions, that embed expectations, are distinguished in alignment with Hofstede (1980)'s four value-
dimensions,, to arrive at a meaningful concept of friction and to be able to define the structure of an organization 
inn terms of organizational regimes: (1) Conditions related to power and status distribution (PDI); (2) conditions 
relatedd to planning (UAI) ; (3) conditions related to control (UAI); (4) conditions related to regulation (UAI) ; (5) 
conditionss related to horizontal coordination within and between groups (IDV/MAS); (6) conditions related to 
rewardd and punishment (IDV/MAS). 

Case:: A Court of Law 

Researchh Design 

Inn the case study, 70 employees out of 200, were interviewed with a standard list of topics, based on the 
conceptuall  framework of the research project (Bijlsma-Frankema, 1997a). Each topic was questioned in a non-
directivee way. Most of the interviewees were selected by a stratified random sample, using vertical and 
horizontall  criteria to define strata. Besides, a questionnaire was administered to all organizational members, 
containingg Hofstede's value survey questions, supplemented by questions covering problems that surfaced in the 
firstt interviews. The interviews lasted between one hour and two and a halve hours. The case study is fully 
describedd in the report to the Ministry (Bijlsma-Frankema 1995). In this paper a selection of the data, concerning 
thee relationships between the judges, administrative authorities and the court's judicial and administrative 
supportt staff are presented and analyzed. 
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Researchh Site 

Thee research site was selected in mutual agreement by the Ministry of Justice and the Local Board, as a 
pioneerr case in evaluating the local consequences of the decentralization and merging operation, initiated by the 
Dutchh Ministry of Justice three years before. In this operation, 19 regional organizations were founded. 
Thee Ministry of Justice decentralized the authority to decide on an array of organizational matters to region-
boundd divisions, in which a court of law, an office of the public prosecutor, an unit of administrative law and 
twoo cantonal courts were merged. The aim of the merger was to further the efficiency and responsiveness of the 
judiciall  organization in the region. 

Inn each of the regional organizations founded in this operation, a unit structure was introduced in the court. To 
eachh unit, judges, a support staff of clerks and administrative staff were assigned to cover a specific area of law, 
suchh as criminal law, family law, administrative law, and commercial law. The cantonal courts, that already 
operatedd in a unit structure, were loosely coupled to the organization, due to a nation-wide campaign of cantonal 
judgess against full integration of their courts into the regional organizations. 

Withh the divisional structure, the mode of governance by the Ministry changed drastically. Formally, the 
Ministryy decided on administrative matters. In the chain of commands, the head of clerks took care of 
administrativee matters, concerning the support staff. The judges, appointed for life and formally holding 
independentt positions, decided, and still decide, on their affairs collectively in meetings presided by the 
President,, who holds the position of'primus inter parus,' the first among equals. The head of clerks took part in 
thesee meetings, formally as a clerk, informally as a member, 'doing business1 with the judges in organizational 
matters. . 

Inn the new organization, the head of clerks is appointed as general manager, avowed with the authority over 
organizationall  matters concerning the support staffs work. Staff departments for personnel, finance and 
informationn technology, tasks formerly performed by the Ministry, were created, directly under the supervision 
off  the general manager. Under the general manager, two layers of management were established, a middle 
managerr responsible for the court's support staff and for each unit a manager in charge of the daily operations 
off  the support staff. 

Thee Ministry now governs the organization by way of yearly planning and control contracts, in which goals 
forr output and improvements of performance are formulated and budgets are set. A part of the budget is meant 
too become progressively contingent on the prior performance of the organization and its parts. As to the court, 
goalss for output of the units are accompanied by criteria for case loads per judge, that are set at the national level 
too be able to compare performance across units and across regional courts. The criteria are also meant to serve a 
functionn in decisions about allocation of resources between units within the court. 
AA local Board is given responsibility of fulfillin g the planning and control contracts with the Ministry, and for 
thee division of budgets within the organization. In the Board, the general manager, the president of the court, 
thee public prosecutor highest in rank and the senior judge from each cantonal court are seated. Apart from these 
directivess regarding the new structure, the Ministry has left the organization of daily work-processes to the 
districtt courts. 

Ass a consequence of the changes in the structure, groups and alliances between groups were broken up, new 
groupss were added as players in the field of the internal organization, and new groups and alliances had to be 
vestedd under changed conditions of governance. In the units, vice presidents of the court and the newly-
appointedd unit managers had to work their way to effective cooperation, the meeting of judges and the middle 
managerr of the court's administration were confronted with the same problem, and in the local Board new 
partnerss were confronted with new tasks and responsibilities. A silent assumption, underlying the mode of 
implementationn of the new structure in this organization was that new alliances would be established by self-
chosenn cooperation at all levels. 
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Intervieww Data 

Thee Judges 

Inn the interviews with the judges, much aversions come to the fore to the changes that have taken place, 
accompaniedd by clear statements of distrust of the administrative authorities. The main aversions of the judges to 
thee new structure are: (I ) The growing pressure on quantity and speed of work that threaten to affect the quality 
off  their work; (2) a loss of mutual gearing of activities with clerks, due to a loss of influence in decisions on 
administrativee and organizational matters; (3) the breaking up of the community of judges in units that have to 
competee for resources; (4) distrustful relations between judges and administrative authorities; (5) the functioning 
off  the local Board related to these problems. 

Quantit yy at the cost of quality. A fundamental aversion of the judges is that in the new structure the quality 
off  their work is threatened by the growing pressure on quantity and speed of work. In the planning and control 
cycle,, contracts specify case loads per judge and per unit, based on a classification of cases in categories of 
complexity,, at which time-norms are attached. They not only criticize on the criteria set by 'bureaucrats' 
becausee they find them inadequate to evaluate the quantity of work done by a judge, they also resent the 
'bureaucratization'' of their work because they feel that it serves other goals than furthering the quality of work 
thatt they themselves strive after. Some even feel that their independence, meant to guarantee the quality of their 
work,, is at stake. The common goal of the judge's endeavors is to preserve the citizen's feelings that they live in 
aa society where justice is done. "I f the judiciary loses its trustworthiness, the society looses its steadiness", as 
onee of the judges puts it. As the quality of administration of justice is the utmost way of preserving societal faith 
inn the judiciary, any circumstance or measure is tested to how this affects the quality of administration of 
justice.. In their eyes, quality is furthered by laws that are unambiguous and without loopholes, by attuning 
verdictss of judges nation-wide, and by taking time for lengthy consideration and consultation with other judges, 
especiallyy in complex or non-routine cases. 

