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ABSTRACT
THE EMERGENCE OF AN OCCUPATION: CLEAN WATER MANAGERS
A CASE STUDY OF THE MICHIGAN DEPARTMENT OF NATURAL
RESOURCES (MDNR) MUNICIPAL FACILITIES GRANTS
SECTION 1965-1991 AND A 1992 SURVEY OF THE
MDNR SURFACE WATER QUALITY DIVISION
By

William Stuart Tregea

This dissertation examines the emergence of new positions in the
environmental regulation of wastewater treatment, tracing a shift from
sanitary engineering to environmental engineering influenced by the
partial institutionalization of the environmental movement. The study
assesses the current extent of "occupationalness™ of these positions.

A tentative causal model indicates the influence of the
environmental movement, the founding legislation, and the characteristics
of the initial incumbents on the initial position and on the direction of
change in the position. It was hypothesized that a build up of
occupational support structures and occupational identity would be
influenced by the environmental movement.

A three-step, general sequence of events in the emergence of an
occupation is studied: 1) emergence of the clean water manager role, 2)
initial definitions of the role, and 3) occupationalizing of the role.
Data related to eleven hypotheses generating research questions are
discussed.

A theoretical review examines what the sources of new jobs are, how
social movements affect 3job creation, and the rise of emerging
organizational fields which create new or altered work jurisdictions.
Examples of social movement instituted types of work are reviewed. The
major focus is upon the conditions and processes for "occupationalizing"”
the job.

The dissertation studies a sample of water quality environmental

managers in the Municipal Facilities Section and Surface Water Quality
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Division of the Michigan Department of Natural Resources. Methods of data-
gathering included participant observation, an organizational development
project, intensive interviews with key informants and a mailed survey
questionnaire. The study includes documentary research using journals,
work records and public documents.

The study presents findings specifying movement effects, origins
effects, organizational field and cohort effects on the attributes of the
initial position and on the direction of subsequent change in the
position, and on the build up of social structure and group consciousness.
The expected causal model is revised in the light of research findings.

Major findings include strong support for a developing, broad
occupational identity, but suggest only partial development of an
occupational social structure in water quality work. A reciprocally
reinforcing model of “occupationalizing"” is presented and suggestions

regarding applications of findings are made.
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CHAPTER 1

EMERGENCE OF AN OCCUPATION
AS THE INSTITUTIONALIZATION OF A SOCIAL MOVEMENT:
THE CLEAN WATER MANAGERS

INTRODUCTION

The need for clean water and clean air is today universally
recognized to be of major importance as the United States enters the
twenty-first century. Hundreds of thousands of jobs and occupations are
concerned with restoring or maintaining an environment that is free of
pollution and toxicity. Clean water managers currently play a pivotal role
in this environmental challenge.

Yet in the early 1950’s there were very few sanitary engineers
employed in the United States. The job of these scattered few, so-called
"sanitary” engineers included abatement of both water and air pollution as
part of a broad spectrum of civil engineering problems, but the field in
which they worked was little known. Indeed, the job field itself at the
time was characterized by frustration over this lack of public recognition
and rife with internal discussions related to concerns over "professional
status.”

All of this, however, was to change as the environmental social
movement, which began a bare decade later in the 1960’s, shaped the
burgeoning of a new awareness. From 1963 to 1972 a transition period
occurred in the sanitary engineer’s job with an increasing shift in the
work jurisdiction toward more attention to ecological matters such as

water quality and pollution regulation.
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By the early 1970’s the field had undergone a major change: more and
more attention to environmental quality, many new jobs - and a change in
the job name: from sanitary engineer to environmental engineer. This
period witnessed the start-up of dozens of university degree programs in
environmental science, resource development and ecology studies, and saw
the passage of federal and state laws mandating clean water and other
environmental programs.

Twenty years later, the early 1990’s is witnessing over 30,000
university graduates in environmental engineering each year most of whom
move into environmental sector jobs. The few "sanitary™ engineers of the
1950’s had indeed blossomed into the many environmental engineers of the
1990’s.

For purposes of the sociology of occupations, one may enquire,
regarding this blossoming whether the shift in work jurisdiction has made
contemporary clean water management a distinct occupation. More
specifically, we ask, what are the elements that characterize the
emergence of a new occupation? And to what extent does the emergence of
this particular occupation illustrate the institutionalization of a social
movement ?

Our thesis is that contemporary environmental management emerges as
a set of occupations institutionalized by a social movement, i.e. the
ecology movement of the late 20th century.

During the 20th century other types of work have emerged through
processes or influences of social movements. One may look at the early
turn of the century preservationist and resource conservation movements
which, resulting, as each did, in small waves of innovation in
environmental management work, gave rise to jobs which included a small
number of water specialists at the state level. Later in the century other
types of work emerged through social movements - jobs in adult education,
civil rights, consumerism, feminism, health and safety, labor, mental
health, and quality of work life.

This is not to say, of course, that there do not exist many other
sources of the emergence of occupations besides social movements. These
include new organizations linked to shifts in political-economy, new
technology, shifts in private and public demand, new institutions, and

general rationalizing societal processes. Much work in occupational
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sociology has examined these other sources of new jobs. Yet studies of
occupational emergence as the institutionalization of social movements
seem underrepresented in the literature.

It is to this underrepresentation that this study speaks. It
examines the emergence of a specific occupation - that of the clean water
manager - as the institutionalization of a social movement.

This initial chapter presents an overview of the study. The
following subtopics will be examined: the general theoretical traditions
or strategies drawn upon to guide the work; a brief history of the clean
water manager role; an introductory review of the specific theoretical
questions addressed in the sociology of occupations; and dimensions of the
occupational roles to be studied. Finally, following a brief summation, we
review and examine the tentative causal model and present the research

questions employed in the study.
THEORETICAL STRATEGIES

What are the various theoretical strategies than can guide a study
such as that outlined above? Three of the most relevant theoretical
traditions include 1) the institutionalist perspective, 2) organizational
ecology, and 3) literature on occupations and professionalization. Other
research traditions with relevance to this study include: stratification,
social movements, social problems, sociology of science, and environmental
sociology. These areas are briefly identified here and discussed in detail
in Chapter 2. '

Institutionalist Perspective
One sociological tradition that has emphasized origins and emergence

of social structure is the institutionalist perspective. This perspective
takes a natural history approach to processes of institutionalization by
which an organization develops a distinctive character. Typically using
case study methods, the perspective emphasizes the influences of
individuals, the organizational environment, and often critical or
fortuitous events in determining, through historical analysis, the
character of institutionalization (Perrow, 1986). In recent years this

social constructionist view has emphasized complexes of rules and patterns
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in organizational environments that function as binding myths requiring
organizational conformity, in an overall context in which environments
themselves and specific organizations, and organizations as a form, are
becoming increasingly institutional (Scott, 1987).

Within the recent institutionalist literature, however, there has
been a tendency for the examination of causes of institutionalization to
be eclipsed by the study of its consequences (Zucker, 1987). Survival of
an organization is said to 1link to its isomorphism to an already
legitimated (rational) form (Meyer & Rowan, 1977). The institutionalist
literature has been weak in research and theory examining the rise of
legitimated organizational fields (DiMaggio & Powell, 1983). Social
movements have emerged, however, to legitimate new occupations, remake
existing occupations, and build up entire new interorganizational fields.
A recent example is in the new types of work associated with junk bonds,
leverage buyouts, corporate mergers and bankruptcy in the 1980’s and early
1990’s struggles for control over the corporation. These events have been
interpreted as social movements of corporate and wall street financial
people and institutional investors by such observers as Fligstein (1992)

and Thompson and Davis (1992).