Severall  considerations are brought forward to justify the threat to the quality of justice they experience. First, 
thee contracts and criteria, issued by the Ministry, do not leave much discretion in 'making up' for unclear laws, 
forr which the Minister of Justice also bears a certain responsibility. An unclear law, not uncommon nowadays, 
cann bring a lot of extra work, on top of a rather sturdy work load. The burden of choice between quality-repair, 
oversteppingg time limits and facing consequences for future resources of the unit, or 'give in' on quality to keep 
timee limits, is considered a proliferation of the profession and its noble aims. Second, investing time to attune 
verdictss is seen as valuable and necessary contribution to the quality of administration of justice in the country. 
Thiss investment can get curbed by time-norms, set by outsiders, that are not directly vulnerable to tests of 
'justnesss of verdict' by higher courts as they are. Again they feel that they get the burden of choice between 
'whatt is morally right' and 'what bureaucratic powers wants you to do to get the means to keep doing the right 
thing'.. They blame the Ministry to put them in this 'damn if you do and damn if you don't'- position. Third, 
somee of the judges interviewed say that the criteria have already persuaded 'a few judges in other courts' to 
focuss on cases with a profitable input-output balance, a first step away from independence and rightful 
considerationn of all cases that are brought to court. 

Losss of mutual gearing of activities with clerks. Most of the power to decide on measures concerning the 
supportt staff are in the hands of the hierarchical authorities now. The judges are governing and evaluating the 
judiciall  content of the work of the clerks. They experience the relationship with the hierarchical authorities, 
especiallyy the general manager and the court's middle manager as one of 'forceful separation', in which the 
managerss show 'accredit-to-decide' thinking. They feel they are put in the position of consumers of support 
facilitiess that have to accept whatever others decide on these facilities, whatever the quality of the decisions 
made.. The judges complain about lost possibilities for coordination of work between judges and clerks on the 
onee hand, and about the low quality of decisions made on the other hand. Decisions such as appointing excellent 
clerkss to non-clerical positions or not to extend a good clerk's temporary contract. In general, the judges are 
concernedd about measures that may lessen the commitment of the clerks to their work, since commitment means 
quality.. An often mentioned example of a change for the worse is the matter of working hours. In the past, the 
coordinationn of the work of the judges and the clerks by mutual gearing of activities worked well, also according 
too the clerks. In case that sessions overran their time til l after official working hours, the judges could reward the 
clerkk for working late: "I t was nice to be able to say to a clerk that she could come in later the next morning after 
aa late session." 

Now,, the working hours of the clerks seem to function as a trial area for the hierarchical authorities to test their 
powerr and confront the judges with their loss of governance potentials. The clerks are subjected to a strict 
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working-hourss regime of 8 hours a day, which leaves very little time for informal meetings with the judges or 
forr working after five o' clock. A side effect of this measure is disciplining the judges too to keep their session 
withinn working hours. The regime on working hours is forcefully implemented. It even happens that in the 
morningg the general manager stands at the door, noting the time of arrival of the support staff, or that the units 
gett a call after lunch to control presence. The administrative authorities say that this measure was taken because 
aa few clerks did not make 8 hours 'because of extended lunches with the judges'. The judges sympathize with 
thee clerks, who are very upset about this measure. They feel that it is unjust to punish a whole group for the 
conductt of a few. Most clerks work hard, sometimes late, and do good jobs. The judges fear that if the 
hierarchicall  authorities persist in governing the work of the support staff in this 'bureaucratic way', the quality 
off  the work will be affected in a negative way: "On the one hand, we are asking from them that they do their 
workk as we do it, or as we think they should do it, and that is often making more hours than your official work-
hours,, on the other hand they have got a boss that strictly controls the facets of industrial law, and they are 
caughtt in between". 

Competitionn between units. The unit structure is felt as a dividing the community of judges into parts that 
mustt compete for resources, instead of dividing the workload among the judges and clerks in a flexible way. 
Forr instance, the cantonal units demand more resources, based on their high output rates. The mechanism 
underlyingg the allocation of resources is described as 'whoever shouts the hardest gets the most'. The judges 
noticee that, despite the value they lay on operating as a collective, they tend to tune in with the competition, and 
theyy blame the hierarchical authorities for evoking this 'bad behavior' on their part. They react by closing the 
ranks,, especially the judges of the 'old' court, by showing little willingness to cooperate in measures taken by 
thee 'bureaucrats' and, albeit 'contre coeur', by playing along in the wide-spread rumor network to get even. 

Distrustfull  relations between judges and administrative authorities. Due to the 'forceful separation', 
mutuall  gearing between the judges and the hierarchical authorities governing the support staff has not come 
about,, leaving the judges with the feeling to have lost a good arrangement that is replaced by an inferior one. As 
aa consequence of several incidents that have taken place, the relationship between the judges and 'the general 
manager'ss lot' is clouded by distrust and attribution of a lack of willingness to cooperate. Levels of interaction 
aree down to near zero, both parties withdrawing, waiting for the other party to take initiative. 

Thee judges explain that in the incidents two values they hold are violated time and again. First, their norms^pn 
mannerss and coordination through mutual gearing and, second, the quality of the administration of justice that 
mustt be served by every organizational decision made. About manners it is said that 'the hierarchical lot', in 
demarcatingg their territory of authority tell them in a blunt way that they have nothing to decide any more on 
thee organization of the support staff: "That is a general attitude of the manager and his staff, they begin with a 
statementt of competence. I decide and you don't, if you want to say something about it you are welcome, I will 
listenn to you, but I am the one who decides and no one else". This attitude is also thought of to stir 'lightly 
aversive'' and parrysome emotions amongst the support staff towards judges. 

Somee members of the community of judges are said to feed these emotions by calling upon the independent 
positionn of judges in and out of season, not reckoning with others, for instance by planning sessions outside 
workingg hours of clerks. Again, they feel that it is not just to treat a group based on bad behavior of a few. Most 
judgess are willing to deliberate, but this willingness seems to be rather one-sided: "No one seems to bother to 
askk us things, there are a lot of decisions taken over our heads". But also decisions that are taken with the 
consentt of the judges are not always implemented as agreed. Interpretations of an agreement can shift to a point 
wheree the judges feel the agreement is broken, due to discretion appropriated by the bureaucrats. 

Proposals,, made by the judges to the 'hierarchical lot', like a proposal to ease the work load of the support 
stafff  by appointing temporary clerks on a honorary basis, are not followed upon without a proper justification. 
Besidess that, it is very unclear where in the 'jungle of meetings' such a decision is made. 'The general manager 
andd his lot' is typified as an 'anonymous bureaucratic power.' For the judges, concentrating daily on verdicts 
andd their justification, and feeling personally accountable for them, this is an improper way of doing. 

Manyy of the complaints about organizational measures that do not further the quality of the administration of 
justicee are about the services of the newly formed departments of personnel, finance, information technology 
andd facilities. Since most employees in these departments come from other places in the organization, there is a 
generall  comprehension that they are not yet fully qualified for their new jobs and that mistakes are made in such 
aa situation. The main complaint is, however, about the lack of a client-centered attitude of these departments 
towardss the units. The information, provisions and services that they are responsible for is delivered only after a 
longg period of requests and trouble shooting. When things go wrong, like failures to arrange tenure for support 
stafff  employees in time, delays of salary payments, or failures to arrange insurance for temporary employees, to 
namee a few heavy ones, several judges feel responsible for soothing the emotions in their units. When they try to 
sortt things out with the managers of the departments, they are called meddlesome in affairs that are out off  their 
jurisdiction.. Seemingly supported by the general manager, these new-made managers react in a peculiar way 
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whenn mistakes are pointed out to them: "They always have an excuse for their doings, never take the blame, or 
theyy minimize the mistake into something not worth getting upset about. Especially in matters of tenure, salary 
orr insurance this attitude is most repulsive." 

Somee judges explain part of the problem as a consequence of the unclear position of the staff departments and 
aa lack of coordination devises with the line managers. The general manager should take initiative in clearing 
mutuall  expectations amongst the managers that are subordinated to his authority. 

Thee role of the Local Board. In the new decentralized structure the Local Board is, in general terms, 
responsiblee for furthering the administration of justice and, more specific, for the fulfillment of the contracts 
madee with the Ministry of Justice in the yearly planning and control meetings. The judges are represented by 
theirr President, who is their 'primus inter pares'. Since the judges are the only group that is not represented in 
thee Board based on hierarchy, an agreement is made that the meeting of judges is consulted beforehand on 
matterss that are on the agenda of the Board. Due to short time spans between agenda's for Board meetings, send 
outt by the general manager, and deadlines from the Ministry, decisions are sometimes made without consulting 
thee judges beforehand. The president's tendency to decide for the judges 'to free them from time-consuming 
meetings'' is, in the view of the judges, worked upon strategically by the general manager to gain power over the 
courtt at the expense of their own control. 

Sincee following proper procedures is valued highly as landmark of quality in their own work, the violation of 
proceduress by the Board is taken up highly. This aversion is strengthened by the outcomes of these shortcuts 
thatt are experienced as unfavorable to the court, such as diminishing the court' support staff with two full-time 
equivalents.. These aversions amount to the level of moral outrage when afterwards these decisions are not 
properlyy legitimated by the general manager, or when he reacts formally to complaints of the judges, for 
instancee by stating that "I t is an internal affair of the court how you make decisions". As a judge puts it: "His 
commonn sense can tell him that the damage on internal relations done by these shortcuts is far greater that the 
damagee of a small delay in decision making to give the President a chance to hear us about a matter". The judges 
judgess feel that they do not have the direct power to prevent the Local Board from taking these shortcuts. The 
onlyy thing they can do is show their collective outrage if in their eyes a borderline is crossed. They have 
renouncedd their trust in the President twice in the past two years. Their trust in the Local Board is very low too. 

Thee Administrativ e Authoritie s 

Thee administrative authorities, that is the general manager, the court's middle manager and the managers of 
thee staff departments, are appointed to new functions, created within the changed structure. Apart from the daily 
managementt of their teams, they are, as members of the general management team (GMT), responsible for 
designingg or implementing administrative processes that enhance the organization's efficiency and effectiveness. 
Theyy feel that several factors constrain an optimal fulfillment of their tasks: (1) Many demands made by the 
Ministry;; (2) distrustful relations between groups in the organization; (3) the independent position of the judges; 
(4)) the functioning of the management team. 

AA 'shower of demands and deadlines'. Despite the formal decentralization of authority, the Ministry's 
influencee is still felt strongly in the day-to-day work of the GMT members. The organization has to cooperate in 
manyy projects that are initiated by the Ministry to gather experiences and information from all regional courts, in 
orderr to formulate advises on best practices. Due to a lack of coordination within the Ministry, the demands for 
informationn and actions are manifold and partly overlapping, creating a 'shower of demands and deadlines' that 
ratherr disturbs than sustains their daily work. 

Independentt  position of the judges. The administrative authorities feel that their work would be a lot easier 
iff  all members of the organization could be governed hierarchically. Since the judges' cooperation is often 
neededd to make procedures work effectively, or to gather information for projects, the lack of grip on the judges 
iss felt as a hindrance to their work. They complain about the (costly) time they loose because of this, since each 
judgee must be convinced by them that a change is for the better before he or she conforms to it. If only there 
wouldd be someone around with the power to make the judges comply, deadlines and demands made on them to 
improvee effectiveness could be met so much easier. Some of them also feel that this would be the right thing, to 
do,, since hierarchical governance is needed to keep people from wandering deviant paths. 