Organizational Ecology
Recent work in organizational ecology (Carroll, 1984) on the birth

of organizations is a suggestive research approach which, when integrated
with an institutionalist perspective, could provide a research strategy to
understand the emergence of jobs stemming from the institutionalization of
a social movement. The first generation of ecological models forwarded
general processes of founding and survival; there is now a second
generation of ecological models (Hannan and Freeman, 1989) that is
focusing on specific processes (Miner, 1993; Carroll and Freeman, 1989).
A case study of the institutionalization of a social movement in a new
occupation could make an addition. If a job undergoes change, when does it
become an occupation? What factors may have influenced the shift in work

jurisdiction from sanitary engineer to environmental manager?
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Occupational and Professionalization Theory
Abbott (1989) defines occupation as work which has had social

structure build-up around it and is characterized by a self-conscious
social group. Understanding the origins of an occupation therefore
requires study of its emerging social structure and the conditions for the
group’s consciousness of itself as an occupation. In the clean water
manager example, our view is that several general external phenomena
relate to the development of a distinct occupational structure, situation,
and consciousness: a social movement, cohort effects, interorganizational
sector interactions, complexity and uncertainty, and growth of knowledge.
Internal characteristics of environmental management include a general
organizational form, as primarily a public sector bureaucracy, with some

emerging, human resource development dilemmas.

Other Theoretical Traditions
Other theoretical strategies can help guide this study. For example

the literature on stratification tends to focus on the power of groups or
class fractions in the development of professions (Kivinen, 1989) but in
a way that neglects the emergence and maintenance of that ‘location’
(professional middle class, or profession) as a continuing
institutionalization of a social movement. If we take the question of the
bases and processes of occupational emergence to be not only in the
"politics of production" but also in the "politics of movement,” our
understanding of how occupations emerge could be advanced in examining
these social movement cases as "professions in process™ (Ross, 1975).
The social movement literature helps us interpret how different
types of social movements influence the processes and degrees of
institutionalization involved in transforming movement goals into work
jurisdictions and labor market positions. Social problems theory locates
processes by which issues become defined and are maintained in the public
arena and identifies how work jurisdictions form around social problem
processes. The sociology of science contributes understanding of how the
growth of knowledge occurs and becomes "fields"” of study and work, as well
as providing studies on the work conditions of scientists, engineers and

knowledge workers. Finally, work in environmental sociology provides both
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descriptive studies of the environmental movement and some analytical work

on the emergence of environmental manager roles.

A STUDY OF THE CLEAN WATER MANAGER ROLE

This dissertation presents an historical analysis of the emergence
of an occupational role - clean water managers - as a case study of one
type of environmental manager. No work role exists with the job title
"Clean Water Manager."™ The typical job titles in the clean water manager
field include: water Gquality specialist, water quality analyst,
environmental engineer, etc. We choose the generic job title clean water
manager to indicate in general the specific roles influenced by the 1972
Clean Water Act and the water pollution regulation jobs influenced by the
environmental movement. Within water management, one program, wastewater
management, is examined in detail. The study includes a report on
occupational selection, occupatiohal socialization, and job attitudes
presenting data gathered between 1987 and 1992 from documentary research,
a field survey, and intensive interviews with Michigan clean water
managers.

The focus of the study is upon the conditions that have built-up the
social structure and group consciousness of clean water managers. Among
the general conditions emphasized are (1) the partial institutionalization
of the environmental movement through a "new federal model”™ (Scott, 1983)
involving occupational design as an action plan; (2) the emergence of a
legitimated interorganizational field and the complexity and build-up of
social structure and group consciousness generated by the
interorganizational network in which the clean water managers play a key,
linking role; (3) uncertainty resulting, among other things, from complex
project management (Strauss, 1988) and from the newness of this role; (4)
rapid growth of knowledge and increasing overlaps of ecological
interactions (air particulates affecting water, urban and rural runoff,
trace toxics) within environment-related work requiring more cross-unit
"management” (GAO, 1988); (5) influences on the specific cohorts of
persons now in the occupation, eg., the environmental movement, other
movements, public pressures, specific historical events, and occupational

experiences of the cohort, including mid-life career stage and; (6)
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questions of organizational effectiveness and human resource development
policies. These general conditions of this role are linked to specific,
more proximate processes or potential sequences of occupational
development.

The primary task of the study is to examine such intermediate
processes in the emergence of environmental management roles and includes
a description of 1) the history of decisions to create the clean water
manager role, 2) the characteristics of clean water managers, 3) how and
why the job has changed since initiation, and 4) evidence on the degree to
which this role has become an occupation. We begin by asking: what is the
history of this role?

The History of Decisions to Create This Role

The origin in Michigan of the role of water specialist occurred with
the passage in 1929 of the Stream Control Commission (PA 245). After WWII
the Water Resources Commission amendment of this act expanded water
management responsibilities and established a permit issuance system to
monitor and control point source discharge to waters. We have chosen to

study water management (rather than air, land, or toxics) because, as the

first state programs of environmental management, there is some historical
point of comparison. The water specialist role began with under 10
positions for the entire state in the 1930’s and 1940’s. The Water
Resources Commission duties expanded to include the handling of federal
money for municipal facilities planning in 1957. Activity in water
management expanded slowly through the late 1950’s and 1960’s as growth of
urban areas continued. Much further widening of responsibilities, and the
expansion of new occupations coincided with the rapid development of
environmental thinking and social movements of the late 1960’s and early
1970’s.

The National Environmental Protection Act (NEPA) of 1969 and the
Clean Water Act (PL 92-500) of 1972 were the pivotal legislation which, it
may be hypothesized, expanded water management beyond locality and state
into a large-scale "societal sector,™ or mandated network (Aldrich &
Whetten, 1981). This legislation mandated a planning process for

environmental management of the nation’s waters. A complex role for "water
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quality analysts™ and "project managers"” emerged with this act. The
Michigan Department of Natural Resources (DNR) went through a major
reorganization in 1973 and the Municipal Facilities Planning section of
the DNR took its current form by 1976 (Michigan Water Quality Plans,
1981) . Many decisions in this planning process have occurred at both the
federal level (EPA) and the state level (DNR). The scope of this study is
primarily focused on the state level.

The major role of the Municipal Facilities Planning Section in
recent decades of water management provides the primary research focus.
This section processes federal grant and loan money, with state and local
matching funds, and makes environmental impact studies for wastewater
treatment plants (WWTP) and sewer drain proposals and projects. What are

the characteristics of this role and its incumbents?

The Characteristics of the Role

The nature of the clean water manager’s role in this WWTP sector is
to act as a "project manager” in the case of grants and loans and to
monitor and manage the stages of construction of the plants and the drain
projects. As project managers each analyst typically handles 1-7 plant and
drain sites or proposals, or both - depending on size and stage in the
planning process. Complex rules and regulations from both the EPA and the
DNR are interpreted and community assistance is given with regard to water
quality standards, grant and loan application paperwork, and project
specifications.

The persons who originally entered this role typically had Master’s
degrees in areas such as biology, urban planning, geography, orx
chemistry. They may have worked in other public service jobs. Generally in
their late thirties and forties, the senior workers, as a first cohort,
have received university training in a variety of fields. A younger,
second cohort, recently emerging from the new, specific "environmental
engineering” and "resource development™ programs at the universities have,
in recent years, been taking many of the entry level positions. The first
cohort entered the water quality role at a time of the initiation of the

environmental movement. The second cohort (under 30 in 1992) has emerged
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in the context of a continuing environmental movement. What are the

specifics of change in the role?

How and Why The Role Has Changed
The first cohort of clean water managers, as sSenior workers, has

engaged 1in complex interorganizational 1liaison work with plant
superintendents, municipal and city officials, area residents, regional
and national EPA officials, occasionally the Army Corps of Engineers, and
they have fairly frequent contact with builders, construction companies,
Commerce Department analysts, and both state and federal legislators and
officials. The emergence of their work as a linking role in this societal
sector includes consultation, giving advice and interpretation, leading or
testifying at public hearings, making formal reports, and, in general,
they have considerable, independent decision-making authority that often
involves "grey" areas of interpretétion. The emergence of this mandated
interorganizational role has created diverse interaction influencing this
role. In addition, the incumbents handle an ever larger body of knowledge.
Change in the role has partly been based upon uncertainty and uncertainty
occurs in part from the newness of environmental manager roles.