Relationss between groups. The administrative authorities describe the internal relations in terms of lack of 
openness,, low levels of cooperation, distrust, problems that are passed on to others, and blaming others in the 
'rumorr circuit'. These problems are attributed to an unclear allocation of power and responsibilities throughout 
thee organization, between line and staff, between unit managers and their superiors, between judges and line 
managers.. They feel that they are unjustly blamed for most of the things that go wrong in the organization and 
thatt their hard work is hardly appreciated by the judges and the support staff. 
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Thee functioning of the management team. The general management team is presided by the general 
manager.. In this team, decisions are made on all matters that concern the support staff of the units. Members of 
thee GMT say that not enough progress is made in team building and policy formation. Meetings go on for hours 
andd decisions are often made ad-hoc because of time pressure. Decisions made not seldom have to be redressed, 
becausee they are contested by unit managers, by members of the support staff, or by the judges, based on 
argumentss of arbitrariness or poor quality. These objections often come as unwelcome surprises, that make it 
hardd for the GMT to surmount 'muddling through'. They attribute them to misplaced distrust in their actions and 
motives. . 

Thee Support Staff and the Unit Managers 

Thee clerks of the units of the 'old' court would not have much aversion to the changes in the structure if these 
hadd worked out as intended. The appointment of colleagues as unit managers, who can represent them in 
negotiationss with the judges and protect them against too authoritarian judges, could have been a change for the 
betterr if the cooperation with the judges had come about. The cantonal courts and the unit of administrative law, 
wheree hardly any aversions against relations within the units are found, prove them right. The main aversions 
aree to: (1) The dual system of authority; (2) ambiguity and arbitrariness of governance; (3) competition between 
units;; (4) distrustful internal relations. 

Duall  authority . Since the clerks get instructions about their work from two parties that distrust each other, 
theyy feel that they are in the firing line of a battle, fought over their heads by the judges and the hierarchical 
authorities.. In situations where judges do not comply with measures taken in the hierarchical chain of 
commands,, the clerks are confronted with contradictory demands on their actions and their loyalty. Since the 
battlee is undecided yet, it is hard to predict in which party loyalty is best invested, leading to feelings of 
uncertaintyy and aversions to both parties for putting them in this position. The unit managers often feel that they 
havee to buffer between the clerks and judges in their unit and their superiors, that want them to execute their 
measures.. They react to this pressure in different ways, but they share the strategy of refraining from exerting 
tooo much pressure on people in order to keep relations workable. 

Ambiguityy and arbitrariness of governance. Among the clerks aversions abound to a lack of clear policy 
formationn and decision making in the GMT. Especially decisions taken about the allocation of promotions, 
salaryy raises, bonuses and sanctions stir feelings of arbitrariness and inequity, since these are not justified by 
clearr policy. Even the hierarchical level on which these decisions are taken is often in a fog. In general, a 'clear 
sensee of where to go' is missing, due to ad-hoc decisions, unjustified decisions and decisions that are withdrawn, 
becausee of contestations. 

Competitionn between units. Like the judges, the clerks feel that their group is broken up by the unit 
structure.. They resent the rising competition among the units because it disturbs good working relations and 
mutuall  help in relieving high work loads on a temporary base. . 

Distrustfull  relations. Although the clerks feel that the uncertainty they experience is partly a result of the 
distrustfull  relations between the administrative authorities and the judges, the relationship with the judges is 
'lightlyy disturbed', but not distrustful. In contrast, the clerks hold against the 'general manager and his lot' that 
theyy cannot be trusted to act in a rightful and just way. The extended rumor circuit, in which individuals and 
groupss are blamed for things that go wrong, and individuals even get 'burned down', adds to their feelings of 
unease. . 

Analysiss of the Data 

Whenn the problems of the three groups are compared, it becomes obvious that they all feel caught in cross-
pressuress from different sources. They blame other groups for their pressure-creating behavior, but they create 
pressuress for others by their own behavior as well. The general complaint about low levels of cooperation is in 
harshh contrast to the positive valuation of cooperation shown in the survey. 90.9 % Of the judges, 100 % of the 
employeess of the staff departments and 96 % of the clerks state that working with cooperative others is 'very 
important'' or 'of the utmost importance.' The value of cooperation is also reflected in the scores on Hofstede's 
values,, as shown below. 
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Tablee 1: Scores of Hofstede's values 

Powerr distance 
Uncertaintyy avoidance 
Individualism m 
Masculinity y 

40 0 
-19 9 
28 8 
-109 9 

Judgess Clerks General manager and 
stafff  departments 

300 35 
366 40 
155 4 

-877 9 

Thee moderate scores on power distance and the moderate, in case of the judges very low, scores on uncertainty 
avoidancee can be interpreted as a shared preference for an implicitly structured organization. In such a structure, 
neitherr governance by people nor governance by way of rules and procedures are strong or dominant, and most 
matterss are dealt with by negotiation between individuals and groups. The low scores on individualism and the 
loww to extremely low scores on masculinity indicate that moral commitment to the organization dominates 
commitmentt based on calculation. And a shared preference for cooperation between groups, for commitment to 
collectivee goals in exchange for a climate of care for employees and for good work relationships. In such a 
culture,, collective success is a strong incentive for commitment to organizational goals. 

Thee question is why the groups, contrary to their preferences, hardly show any cooperation in solving the 
problemss they encounter between them after the change in the structure. Answers to this question wil l be sought 
att the three levels distinguished, looking for factors that constrain productive behavior, and for relations between 
thesee factors within and between levels. 

Workk Group Level 

Changess in the structure of an organization bring about changes in what is expected from organizational 
members.. They have to let go of vested practices and preferences for ways of doing things to be able to conform 
too the expectations that flow from the new structure. The attainment of the goals, pursued with the change is 
contingentt upon two main factors: Whether the design of the new structure is fit  to reach these goals and 
whetherr organizational members can be persuaded to comply to the new demands made on them. Especially in 
casess where cultural preferences for the former structure are strongly vested, a change in culture is needed to 
developp preferences for the new structure that enable compliant behavior. Comparative studies of cases within 
thee project (Wiezer 1992; Fokkinga 1993; Legrand 1994; Bijlsma-Frankema 1997,1999a) revealed three main 
factorss influencing compliance: How the change in structure is valued, how cultural change is managed, and 
success/failuree expectations and experiences. 

Valuationss of the change showed to be dependent on the relationship between the change and the relevance 
structuree of the culture, and on the balance of exchange experienced in the new situation. If the change affects 
practices,, based on core values, the chance of compliance is highly correlated with a positive evaluation of the 
change.. A change that is considered to bring a better fit  to the core values will be welcomed, a change that is 
seenn as diminishing this fit  wil l stir strong aversions. Changes that do not affect core values will give raise to less 
aversions,, even if they are considered changes for the worse. Aversions are potential triggers of non-conformist 
behavior,, as argued elsewhere (Bijlsma-Frankema 1997a), but whether these triggers are released is dependent 
uponn the balance of exchange experienced. If aversions are compensated by individual rewards for conformist 
behavior,, and/or by collective rewards such as collective success experiences, there is a high chance of 
conformistt behavior. If aversions to certain conditions come to dominate the expectation of positive results, 
leadingg to negative exchange experiences, it can be expected that organizational members wil l try to control 
thesee negative feelings by non-conformist coping-strategies, such as: Ritualism, retreatism (Merton, 1957), or 
thee formation of self-enacted groups with anti-organization norms. The commitment to the organization 
decreases,, and the organizational structure is not a good predictor of the behavior of people any more, as a 
consequencee of which mutual gearing of activities is disturbed. This disturbance will be even stronger if the 
exchangee is unclear in the perspectives of agents, either because the conditions do not make clear what kind of 
behaviorr is expected from them, or because the possible results of conformist behavior are unclear, or both. In 
mostt cases, exchanges that are experienced as unclear cause strong aversions. Feelings of uncertainty arise, 
whichh cannot be controlled simply by conformist strategies. In such circumstances the chance of temporary 
retreatismm or even fatalism (Douglas, 1982) increases. 
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Positivee valuations of the new structure and compliance can be enhanced by management in several ways. If 
organizationall  members are persuaded to see the change as legitimate, compliance is furthered. If managers with 
authorityy convincingly explain why the old way of doing things is not sufficient any more to continue the success 
experiencee that brought a sense of pride and self-respect in the past, and why they think the change will bring 
successs in the future, a de-coupling of ways of doing and expected success is set in motion, a first step in the process 
off  de-freezing the culture (Schein, 1989). Besides presenting discomforting data, a powerful means in promoting 
culturall  change is stressing continuity, by pointing at the elements of the old way of doing things that are keenly 
preservedd because these are valued as competing core competencies (Hamel & Prahalad, 1994). These values can 
servee as a bridge between the old and the new structure, because they preserve pride and self-respect throughout the 
changee process (Schein, 1989). A vision on the future and clear and specific success expectations is another success 
factorr in the legitimization phase. 

Feelingss of uncertainly, that tend to accompany change (Gikey 1991), can be canalized by deriving clear goals for 
groupss that can be attained in a foreseeable span of time, and by clear expectations as to the behavior of 
organizationall  members. Unclear expectations almost invariably raise aversions to the change. Managers can 
strengthenn a clear sense of what to do by showing the expected behavior as an example for others. 

Ass long as collective success with the new structure is not visible, monitoring and equity in the treatment of 
organizationall  members enhance the commitment of people to the new goals (Hechter 1990; Wilkins and Ouchi 
1983).. Monitoring creates the no way out stressed by Schein (1985) as a positive condition for change, and it 
enhancess group solidarity . If non-complying behavior is neglected, the sense of equity, a strong incentive to adapt, 
tendss to get lost (Hechter, 1990; Bijlsma-Frankema, 1995, 1999a). According to Schein, no way out must go hand 
inn hand with the feeling of psychological safety, the latter also stressed by Gilkey (1991). If organizational members 
feell  safe to try out the new way of doing things without fear of punishment or loss of position, they will be more 
willin gg to rethink their former preferences. A powerful way of sustaining this feeling of safety is the absorption of 
otherr kinds of uncertainty by management. If this is not the case, for instance when there is still a lot of uncertainty 
aroundd about future positions, the change program can fail as a result (Wiezer, 1992; Fokkinga, 1993; Bijlsma-
Frankema,, 1995, 1997a). 

Inn every phase of the change process, feedback about goal realization serves as an important means to further the 
fitfit  between the culture and the new structure. Experiences of collective success have been found to be very strong 
incentivess to change preferences, which is also stressed by Gagliardi (1986). If collective success is experienced, the 
neww culture will become a source of pride, self-respect and safety (Schein, 1989). The success validates the new 
solutionss to problems proposed by management, furthering trust in management as leaders, which in turn enhances 
thee propensity to take the new structure for granted (Creed and Miles, 1996). Besides, the success facilitates the 
cognitivee transformation of these solutions to basic-assumptions guiding behavior (Schein, 1985; Gagliardi, 1986). 
Whenn success is partial, commitment to the change is mostly preserved if management initiates an organizational 
learningg process wherein organizational members participate to find repair strategies that promise a better 
performance.. When success is not arrived at and no repair strategies are proposed, the chance grows that the new 
structuree is experienced as a failure, and that people blame management for luring them in such a discomforting 
situation.. In these cases, the organization can easily end up in a vicious cycle of diminishing coherence and trust, 
resultingg in growing productivity losses (Gagliardi, 1986). 

Workk Group Level: Case 

Thee case material illustrates most of the insights gathered in earlier case studies. The judges value the new 
structuree in a negative way, especially the conditions related to the distribution of status and power, to horizontal 
coordination,, to planning and to reward and sanctions. In all these areas their experiences that conditions have 
worsenedd have stirred strong aversions, a first indication that relevant elements of their culture are threatened by the 
change.. And, indeed, core values of their professional culture are threatened, such as the quality of work they strive 
after,, their preference of collegial ways of decision making, and mutual gearing of activities as a principle of 
coordination.. They relate their loss of power over the support staff both to a loss of grip on the quality of their work 
andd to the loss of the mutual gearing mode of coordination with the support staff that they valued in the past. The 
introductionn of case loads per judge means that new conditions of planning and reward and sanctions are 
introduced,, that are not only seen as potentially threatening the quality of their work, but as evoking competition 
betweenn units as well, which is in conflict with the core value of collegiality. The strong aversions to the new 
structuree are not balanced by positive outcomes expected from the way the new structure is enacted in the present 
situation.. The threat that they may be 'punished' in the future for putting quality over quantity adds to the negative 
exchangee experienced. 