Other sources of uncertainty include the emerging nature of the
federal programs, and changes in federal level and state level funding,
budget policies, urban growth, municipal and state politics, and public
pressures. Many, if not most, applicants for grants and loans (by
communities) to enlarge or alter plant capacity or build new plants are
denied. These frequent denials require an increasing need to defend
decisions made. Project managers have many reminders of the complex status
of their role which may contribute to "self-investment®™ (Faunce, 1989),
and which require effective management and human resource policies.

Many Environmental Protection Act (EPA) and state Department of
Natural Resources (DNR) occupations have emerged as 1links between
municipalities, plant superintendents, builders, residents, voters and
others with the enactment of the massive funding and planning process
instituted in the comprehensive 1972 Clean Water Act. The subsequent
emerging interorganizational field of environmental management, and in

particular, the wastewater treatment plants (WWTP) and drains "sector™ as
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a large dollar program underwent an expansion of legitimacy: there was a
place for new roles and new duties for existing roles in the facilities
planning section. More generally the sanitary engineers became the
environmental managers in an "origins effect® shift in the work
jurisdiction. The clean water manager role arose, then, in a specific
historical context and the intent of this study is to examine these
circumstances for the WWTP case. Does environmental management become a
profession in the transition of work jurisdiction from the 1950’s to the
1990’s?

Evidence that the Role has Now Become a Profession

From the description above, it can be seen that the clean water
managers’ role has many attributes associated with the professions. There
are many processes influencing the character of recent occupations and
professionalization is one type. ﬁowever, Kivinen (1989) has noted that
when an analysis of power resources is done, it is clear that "there does
not exist a single, universal process of professionalization."
Professionalization must be seen in relation to other processes which are
conducive to the emergence of occupations. He notes that this is the only
way to produce usable conceptualizations of the various forms of mental
work.

One of the important concerns in the study of professionalization is
the conditions producing autonomy. If occupational autonomy can be briefly
defined as being able (and having the right) to make independent decisions
as a part of the job, we would argue that the occupational role of clean
water manager has a considerable amount of a specific type of autonomy.
Kivinen (1989, 64) notes that, in looking at the overall class structure
(labor process), different types of autonomy occur. Behind each type of
autonomy we should examine the specific (sometimes intersecting)
processes. Where autonomy exists, it is likely to be vested in specific
occupations and, therefore, evidence of autonomy bears on the issue of
occupational emergence.

Our study examines the evidence that this role has become an
occupation by substantiating the initiation and changes in this role as
an example of a location in one type of managerial hierarchy (public
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environmental organizations) and a type of scientific-technical profession
(environmental managers). The specific focus on build-up of social
structure and group consciousness we present is needed in order to go
beyond the conventional generalization that these types of work become
occupations through abstract steps or lock-step sequences of
"professionalization." Abbott (1990) has noted the importance of studying
sequences of professionalization events more closely. And, as Kivinen
notes of developed professions, "the position of these qualitatively
different types of autonomy in the class structure cannot be determined
ahistorically, without paying due attention to the development of the
underlying processes.” (Kivinen, 1989, 64). In summary, the conditions we
believe may influence these processes in the case of the environmental
manager include: interorganizational complexity, the growth of knowledge,
the uncertainty of newness and other uncertainties, the massive
environmental movement and other public pressures, and the occupational
experiences of a specific occupational cohort with emerging career and
organizational concerns. How do these considerations relate to theoretical
issues in the sociology of occupations?
AN INTRODUCTORY REVIEW OF RELEVANT THEORETICAL ISSUES
IN THE SOCIOLOGY OF OCCUPATIONS

The observation that occupations emerge through the
institutionalization of social movements has been made often (Weber, 1946,
1947; Hughes, 1958; Abbott, 1988). However, this process has been given
limited systematic research attention. In recent decades, many new social
movements have created conditions for the emergence of diverse new
occupations. There are, however, few studies which explore this theme.
Recent treatments include analysis of the urban advocate planner (Ross,
1975), occupational program consultants (Blum, et al, 1988), and health
care occupations (Bucher, 1988). From even these few studies, we can
observe that, among the many sources of new work roles, social movements
have played their part.

As a field, industrial sociology has, of course, a long history of
general studies of the emergence of occupations. The model of labor
process rationalization as an instrumental process has often led to a view

that emerging occupations or class fractions are deskilled or reduced in
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occupational autonomy (Braverman, 1974; Edwards, 1979). However, this
approach typically does not examine other processes that may enhance
autonomy. Some occupations are not shaped directly by the control
structures of the capitalist labor process studied by neo-Marxists or by
the instrumental, rational-legal forms studied by neo-Weberians. As a
parallel development to these general labor and bureaucratic processes in
contemporary society, there are other, separate, structural questions
about how social movement occuvations emerge. For example, it could be
argued that there are substantive rationality processes occurring
(Habermas, 1990) where roles directed toward ends (ecological coherence)
are partially institutionalized in new occupations. A type of critical
theory of new occupations is needed. The environmental movement, and its
partial institutionalization in new occupations, may suggest an open-
natural perspective (Scott, 1987) on other dimensions than capital logic
or rational 1legal phenomena as operating in social movement
institutionalized sets of occupations. What does the social movement want
by way of occupations?

So far, the environmental movement has encouraged roles to develop
as careers in environmental management. The duties may seem rather
conventional. The new or revised roles are in the mold of familiar “hats"
such as "regulator" or "planner"™ or "project manager,”™ and "analyst™ or
"specialist.” Yet these "hats"™ are not only common bureaucratic job
categories but may be unique combinations of duties influenced, in terms
of their content and organizational culture, by the environmental movement
and by cohort, knowledge and sector phenomena in ways that suggest the
emergence of new occupations. How can we specify the processes of such
occupational emergence? One important dimension of occupations is their
relation to "careers": the existence of career paths is one aspect of the
structure through which occupations are defined.

The Need to Specify Processes in the Emergence of Occupational
Careers

In the continuing transformation of societies with developed
economies, the emphases on growth, mechanization and size have been
augmented with the growing concern for the environment. In this respect

"industrial sociology” appears to have unalterably become "industrial-
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environmental sociology.™ Changes in the patterns of division of labor,
bases of social stratification, and mechanisms of social integration seem
immanent in the ecologically coherent thrust of the continuing
environmental movement - or at least the issues are being raised anew in
the 1990’s. One insight from our study is that a career path for
environmental managers - however much pushed for by the earlier phases of
the environmental movement - seems complex and problematic. The degree of
"occupationalization™ for the incumbents has come to focus, in part, on
the question: "Is this a career?"™ This is a first cohort question which
may insert itself in the recently stepped up environmental consciousness.
The public pressure will probably be there for the 30 and 40 year old
cohort to push alohg in the emerging environmental occupations as a
career. But this remains problematic at the moment. Applied work in
organizational development and human resource development conducted prior
to this dissertation suggest that there can be improvements in
organizational capability if the specific processes of occupational
emergence are clearly understood. ~

Marx, Weber and Durkheim did not wrestle closely with the concept of
an occupational career. For Marx the labor process was, as mentioned, an
abstract phenomenon primarily determined in the dawning epoch of his day
by capital logic. For Weber the general process of bureaucratization
suggested a limited set of specific authority processes - such as the
routinization of charisma - leading to the institutionalization of staff
structures (See Abbott, 1989 on the staffing process). But beyond this
general process, little specific attention is given by Weber to the
emergence of occupational careers through social movements - the primary
emphasis generalizing as either a ™"rational-legal™ or a traditional
pattern of the general form any such careers might take. For Durkheim the
organic solidarities of interdependence in the division of labor were
functional at the social system level and, with some exception in his
study of education, his argument tended to stay at a collective (or
normative) level rather than analyzing specific processes of occupations.

While recent neo-Marxist organizational and neo-Weberian
institutional studies have emphasized the labor process and rational

myths, certain writers, as mentioned, have noted a need to examine
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specific processes in the social bases of the labor process (Kivinen,
1989) and specific processes in the build up of social structure and group
consciousness characteristic of the institutionalization of occupations
(Abbott, 1989). Studies such as Ross (1975), Blum (1988), and Bucher
(1988), as mentioned, have tried to examine such specific processes of
social movement institutionalized occupations. In any such study how can

it be ascertained when any job as become an occupation?