Ass to the management of the change process, it can be said that the legitimization of the changes has not been 
convincingg in the eyes of the judges. Their strongest aversions, however, are directed against a lack of learning from 
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experiencess with the structure in order to make it work. They are not asked by the administrative authorities to think 
along,, and if they give feedback on failures uninvited, they are called meddlesome in affairs that are none of their 
business.. Besides doing their job as always, the strategies they employ to deal with their aversions range from 
individuall  retreat from 'battle zones', non-compliance to 'sense-less' administrative measures, to raising their voice 
collectivelyy to persuade the president to intervene in matters that are seen as harmful to the quality of administration 
off  justice. Successful interventions, as in the case of a good clerk's dismissal that was overruled, strengthen their 
feelingss that the 'hard separation' between the judges and the administrative authorities is hindering good outcomes 
too come about. 

Forr the clerks, the new structure has brought about changes in the conditions related to the power and status 
distribution,, to horizontal coordination and to reward and sanctions. As the judges, they feel that conditions have 
worsenedd after the change. The lack of clear policy formation by the management team and being governed by two 
groupss of authority-bearers that are in a state of conflict, results in a mode of governance that is experienced as 
bringingg more ambiguities and arbitrariness than they can bear. They blame the judges and the administrative 
authoritiess for not uniting in establishing clear conditions, but while they are somewhat irritated towards the judges, 
theyy do not distrust them, because the judges do not create ambiguity or arbitrariness in their expert role. The 
administrativee authorities are blamed and, as a result, distrusted. Both ambiguities in conditions and arbitrariness in 
rewardd and sanctions threaten core values in the culture of the support staff. Their moderate score on power distance 
meanss that power should be legitimate and subject to judgements of good or evil. Power, based on rewards, on rules 
orr on expertise, is preferred over power, based on coercion or charisma (Hofstede, 1980, 94). The judges' power is 
seenn as legitimate, because it is based on expertise and it is exercised in a participatory way. The power, exercised 
byy the hierarchical superiors, that is meant to be based on expertise in management, is felt as less legitimate because 
itt lacks a base of stability and equity that is expected from 'good management'. Their moderate UAI score, means 
thatt they do not 'blindly' accept rules and decisions made by superiors, but expect that these are just and reliable in 
guidingg actions. The exchange offered by the organization is perceived as having to deal with too much ambiguities 
thatt are not compensated by equity at the reward-side, nor by expectations of positive outcomes in the near future. 

Ass to management of the change process, the support staff mainly misses clear goals and expectations, 
psychologicall  safety brought about by clarity and equity, and the administrative authorities' willingness to learn 
fromfrom the feedback on failures they bring forward. The strategies they employ to deal with the situation can be 
typifiedd as a mix of ritualism, withdrawal within small groups of trusted others, and questioning the decisions made 
byy their superiors, in case of distrust of their motives. The latter strategy is employed by some, while others prefer 
nott to speak up, in fear of damage to their careers. 

Thee main aversion of the administrative authorities to the new structure is to the conditions related to the power 
andd status distribution, to planning and to reward and sanctions. These sets of conditions are also seen as hardly 
compatible.. The demands by the Ministry imply that rewards for their performance in the new structure will be 
contingentt upon their capacity to make the judges and the clerks comply to the demands of the structure, to 
projects,, to time-limits and deadlines. Their main aversion to the structure is that it is not tight enough to bring about 
thiss compliance, that it offers to many 'ways out' for others, thus hindering their own goal-realization and 
subsequentt rewards to come about. This aversion is threatening a core value in their 'bureaucratic' culture, which is 
thatt hierarchical authority is an essential principle of governance. As the support staff, their moderate PDI score 
meanss that power, based on rewards, on rules or on expertise, is preferred over power, based on coercion or 
charismaa (Hofstede, 1980, 94). Contrary to the support staff, they value their own expertise in management highly, 
ass their capacity to issue rules and to allocate rewards, but they feel hindered in enacting these capacities because of 
aa lack of power and authority. As to the management of the change process, they feel that the new structure is 
legitimate,, that the goals and expectations are clear, but that monitoring and no way out are not realized as intended. 
Iff  only the judges had a hierarchical superior that could make them comply, if only the unit managers would make 
theirr subordinates comply without questioning decisions all the time, a lot of problems could be solved more 
effectively.. Their strategies are based on their preference for reinforcing the hierarchy in the organization. They 
demarcatee their power domain toward the judges and try to exert indirect influence on them by directives to the unit 
managers,, who are also pressed to exert their hierarchical authority towards subordinates in a firm way. Since these 
strategiess do not result in compliance, their perspective on the exchange is rather negative: A lack of appreciation 
andd littl e success as 'reward' for dealing with a lot of constraints. 

Interna ll  Relations Level: Dynamics of Distrust 

Itt can be inferred from the PDI and UAI scores that the three groups share a preference for an organization that 
iss held together by negotiation, a network form of organizing. Creed and Miles (1996) argue that the functioning 
off  a network form is dependent on a high level of trust. Since this demand is not met in this organization, the 
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questionn can be asked of how the distrust could develop that constrains the groups to cooperate in realizing their 
preferredd mode of organizing? 

Creedd and Miles (1996) conceive of trust as a function of three variables (1) embedded predisposition to trust, 
(2)) characteristic similarity; and (3) experiences of reciprocity. Broad societal norms and organizational 
governancee systems bring about an embedded predisposition to trust. Given societal norms, organizational 
governancee systems that are based on managerial philosophies can bring about varying degrees of embedded 
trust,, of sharing norms and expectations, and of reciprocity (Gouldner 1960). The higher the level of trust, the 
strongerr the acceptance of the social order by members of an organization: "Trust is both the specific 
expectationn that another's actions will be beneficial rather than detrimental and the generalized ability to take for 
granted,, to take under trust a vast array of features of the social order" (Creed and Miles 1996, 17). 

Sincee embeddedness will be discussed at the next level, let's examine characteristic similarities and 
experiencess of reciprocity. A finding across the cases in the project is that experiences of unfavorable exchanges 
aree more directly associated with arising feelings of distrust than a lack of sharing norms and expectations, but 
thatt distrust, once it is triggered, sharpens experiences of dissimilarity between groups. Most of the time, 
experiencedd similarities, experiences of reciprocity and mutual trust are found together, as are experienced 
dissimilarities,, a felt lack of reciprocity and mutual distrust. In explaining these findings, the theory of March 
andd Olsen (1975) proved to be very helpful. According to this theory, in which development of trust or distrust 
iss related to social integration, the intensity and quality of interaction, in other words positive exchange 
experiences,, are both a consequence of trust and a facilitating condition for sharing seeing and liking, which 
enhancess trust. 