What is an Occupation?
For work to become an occupation general processes and specific

processes must contribute to the build-up (and maintenance) of social
structure and group consciousness. This conclusion is emphasized by Andrew
Abbott (1989), who asks "What exactly is required for us to call a group
of workers ‘an occupation’™? He argues that: "occupation"™ signifies a
conscious social group, whereas 'tyﬁe of work™ or "job"™ signifies a common
work that may or may not give rise to an occupation. A category of workers
is not an occupation. To be a social group made up of people who do the
same kind of work members must be in social and cultural interaction. In
this sense "occupationalness”™ results from social and cultural structuring
of merely implicit 1links. Abbott defines "social structure™ as routine
patterns of behavior, and "culture” refers to patterns and symbols giving
meaning to social structure. Abbott notes (1989, 1990) that there is no
general analysis of the different types of occupational coalescence and
the conditions, particularly the biographical and career conditions, under
which various types of occupations emergence or are possible. What
dimensions of occupational roles should be studied to examine biographical
and career conditions, and broader societal contexts of occupational

coalescence?

DIMENSIONS OF OCCUPATIONAL ROLES TO BE STUDIED
As general conditions influencing the emergence of the environmental
management role, the social movement, new federal model,
interorganizational field, growth of knowledge, complexity and
uncertainty, and cohort experiences all interact with several basic
dimensions of occupations. The dimensions of occupational roles to be

studied that are elements of social structure and group consciousness
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include: authority structure, occupational socialization and training,
career patterns, occupational support structures, and occupational
identity. We briefly review each of these occupational dimensions and then
present a general model depicting the relationships among the elements of

our study.

Authority Structure

We have observed that analyzing qualitatively different kinds of
autonomy requires attention to the underlying processes (Kivinen, 1989).
We have noted that the literature on professionalization tends to focus on
the bases of power of groups (or class fractions) in a way that neglects

the emergence and maintenance of that location. In the case of the

institutionalization of the environmental social movement, the endeavors
of the "profession” of environmental managers was not there since a large
number of positions had not yet beeﬁ institutionalized. We noted the early
concern with "professionalization"” and recognition felt by the few U.S.
sanitary engineers in the early 1950’s. The problem of the collective
action of the social group - for example, environmental managers -
becoming a profession is a process. This process is tied up with and
emerges in part from the broader specific processes of the partial
institutionalization of the social movement. The one-dimensional view of
professionalization as a labor market "power"™ phenomenon, however, misses
this broader societal context dimension to authority structure, and is a
weakness in the literature.

The authority structure of environmental management is similar in
some ways to other public sector jobs but also different in some ways. As
a civil service role located in a bureaucratic hierarchy, public sector
environmental managers work within a typical state job organizational
setting. There are position specifications, Jjob and promotion
qualifications, and a job ladder based primarily on seniority. Many
environmental jobs are specific regulatory, monitoring, guidance, permit
issuance, enforcement or paperwork roles having seemingly little further
mobility. Unit chiefs, section heads, division and department leaders
contribute a thin management component. There are job descriptions and the

legislation initiating these positions often involves mandated role
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behavior. Training to some extent involves a certain kind of formalization
of the regulatory work processes (Mintzberg, 1983).

Like many state jobs, water quality roles are civil service
positions established under a public act and the authority structure is
similar, in some ways, to other state workers. On the other hand, unlike
a lot of civil service roles, the role of environmental manager is a
position implicated with 1) social movement pressures, 2) emergence of a
legitimated interorganizational field, 3) distinct cohorts, and 4) rapid
growth of knowledge connected to an historical paradigm shift (Olsen &
Dunlap, 1988) in industrial society. The substance of this paradigm shift,
documented by Olsen and Dunlap, involves a recent change in American
beliefs from the preexisting technological worldview to an emerging
ecological worldview. Influenced by a social movement, structured by an
emerging interorganizational network, carried by a cohort, in the context
of rapid growth of knowledge and shift in societal paradigm, the role
expectations of this position are institutionalized representations of
that social movement.

Under public pressure, given sector expectations, and in the context
of rapid growth of knowledge this cohort can exercise some degree, or
specific type, of autonomy. The authority structure, then, in addition to
"bureaucratic”™ and "professional"™ tensions, is characterized by a specific
type of shared power: the environmental regulators are backed up within
the state hierarchy by movement, cohort, sector and knowledge processes.
Our study examines the development of these specific underlying processes

in the emerging authority structure of this role.

Career Stage and other Influences

Many environmental managers are located at the higher specialist
grades in the various state civil services (if Michigan data are
indicative of the national trend). Organizational field interests demand
competence and therefore may lead to more senior workers. The demands of
the environmental movement may create a push for more experienced upper-
level specialists. In any case there are currently approximately 30% of
all Surface Water Specialists in the top non-management civil service
level. This may, in part, be a function of rapidly growing knowledge and
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uncertainties. There may also be a cohort effect of generationally aware
incumbents interested in expanding the number of senior level positions
available to them. With limited mobility into top management positions,
however, the senior workers may develop the problematic of how to deal
with intrapositional mobility ceilings at their mid-life career stage.
Typically taking three years to "get up to speed,”™ in the case of
the Community Assistance grants and loan workers, such specialists over
time can develop more knowledge than most of their superiors. They can
find existing DNR human resource management policies insufficient for
their individual development. Yet movement, sector, and cohort influences
may be pushing for better policies. These, and other ‘local knowledge’,
cohort experiences - and more generally, perhaps, the quality of work life
movement - may also encourage this cohort’s wish to make more meaningful
decisions, i.e., to achieve and maintain occupational autonomy. Based on
an earlier organizational development intervention, it may be argued that
it is within the organizational capability of the natural resource
departments as a whole to improve on their strengths through increased

efforts to innovate in personnel policies.

Occupational Socialization and Training

Rapid growth in the last fifteen years of university-based training
programs (Disinger and Schoenfeld, 1987) and the experiences in
"institutionalizing®”™ of the first cohort in the context of the
application of a federal model has set the parameters for socialization in
the emerging role for both the first cohort and a second cohort. The first
cohort hiring in during the mid-1970’s or early 1980’s had diverse
backgrounds - degrees such as geography, urban planning, or biology.
However the first cohort participated in shifting the environmental
regulator role from a tendency toward "engineering®™ perspectives to a
tendency toward "environmental™ perspectives. The transition from diverse
backgrounds to a common "label” or group consciousness 1is one
characteristic indicating the emergence of an occupation (Blum, et al,
1988).

This shift from an engineering to an environmental perspective was

simultaneously being reflected in the start-up and development of specific
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university-based programs in resource development, environmental planning,
and ecology studies from which the second cohort has tended to be
recruited. Such a build-up of social structure in more specific
environmental training reflects one underlying process in the emergence of
an occupation. On-the-job training by the senior workers also involves
elements of group consciousness since it is the first cohort that links
strongly to the design of the university programs. The study examines more
closely such links between social movement, sector, cohort and growth of
knowledge and the emerging processes of occupational socialization and

training.

Career Patterns

It would appear that environmental management roles are increasingly
"fixed” and specific. That is, enough social structure has built-up
(institutionalized positions, proérama, specific training) and enough
group consciousness has emerged (consensus on common labels and
perspectives) to establish not only jobs in organizational hierarchies
(eg., civil service jobs in "environmental work"), but also the potential
for intraoccupational ™"careers.” Some of the preliminary interviews
indicate a degree of recognition in the "field"” of environmental
management and a tendency for the environmental semi-professional "hat" of
"specialist” or "project manager”™ to become an effort at and desire to
establish a more professional career pattern, i.e., gaining recognition in
one’s field.

Initiated as "regulator"™ and civil service specialist jobs as part
of a social movement inspired new federal model action plan, these roles
with mandated job descriptions in bureaucratic hierarchies have become -
as the cohort matured, as the environmental movement continued, as the
sector grew, and as knowledge exploded - more and more fixed and focused
on environmental management as a career path. The study examines some of
the underlying processes influencing the career path of the environmental

manager.

Emergence of Occupational Support Structures
One phenomenon signaling the rise of an occupation is the emergence

of support structures such as occupational associations, journals and
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publications, credentialing authority, and other steps in
"professionalization™ (Ritzer, 1986) . These structures both encourage and
are products of (and evidence of) group consciousness. In this study water
quality associations, journals and publications are examined. The timing
of their emergence is noted and their content is documented to
substantiate links to the general conditions influencing environment
management (social movement, sector, cohort and growth of knowledge). The
emergence of types of credentialing authority (eg., university programs,
agency or association training programs) is documented. Interviews with
water quality workers, and a general survey questionnaire examines the
build-up of social structure and group consciousness over the last 15 to
20 years especially in terms of their relationships with these emerging

occupational support structures.

Emergence of Occupational Identity
Blum and others (1988) have argued that one measure of when you have

an occupation is that, at the point of the emergence of an occupation, a
common way of thinking has occurred. Persons with diverse backgrounds now
think and act with a degree of measurable consensus about their work role.
Occupational ideologies, orientations, work attitudes and self investment
(Faunce, 1989) all take place as a socially constructed set of variables
in the emergence of an occupation.

This study explores the rise of group consciousness in the sense of
the emergence of a distinct identity related to this occupation, and
substantiates the points of interaction with social movement,
interorganizational field, complexity and uncertainty, cohort and growth
of knowledge as general conditions related to increasing consensus
regarding identity. In brief, these five dimensions of the occupational
role - authority structure, socialization and training, career patterns,
support structures and identity - are shaped by their specific content,
that is, by the general contextual variables of environmental management:
social movement, interorganizational field, uncertainty and complexity,
expanding body of knowledge, and experiences of the specific cohort (s) of
role incumbents in their newly created occupation.
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We have, then, a natural history: an Act (Clean Water Act, 1972)
which creates its own process (mandated planning and standards) which then
institutionalizes an occupational role into which a cohort is selected,
who, as incumbents, negotiate about that role. We are documenting the
history of an occupation. This dissertation forwards only a tentative
causal model. The mutual interactions and influences we describe are
carefully adumbrated and we examine these causal influences with a history
and relevant documentation, with intensive interviews, and a general
attitude survey. It is in the nature of this type of case study that we
will attempt to generate hypotheses through our answers to the research

questions.

SUMMARY
This is a study, then, of t_:he emergence of an occupation as an
instance of the institutionalization of a social movement. By
institutionalization of a social movement we mean the development of
formalized, legitimated roles and organizations designed to achieve
movement goals. By emergence of an occupation we mean the development of

social structure and group consciousness around a labor market position.
("Occupations™ is a more inclusive term than "job:"™ water quality

management is an occupation; management of specific water quality programs

for the Michigan Department of Natural Resources is a job.)

THE TENTATIVE CAUSAL MODEL

The emergence of the clean water manager role is conceptualized as
a sequence of events beginning in recent history with the rise of the
environmental movement and subsequent partial institutionalization of its
goals into legislation, positions, and organizations. The second phase in
such a sequence is characterized by initial definitions of the clean water
manager as a social role, including characteristics and attributes of
initial incumbents, initial interactions, early conflicts, issues and
problems that set the occupational and organizational "origins effect"”
into some stable pattern. The third phase (to which major emphasis is
given) is conceptualized in terms of a process of occupationalizing in
which various pressures for greater autonomy, careers, training and

support structures, and the development of a shared occupational identity
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emerges. The development of clean water management as an occupation, as
conceptualized, is examined primarily through a case study of one DNR
water quality program, the Wastewater Treatment Plan (WWTP) grants/loan
unit, and a general attitudinal survey questionnaire of mid-Michigan
surface water workers. A general sequence of events is presented to

summarize the nature of the study.

General Sequence of Events to be Studied

Phase One: Emergence of Clean Water Manager Role

- environmental movement exerts pressure on federal and state
governments to improve water quality.

- legislation establishes water quality program.

- clean water manager position is developed (or expanded and
altered) in Department of Natural Resources.

- developing of organizational network involving clean water
managers.

Phase Two: Initial Definitions of the Clean Water Manager Role

- structural characteristics of the role.

- location in authority structure, internally.
- attributes of initial role incumbents.

- job history of initial role incumbents.

- interplay of individual and organizational influences on
initial role definition.

- early conflicts, issues, problems.

Phase Three: Occupationalizing the Clean Water Manager Role

- pressures for greater autonomy

- emergence of more standardized career patterns.

- emergence of training programs.

- emergence of additional support structures (professional
organizations: journals, credentialing - or moves in that
direction).

- development of shared occupational identity and ethos.

The relationships indicated as sequences of occupational emergence are
diagrammed in an "expected causal model" presented as Figure 1.
The overall objective of the study is to describe the events from

development of the clean water manager role to present characteristics of
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the role in order to develop hypotheses explaining these events. In order
to do this, eleven research questions were developed, which will be
described shortly. However, as we have indicated, there are theoretical
arguments underlying the set of variables selected for study. These are
discussed in Chapter 2. It is wuseful here to identify some of the
hypotheses suggested by the tentative causal model.

Examples of Expected Findings

1. The environmental movement played a significant role in obtaining
passage of legislation setting up the clean water manager role.

2. The initial cohort of clean water managers had a strong identification
with the environmental movement which influenced their performance of
the role.

3. Perception of complexity and uncertainty will pressure for
professionalization of the clean water manager role (increased
autonomy, formal training and certification, standardized career
patterns, use of professional labels).

4. More recent entrants into this role will have a clearer occupational
identity and a more developed and commonly shared occupational ethos
than characterized the initial incumbents. (Note: those who initially
entered role and stayed in it should experience change in the direction
of clear and shared identity).

5. There will be continuing influence of the environmental movement on
emerging environmental management training programs and certificate
procedures.

6. Direct influence of the environmental movement will vary inversely with
level of institutionalization of various aspects of the role.

Eleven Research Questions

The case study described in Chapters 3 and 4 of this dissertation is
an effort in the "natural history™ style of institutionalist studies
(Perrow, 1986). It is in the nature of this type of case study that we
will attempt to generate hypotheses through our answers to the research
questions. To aid us in this endeavor eleven research questions and
tentative answers from the study are presented in section four of Chapter
3. Chapter 4 will present conclusions and implications of the study. The
eleven research questions are:

1) How did the environmental movement influence the emergence
of the position? (movement effect, institutionalization effect)

2) How did the environmental movement influence characteristics of
initial incumbents? (movement effect, cohort effect, origins effect)

3) Did the emergence of the position and characteristics of the initial
incumbents affect the environmental movement? (interactive effect)
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4) How did the initial definition of the position affect subsequent
developments of it? (origins effect)

5) How did the characteristics of the initial role incumbents
affect subsequent development of the role? (cohort effect)

6) Were there continuing influences of the environmental
movement on subsequent development of the position? (continuing
movement effect)

7) What structural supports for the position have developed?
(occupational emergence)

8) Has a consciousness of occupational identity emerged?
(occupational emergerce)

9) If there is a "second cohort™ how does it relate to the
occupationalizing process? (cohort effects)

10) How has the environmental movement affected the increasing
complexit¥ of the position? (growth of knowledge, rules,
organizational field, changing problems)

11) To what extent has the position developed the characteristics
of Wilensky’s (1964) "new mixed professional™ or "program
professional?”™ (program profgssional effect)

This is an exploratory study, a "natural history"™ case study. We
have conducted a series of interviews with all members of one unit (East
Grants WWTP Community Assistance project managers), over a four year
period (1987-1990) . There are two units of project managers (east side of
state, west side of state) and a technical support unit (financial and
engineering) in the Community Assistance section of the Surface Water
Division. These units together total 22 people and are the primary focus
of the study. Each state has a more or less identical program since the
positions were, in part, created and standards established by EPA planning
directives after 1972. Each state also had a similar growth of the WWTP
societal sector. Therefore the study of the emergence of Michigan WWTP
Grants and Loans program occupations and its sector should provide a case
study that could be replicated in and may be representative of all states.
Our sample and natural history should tell much of the story of
"occupational emergence™ in all fifty states (and reflect patterns capable
of comparative study in world urbanization and environmental management
trends). We have also interviewed some persons in the water quality
division whose positions are located outside the Community Assistance
Section and we have data from a mailed survey of the entire mid-Michigan
based Surface Water Division water quality workers. We are able to present

similarities and difference for clean water management generally in the
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state. Some brief considerations are given to factors that might make the
Michigan case unique, and factors that might make our case study
generalizable.