Unlikee most authors on trust, March and Olsen take into account the notion of the relevance of events in the 
eyess of the people concerned. They state that people will come to trust those who are perceived to bring about 
desirablee events, or to prevent undesirable events, in relevant areas. If people trust others, they seek interaction 
withh them, tend to like what they like and see what they see, to share definitions of relevance, thus furthering 
integrationn between them. Distrust creates dissension between people, since, if others are distrusted, people will 
tendd to dislike what they like, tend not to share their definitions of relevance and, to the degree that the structure 
permitss them, tend to avoid interaction with them. In the process of developing trust or distrust, beneficial events 
willl  tend to be attributed to the trusted, detrimental events to those who are distrusted. Trust begets trust, while 
distrustt begets distrust. Both are developed in a cyclical process, in which perceptions of others are as much 
antecedentss as consequences of trust or distrust. Even the matter of defining relevance is not independent of 
trust,, once the process has developed. 

Internall  Relations Level: Case 

Iff  this dynamic view is applied to the data, it is clear that the distrust between the administrative authorities on 
thee one hand, and the judges and support staff on the other hand, is related to events they bring about in each 
other'ss relevant areas that are experienced as detrimental. The strategies that the groups employ at the work 
groupp level in dealing with these events seem to have a three-fold effect on the distrustful relations between 
them.. First, in each group strategies directed at avoidance of interaction with the distrusted others are found. 
Judgess that retreat from 'battle zones', that close group boundaries in using their voice, clerks that withdraw in 
smalll  groups of trusted others, that hide their opinions from their superiors, administrative authorities that enact 
aa forceful separation of their power domain, that try to influence judges in indirect ways. Second, there are 
strategiess that, intended or not, bring differences to the fore in seeing, liking, and relevance between groups. 
Judgess that do not comply with 'sense-less' measures show not to share ideas about the relevance of these 
measuress with the administrative authorities, clerks that keep questioning decisions show differences in seeing 
andd liking with them, and by avoiding consultation of the judges on organizational matters the administrative 
authoritiess distance themselves from the judges1 views, relevance's and preferences. In this way, differences in 
valuess are accentuated, at the cost of the notion of shared values and common goals. 

Third,, since the strategies of each group reflect the core values of the group and at the same time threaten the 
coree values of the opponent, notions of value-incongruence arise that, according to Sitkin and Stickel (1996) fuel 
distrustt even more. The administrative authorities' core value of hierarchical governance is threatened by boss-
lesss judges that, as a group, succeed in overthrowing their hierarchical power once in a while. The 'bureaucratic' 
reactionss of the clerks disempower their chain of command to a certain extent. In turn, they show little respect 
forr the judges' collegial code of decision making and they create more ambiguity and arbitrariness than the 
clerkss can bear. The rumor circuit offers ample opportunities for the attribution of detrimental events to 
distrustedd others, which fuels the distrust even more. 
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Sincee the distrust leads to 'us' avoiding interaction with 'them', each group is driven into culture-based 
defensivee routines (Argyris 1983), in repetition of types of behavior which are no longer adequate to solve the 
problemss at hand. These routines only harden the cultural barriers to seek interaction with the others in order to 
cooperatee in problem-solving. 

Organizationn and Environment Level 

Inn this paragraph, attention is paid to how the organization's relation to her environment - and changes in that 
relationn - influence relations between subgroups and experiences at the work group level. The data of other case 
studiess in the research project indicate that, besides designing the final details of the structure, critical tasks of 
thee local Board are management of cultural change and setting a sufficient level of embedded trust. 

Scheinn (1989) and Gagliardi (1986) both emphasize the inter-relatedness of external adaptation and internal 
integrationn in organizations. The basic idea is that external adaptation cannot be successful without a minimum 
amountt of internal integration, while internal integration can hardly be maintained in situations of failing 
externall  adaptation. Two factors, influencing relations between subgroups can be inferred from the work of 
Gagliardi(1986),, which is founded in Schein's (1989) theory: 

 Collective success in external adaptation binds, collective failure mostly works as a divisive force. 
 Leadership is a critical success factor, especially in situations of lack of success in external adaptation. If 

leaderss are united and they can propose workable solutions for new problems, their actions mostly work as a 
bindingg force. If one of these two conditions is not fulfilled, their actions tend to work divisive. 

Gagliardii  argues that when an organization is founded, the assumptions of the leader about how to organize 
thee work in order to arrive at a successful enterprise will be imposed upon employees, who do not need to share 
thesee assumptions. Monitoring of employees is needed as a device of governance to secure that they do what is 
expected.. If, however, the mode of organizing brings about external success, a shift from control by superiors to 
self-controll  can come about, founded in emerging positive valuations. If the success is repeated often enough, 
peoplee wil l act as expected because of this 'reward', they become committed to the mode of organizing and their 
partt in it. Collective success thus brings about a 'virtuous cycle' of increasing preferences for ways to solve the 
problemss faced by the organization and acting in accord with them. In situations like this, culture and structure 
cann be said to be in harmony. 

Iff  the environment changes, new problems may arise that the culture cannot deal with, because the repertoire 
off  solutions is not fit  to solve them adequately. In such situations, the cultural repertoire must change in order to 
arrivee at a new fit between environmental conditions and the external strategy. According to Gagliardi (1986), it 
iss the leaders' task to propose new solutions and to manage the cultural change that is needed to make these 
solutionss valued among solutions that are still considered valid. If management succeeds in this, a new virtuous 
cyclee can develop. If leaders fail to do so, the organization can end up in a 'vicious cycle' that works divisive. 
Groupss tend to blame each other for the lack of success. 