As an historical analysis of the emergence of an occupation, the
study also employs documentary methods. Relevant documents at the state
and federal levels were researched. Industry and trade magazines and
professional association publications were studied. Several individuals in
the occupations studied were interviewed again after careful construction
of a pre-test research interview schedule.

The kinds of data collected include an understanding of the creation
of the occupation from the perspective of the role incumbents,
substantiated through relevant evidence such as documents, letters, EPA
internal nonbinding memoranda or delegations, memoirs and books. Other
state level DNR documents, letters, internal memos, memoirs, and books on
the DNR were also studied.

A partial history of each unit of the "societal sector™ is also
constructed from relevant trade and industry publications, the interviews,
memos, and legal rulings. There is documentation of a few critical
incidents and representative cases of relations between project managers
and municipalities that are in trouble with pollution problems, and
between project managers and private industry consultants to illuminate
organizational field patterns.

Professional association newsletters and publications, university
curricula, aspects of resource management as a field, and other
occupational documentation were researched. Personnel records along with
the 7-page mailed survey were useful to document some of the generational
cohort questions. News files from various sources were consulted along
with observations of lobby group activities in the environmental and

economic development areas.

Why These Methods?
A substantial case study has been produced by these methods. For the

purpose of an exploratory study that is hypothesis generating, these
seemed to be the relevant methods. Four years of periodic interviews were

conducted and every member in the unit had been interviewed at least once.
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Moreover, plentiful qualitative and documentary data sources were
available since almost all decision making in the state DNR and the
federal EPA is public knowledge.

The 1limitations of these methods are that they are useful for
uncovering relationships and developing and refining hypotheses. They are
not precise enough for testing the hypotheses raised. Abraham Kaplan has
made the distinction between the "context of discovery"™ and the "context
of presentation” (Kaplan, 1964). The "natural history,”™ or case study
approach is a "context of discovery™ approach - we describe the relevant
details of what we think is there. Severyn Bruyn has defended qualitative
methods in a classic book on methodology. Herbert Blumer noted in the
"pPreface™ to Bruyn’s (1966) book:

(Diversitg in the conceptions of scientific method) . . . is

obscured by the tendency at one or another period of time for a

particular conception to acquire prestige and relative dominance -

as in the case of the current identification of scientific procedure
with "research design® cast in the form of a relationship between
independent and dependent variables under conditions of a control

group (Bruyn, 1966, v).

We hope this study has remained focused on answering sociological
questions, and also helps to solve problems "that are important to people
outside the discipline and that affect the quality of l1life in society"™

(Olsen, 1981).

e



CHAPTER 2

HOW SOCIAL MOVEMENTS CREATE JOBS
AND AFFECT THE CONDITIONS FOR OCCUPATIONALIZING THEM
Toward Understanding the Emergence of

the Clean Water Manager Role

End products of broad social movements
of social reform, these (persons)
combine professional standards of work
with programmatic sense and constitute
an important link between professional
culture and civic culture, the (person)
of knowledge and the (person) of power.
(H.Wilensky, "The Professionalization
of Everyone?" AJS, 1964, 158).

INTRODUCTION

The 19603 sparked many new social movements, brought new attention
to organizational forms, and stimulated new knowledge. It was a period
which initiated the "ecological"™ perspective. One of the early
commentators, Harold Wilensky, noted the potential importance of the
"occasional rise of social movements spawning new occupational groups and
missionary orientations™ (Wilensky, 1964). This was also a time of
widespread discussion of professionalization. In the midst of much social
turbulence social movement institutionalized occupations contributed to
the emergence of "the program professional.™ This is the role orientation
of a person who is a specialist in depth with professional competence but
who also has a strong commitment to particular social movement originated
programs, policies and goals. These programs often involved the program

professional in organizational dynamics and forms of control along with

27
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social movement dynamics and professionalization. This phenomenon,
Wilensky argued, was worth further attention.

More than twenty-five years later these insights still seem worth
further study. Many new social movements have, over the ensuing three
decades, spawned new occupations. Concern for the environment, for
example, has been carried by one of these new movements, spreading
ecological consciousness, building elements of social liberation, cultural
and reform movements, and creating many new jobs. Many environmental jobs
have both movement and professional orientations, as well as
organizational dimensions and this is especially true for "program
professional™ senior workers. Wilensky noted that these new forms of
program professional occupations had incumbents with role orientations
which reflected -in the clash between the requirements of profession,
organization, and social movement - new mixed forms of resolution. This
new mixed form was not purely professional control, purely organizational
control, or pure social movement control but a new blend of controls
reflecting an emergent role orientation or "resolution" (Wilensky, 1964,
155-158) . How have the processes that give rise to this new mixed form
shaped the emerging occupations of the environmental managers?

This study is an examination of a small sample of environmental
managers who represent such new, mixed forms of occupation. As we tell the
story of one unit of water quality specialist roles in Michigan’s
Department of Natural Resources we hope to contribute to the study of the
emergence of occupations. To do this we need to note the difference
between a job and an occupation. How do environmental movement jobs become
occupations? We need to examine how social movements, organizational, and

occupational processes affect the emergence of a new occupation.

Unique Forms, Instituted Jobs, Movement Controls

Located in new and different organizational forms than the "old
professions,™ emerging as an occupational structure of "mixed types"™ of

organizational controls, professional controls, and social movement
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controls, these newly emerging environmental manager roles underwent (and
are undergoing) transformations from "jobs™ into “"occupations™ (Abbott,
1989). Our case study traces the history of this story for one
environmental unit: the Michigan wastewater treatment plant (WWTP) Grants
and Facility Planning Section of the Surface Water Division, Department of
Natural Resources. To have a role as a "program professional™ occupations
and organizations must persist, and there must also be some kind of
"career™ over time in such roles. Yet social movements may vary in
intensity over time. Some instituted roles may be "jobs” and not
"occupations.” How can a "career”™ be made - how do you "make a life"™ in
environmental management?

Many incumbents in the work unit studied here have an interest in
making environmental work a careef. Yet many environmental roles began
new: new jobs in newly formed organizations. There were not always clear
"occupational career™ steps built in. To become a profession a job must
have at least some career steps. Where will the senior workers in
environmental management go, how will they (continue) to become "program
professionals"?

Clearly environmental work is a social movement influenced set of
roles. As many publications in environmental fields reflect, “"careers™ in
this field are uniformly described in ways that suggest their social
movement or missionary dimension. One such publication notes:

For those with college and post-graduate degrees, the

wastewater industry offers the adventure of finding ways

to anticipate and solve problems that threaten the very

existence of man on this planet [Water Pollution Control

Federation (WPCF) bulletin, #150, 181].

Of course, environmental and other social movement influenced jobs are
only one type of recently emerged work. The changing forms of occupation
and organizations have many sources. In examining the sources and
processes of new, emerging jobs, we may learn something about the
situation the environmental management jobs are in. In general, how are

new jobs created? How do new occupations emerge? How do social movement
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institutionalized jobs and occupations differ in their emergence from the
emergence of other types of work?
PART ONE: SOURCES OF NEW JOBS AND OCCUPATIONS
AND THE PROCESSES OF THEIR EMERGENCE

The sources creating new jobs and occupations are several and
diverse. Origins may be linked to the rise of new technical and knowledge
developments!, new organizations, social movements, shifts in consumer and
public demand, new social institutions, and general societal and cultural
processes. Historically, of course, the shift from craft occupations to
industrial organizations was accompanied by massive transformations in
work organization. The work activity of the industrial social order was
removed from the home and involved new social controls at factories,
workshops, stores and offices. Along with new social relations, came
tendencies in industrial (or “organizational®™) society for rapid
developments in technical and knowledge spheres, a trend which continues.
However, this was not a trend that proceeded without some reaction.