Ass was argued before, management of cultural change is about persuading organizational members to comply 
too the demands, made on them in the new structure. Management can further compliance by legitimization of the 
change,, by setting clear goals and clear expectations, by monitoring the actions of employees, by creating 
psychologicall  safety, by feedback on goal-realization, and by initiating a joint learning process in areas of sub-
optimall  performance. 
AA more recent insight gathered in the project is that change processes are constrained if the level of embedded 
trust,, in Creed and Miles (1996)'s terms, is low (Bijlsma-Frankema 1997b, 1998, 1999b). The findings in these 
casess show that distrust can create serious learning blocks. They also confirm notions found in literature that 
distrustt reduces cooperative efforts of all kinds, and affects morale and commitment in a negative way (Lorenz 
1988;; Etzioni 1988; Miles and Snow 1994). Since change is not only about individual (un)learning, but also 
aboutt learning in cooperation with others, a certain level of trust is needed for realizing the goals, set with the 
changee in structure. Creed and Miles (1996) argue that it is the task of management to set a level of embedded 
trustt in the organization that is high enough to work as a lubricant in daily exchanges between individuals and 
groups,, by three general means. First, setting an example for others by behaving in a trusting way. Second, by 
investingg in structural and cultural means that reduce characteristic dissimilarities and/or that increase positive 
exchangee experiences. Third, by showing a genuine concern for the well-being of employees and treating them 
inn an equitable way. 

Thee specific means to further trust that are mentioned by Creed & Miles greatly overlap with the success 
factorss of cultural change found in the project: Joint goal-setting, information sharing, clarification of goals, 
consultativee mechanisms for joint problem-solving, team building and designing equitable reward and control 
systems,, that display trust. 
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Organizationn and Environment Level: Case 

Thee case shows that, given the external pressure exerted by the Ministry, the level of internal integration, 
neededd for a change towards successful external adaptation, has not come about. The locat Board has not been 
actingg as a team of leaders, proposing workable solutions for new problems that had to be dealt with in the 
restructuringg process. They have not engaged in joint policy formation, joint goal-setting, management of 
culturall  change, or other means of internal integration. A main reason for this is that the formal task description 
off  the Board, as designed by the Ministry, did not encompass joint leadership, apart from their responsibility for 
thee yearly planning and control agreements with the Ministry and allocation of resources within the 
organization.. As good lawyers, the Board members feel that overstepping their formal tasks would be 
unjustified.. Instead of uniting in leadership, they work side by side most of the time, each with different tasks 
andd responsibilities within the organization. 

Theirr enactment of this task perception has contributed to problems of cultural adaptation, to problems of 
internall  integration and, as a result, to problems of management. At the work group level, aversions to the 
changee could easily arise, because hardly any means to manage them has been employed. The change in 
structuree has not been legitimated well enough to convince the judges. Yet, no extra effort has been made by the 
Boardd to take this constraint away, for instance by engaging in a dialogue with them. A clear vision on the future 
andd success expectations are missing, according to most interviewed. The abstract goals of 'effectiveness' and 
'efficiency'' have not been 'translated' into clear goals and clear expectations, thus eroding the base of 
monitoringg as a means to arrive at equity. Because of a lack of policy formation and equitable treatment, a lack 
off  psychological safety is experienced, especially by the support staff. And, an important means to mend ways in 
retrospect,, a joint learning process in problem areas, based on feedback, has not been used. 

Att the level of internal integration, a consequence of the task perception of the Board has been that new, 
pressingg problems, like how to relate the expert authority of the judges and hierarchical authority in a productive 
way,, have been left to the good wil l of those concerned. Distrust could develop between groups, because 
culture-basedd aversions of the one group have led to culture-based strategies that threaten the core values of the 
otherr group. Within the low level of embedded trust, hardly any counteractive mechanism could develop to keep 
thee divisive impact of distrust within bounds. The underemployment of means to manage cultural change, also 
meanss that many opportunities to embed trust in the organization have been missed. If the Board had set an 
examplee by uniting in policy formation, had created opportunities for the different groups to engage in dialogue, 
inn joint goal-setting and in mutual learning, conditions would have been created to prevent the organization to 
endd up in a vicious cycle of dissension and distrust. 

Conclusion::  Vicious Cycles 

Inn this paper, a three-level model was used to address the following question: Why do the groups, contrary to 
theirtheir preferences, hardly show any cooperation in solving the problems they encounter between them after the 
changechange in the structure? 

Thee use of a three-level model was based on the idea that in this way a richer understanding of what goes on in 
ann organization after a change in structure can be arrived at than by confinement to one level of analysis, like in 
mostt studies of professional/organization relations. The findings of this case study sustain the general insight of 
thesee studies that the cultures of professionals and 'bureaucrats' are prone to clash. But, the findings also show 
thatt this clash-proneness is only a small part of the story. In this court, cultural differences could grow into 
aversive,, distrustful relations because of a context of lacking integration initiatives and devices. Three vicious 
cycless seem to have developed along two lines, as is pictured in figure 1. To the left, factors like the lack of 
unityy of leadership and low levels of shared interests are shown, that have contributed to the cycle of distrust 
betweenn groups, that is pictured at the bottom. 
Thiss cycle seems to have brought another one in motion, a cycle of increasing disintegration, in which a growing 
amountt of problems and conflicts remain unsolved as a consequence of distrust-based interaction avoidance, 
whilee the attribution of these unpleasant events to distrusted others fuels distrust even more, leading to further 
disintegration. . 
Anotherr chain of events seems to flow from the lack of initiatives regarding joint policy formation by the Board, 
thee only team where all parties are represented. Without the back-up of policy, agreed upon by all parties, the 
GMTT mostly decides on an ad-hoc base. Since the unit managers do not get a 'clear sense of where to go' from 
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above,, they cannot give their subordinates a clear sense of direction in solving short-term and longer-term 
problems,, a circumstance that not only erodes their capability to solve problems, but their authority as well. 
Thee two lines seem to meet in a third cycle of diminished trust in the unit managers and their superiors. On the 
onee hand, the managers are confronted with a growing amount of problems and conflicts in which they are 
expectedd to arbitrate, while on the other hand their problem-solving capacity is eroded due to a lack of clear 
policy.. Since problems are experienced as unpleasant events, that managers should solve, trust in managers 
declines.. Since this decline in trust constrains subordinates to seek interaction with managers and to 
communicatee about problems in an open way, distrust works as a multiplier in widening the gap between the 
problem-solvingg capacities of managers and the amount of problems at hand. 
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