Societal reaction to the industrial revolution, in the form of
social problem consciousness?, social movement formation®, and other
societal processes', have brought forth social movement instituted types
of work. As part of these waves of societal reaction, many of today’s
older social movements - human rights, labor, welfare - established
conditions for new goal-oriented roles, mediating roles, ancillary roles,
and counter-roles in voluntary organizations, unions, business and
government. Many of the new social movements of the last three decades -
adult education, civil rights, consumerism, ecology, feminism, health and
safety, mental health, aﬁd peace® - have also institutionalized new jobs.
These new roles have taken their place alongside the many other new jobs
created by a changing political economy.

As small holdings 19th century capitalism shifted to big ticket-item
20th century consumer capitalism’, market dynamics began to create waves

of new jobs as supply and demand shifted. Changes in degree of market
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freedom brought forth rural and urban movements, and government entered
its first massive regulatory phase in the period 1890 to 1940 with anti-
trust, conservation and labor legislation. The rise of the nation-state,
partly as an infrastructure of social expense, partly as a response to old
and new social movements, and partly as an autonomous staffing structure
with its own interests, set agendas in which myriad public sector jobs’
have emerged. Finally, many new (or greatly expanded) institutions which
overlap in their genesis with political economy, government, and social
movements have emerged. These include education, public administration and
public health which, as new institutions in the 19th and 20th century,
became part of the changing social order, creating new jobs and
occupations.

There are even deeper types of "institutions" that are ways of
creating social solutions (such as work activity) through taken-for-
granted processes. An example would be the tendency in many societies
today to act in terms of what Weber studied as "modern western
rationality.”™ Such general societal processes as solving problems through
experts are a part of this trend. We will examine each of the sources of

new occupations identified above briefly.

New Knowledge Leading to Subspecialties

The history of the role of knowledge workers indicates that the
bases in the social structure for specialized knowledge roles was limited
prior to the rise of industrial society (Berger & Luckmann, 1967, 81). In
his comparative history of the emergence of "Western rationalism”, Weber
noted that the "economic culture” (Berger, 1986) of capitalism included an
increasing emphasis on the types of functional rationalization (Mannheim,
1940) where expert knowledge becomes a base of power. Bureaucracy, for
Weber, is ultimately premised on knowledge (Wright, 1975; Abrahamsson,
1977) . New specialty units in organizations, new specialty roles that may
become occupations, and a new specialty authority for such knowledge-based

types of work spreads as knowledge increases. Of course the initiation of
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these new knowledge-based types of work means that the initial cadre of
new role incumbents are going through a process of role emergence.

As the division of labor increases, subuniverses of knowledge are
institutionalized. These subuniverses of knowledge can become positions in
a labor market as the new knowledge is “carried” by individuals and groups
acting out the emerging specialty roles (Berger & Luckmann, 1967, 67-87).
The knowledge and its social base interact in a way that is commonly
understood as the "growth of knowledge and new specialties.” That is, the
subuniverse of knowledge often may lead by various processes to
subspecialties and create new roles. We need to examine more closely how
these processes work.

Bucher and Strauss (1961) described how, in the "profession in
process,” a new subspecialty enqaéed in concerted activity within some
larger established "general™ profession (such as medicine) to change the
nature of knowledge work as they articulated their new subspecialty.
Intellectual and specialist movements occur within many broad work
categories. The "segments"” (or emerging subspecialties) within the broad
work categories often have, as Bucher and Strauss note, divergent values
and may, through conflict processes, carve out a new occupation around
differences in the sense of mission, characteristic work activities,
methodology and techniques, clients, colleagueship, interests and
associations, and relations to lay public.® As a broad work category,
natural resources and conservation has undergone a similar set of
processes.

The growth of an environmental perspective in recent decades has led
to making many existing planning and regulation roles into "professions in
process™ as the new values filtered into federal and state civil service
resource development jobs. Along with the growth of environmental
knowledge, there has also been the emergence of many new subspecialty
roles. Of course, these "professions in process™ dynamics have most often

occurred in organizational contexts - and often in new organizations.
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New Organizations

The emergence of special purpose organizations as a major building
block of society rests on general social factors such as widespread
literacy and specialized advanced schooling, urbanization, a money
economy, political turbulence, increased role and institutional
differentiation, allocation of roles by universalistic and achievement
rather than particularistic and ascriptive criteria, and increased
dissensus among societal groups over the priority of goals, together with
competition among them for resources (Scott, 1987, 146). Stinchcombe
(1965) suggests that these general societal factors influence the
development of organizations by motivating individuals to form and join
organizations and by improving the chances that organizations, once
formed, will survive. In nature, innovation is subject to selection and
retention conditions (or processes). Newly enacted organization (and new
knowledge) must survive selection and retention processes.

Stinchcombe’s argument, then, includes the notion of the liability
of newness: new organizations and, in particular, new forms of
organizations are likely to fail. Literacy, urbanization, monetarized
exchange, and political upheavals contribute to the creation of conditions
that improve the likelihood of survival of newly formed organizations.
Scott (1987) notes that "these arguments can still be sharpened.” The
analysis of the emergence of a new occupation such as environmental
management may help sharpen arguments on the conditions for the emergence
of organizations.

The "industry system” of environmental management arose by way of
altering existing organizations, (rearranging blocks of work), creating
new organizations (taking blocks of work from other organizations,
instituting new blocks of work), and, through these processes and the
historically specific conditions in which they arose, environment

management has created a new organizational form (Hirsch, 1972, 1985).
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Under such circumstances the liability of newness operates for both the
new organizational form and new "industry systems."

In asking why the environmental organizations have survived, we
might look to the role of both literacy and specialized advanced
schooling, and to the role of political upheaval. Specifically the growth
of knowledge and currents of “"professions in process™ in environmental
work regions has stimulated new knowledge, have added new kinds of
"environmental 1literacy"”™ as a subuniverse of knowledge, set up new
programs of specialized advanced training in the universities and
colleges, and contributed to continuing political upheaval’. This
development "acts back upon” the new organizations (and new organizational
form) helping to institutionalize environmental management.

The "origins effect” of the 1§603-ea:1y-19703 environmental movement
at a time of political upheaval clearly has partially dislodged vested
interests and loosened resources for new uses.!° One of the arguments for
the rise of organizations is that they are called into existence by the
increasing need to coordinate and control complex administrative and
technical tasks and transactions (Scott, 1987, 154). Environmental work
could be seen from this "rational”™ perspective (Scott, 1987) as a partial
institutionalization in a work form of complex administration and
technical tasks and transactions in a type of action bureaucracy.

Scott notes that technology and bureaucracy are "more than hardware
and filing cabinets.”™ A natural systems organizational theorist would
emphasize that the form of bureaucracy connotes a distinctive "sphere” in
social enactment:

. « . (a sphere of) competence, the importance of proper

procedures, orderliness, predictability, and attitude of

"moralized anonymity” (Berger, Berger, and Kellner, 1973,

23—62)it is important to emphasize that such beliefs

are widely held by people in modern society and are

continually being created and reinforced by a wide range of

corporate actors and forces: universities, professional

groups, public opinion, the mass media, the state, law.

Thus, these beliefs do not exist merely as general values

that support organizations, but take on very specific
and powerful forms in a variety of guises - as
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professional expertise, as procedural rules, and as legal

requirements.

In short,. . . the environments of organizations . . .

are increasingly institutional, specifying rules and

procedures and containing rationalized myths and roles

that organizations are rewarded for incorporating.

(Scott, 1987, 155).

The general argument of the institutional perspective is that
organizational success can depend on other factors than efficient
coordination and control. As Meyer and Rowan (1977) put it in their
classic argument: “Independent of their productive efficiency,
organizations that exist in highly elaborated institutional environments
and succeed in becoming isomorphic with these environments gain the
legitimacy and resource needed to survive.” Surely the new organizational
forms of environmental management are surviving through enactment,
selection and retention processeé (Weick, 1969) reflecting Western
bureaucratic practices.

However, a defect in the institutional view as presented is that the
idea of "succeeding in becoming isomorphic” with an already "highly
elaborated institutional environment™ (such as the long history of
"institutionalized organizations™ in public schooling organizational
environments) leaves out the question of how environments become "highly
elaborated™ in an institutional sense. The "becoming isomorphic®™ view also
leaves out how highly elaborated institutional environments may vary in
the degree of elaborateness, their efficacy, their salience or capacities.
That is, there can be an ebb and flow to such environments. For example,
labor traditions (a type of highly elaborated institutional "defensive"”
response) can be vibrant or suffer under variable conditions.

While the environmental movement has not yet realized its potential
to fundamentally transform institutional environments, even in its current
guise (as "new change marching in old clothes”) environmental management
holds promise for its social liberation component in challenging basic
institutions. For the present, however, it appears that the environmental

movement and it’s social problem process is primarily operating in a way
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to broaden the scope of it’s current, partial institutionalization as
"environmental management”™.

Berger and Luckmann discuss the scope of institutionalization within
societies generally and present a theory of institutionalization. They

note that

Institutionalization occurs whenever there is
reciprocal typification of habitualized actions by types
of actors. Put differently, any such typification is an
institution . . .

. « . Institutions further imply historicity and
control. Reciprocal typifications of actions are built up
in the course of a shared history. They cannot be created
instantaneously. Institutions always have a history, of
which they are the products. It is impossible to understand
an institution adequately without an understanding of the
historical process in which it was produced.

. . . for the kind of reciprocal typification (in which
a social world will be in process of construction,
containing within it the roots of an expanding institutional
order) . . . there must be a continuing social situation in
which the habitualized actions of two or more individuals
interlock (Berger and Luckmann, 1967, 54-58).

For our purposes the communication process and the labor process, (and
territoriality in an eco-system sense) are relevant interlocking foci of
typification and habitualization. Obviously the scope of environmental
institutions include all three foci and there may be developing a sediment
of "ecological traditions"™ joining the ebb and flow of other “defensive
reaction™ elaborated environments as new reciprocal typifications and
habituations.!!

In their discussion of the transmission of sedimented meanings of an
institution Berger and Luckmann emphasize that an instituted reciprocal
typification

« « « is based on the social recognition of that institution
as a "permanent”™ solution to a "permanent™ problem of the given
collectivity. Therefore, potential actors of institutionalized
actions must be systematically acquainted with these meanings. This
necessitates some form of "educational” process.!? (Berger &

Luckmann, 1967, 70)

Karl Mannheim’s contribution to the sociology of knowledge included
both theoretical work on perspectival social knowledge and an emphasis on
the value of utopian thinking "which (like ideology) produces a distorted

image of social reality, but which (unlike ideology) has the dynamism to
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transform that reality into its image of it" (Berger and Luckmann, 1967,
10) . Of course the utopian thinking must have its empirical "segments®™ or
subsocieties and be acted upon through concrete social processes. Berger
and Luckmann remind us that:

. . .All socially meaningful definitions of reality must be

objectivated by social processes. Consequently, subuniverses require

subsocieties as their objectivating base, and counter-definitions of

reality require counter-societies (Berger and Luckmann, 1967, 127).

. . .A subuniverse of meaning may be socially structured by various

criteria - sex, age, occupation, religious inclination, aesthetic

taste, and so on (Berger and Luckmann, 1967, 10, 85).

In the concerted activity of the occupational "“segments”
(subsocieties) described by Bucher and Strauss (1961), particular "senses
of mission"” and "characteristic work activity” were articulated and
involved differentiated "subuniverses”™ of methodology. The stimulation of
new knowledge created by the social movement-like "segments” within
occupations and organizations can create the same kind of empirical
"dialectical™ social processes Berger and Luckmann are describing in
general.

These new social purposes, then, generate jobs through specific
organizational processes. And yet Berger and Luckmann’s treatment is so
general as to not directly suggest what these intermediate social
processes might be, how they are used, or how the processes themselves are
constructed. Under what conditions, through which processes, will
reciprocal typifications enlarge the scope of institutionalization of a
work jurisdiction to make it an occupation? Under what situations is
there an ebb and flow of such institutionalization? Under what conditions
and through which processes will the scope of institutionalization of an
occupation decline?

Our point is that the objectivation stage (society as an objective
reality) in an emerging work region of the occupational structure may well
take time, may involve concerted activity such as characterizes the role

orientation of “program professionals,”™ may involve (only partly

conscious) deeply coded, general societal processes that may still be
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sorting themselves out and may display an ebb and flow under changing
situations, or historicity. This historicity involves the manipulation of
specific intermediate or middle-range processes, and also the innovation
of new processes.!!

Part of this historicity is the emergence of new organizations. But
as objectivated, instituted "reciprocal typifications,™ new organizations
require "second order® objectivation of meaning - they require
legitimation

. . .to make objectively available and subjectively plausible the

"first order"™ objectivations that have been institutionalized. . .

The problem of legitimation inevitably arises when the

objectivations of the (now historic) institutional order are to be

transmitted to a new generation (Berger and Luckmann, 1967, 94)%

Four levels of legitimation are described by Berger and Luckmann.
The first level is incipient legitihation (present as soon as a system of
linguistic objectifications of human experience is transmitted, eg.
kinship vocabulary ipso facto legitimates the kinship structure). The
second level consists of theoretical propositions in a rudimentary form
(explanatory schemes, highly pragmatic, directly related to concrete
actions, eg. proverbs, moral maxims and wise sayings, legends and folk
tales). The third level of legitimation contains explicit theories "by
which an institutional sector is legitimated in terms of a differentiated
body of knowledge”™ , providing "fairly comprehensive frames of reference"
for the sector of institutionalized conduct.!’ Finally, the fourth level
of legitimation is 1labeled symbolic universes which are bodies of
theoretical tradition that integrate different provinces of meaning and
encompass the institutional order in a symbolic totality.!S

The 1lives of organizational members, in an open-natural or
institutional interpretation of new organizations, are characterized by
socio-cultural accounts or scripts. The environment in which many new
organizations legitimate themselves is seen as increasingly institutional,
*specifying rules, and procedures, and containing rationalized myths and

roles."” Organizational survival depends on incorporating these rules,
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procedures, policies and roles. Rules, procedures, policies and roles are
third level 1legitimation "containing explicit theories™ (eg.,action
bureaucracy and environmental management occupations) "by which an
institutional sector is legitimated as a differentiated body of
knowledge.” How are the organizational and occupational lives of Michigan
DNR water gquality role incumbents influenced by such third level
legitimation and scripted processes of institutional isomorphism?
DiMaggio and Powell (1983) studied a somewhat similar "federal
grants policy” program which created a new organizational form. In their
study of arts councils they noted there were three mechanisms conducive to
isomorphism (increasing structural homogeneity) among organizations in
institutional environments: coercive isomorphism (pressure from one
organization on another), mimetic or imitative isomorphism (in uncertain
environments to seem up to date), and normative isomorphism (carried
primarily by professionals). Clearly emerging occupations and
organizations in environmental management are characterized by both
coercive and normative types of isomorphism. Scott notes about the first
type:
First of all, coercive isomorphism results from formal or informal
pressures exerted by one organization on another as a condition for
its support or approval. In modern societies, the nation-state, as
a vital source of resources and as a major locus of coercive power,
imposes uniform structures and/or procedures on many types of
organizations. For example, DiMaggio (1983) reports how the National
Endowment for the Arts, a federal program established to support
artistic endeavors, followed a grants policy that encouraged states
and then individual communities to establish arts councils that
played a substantial role in determining what groups would receive
funds. In this manner, a relatively disorganized organizational
field has become rather highly structured around "the creation of a
vertical network of public and private arts agencies from Washington
to local communities™ (Scott, 1987, 155).
Formal or informal pressure exerted by one organization on another as a
vertical institutionalization (for example, a "grants policy” that
mandates certain organizational forms) invites the question: what is the
history of the grants policy?
Berger and Luckmann have reminded us that all instituted activity

requires "second order" legitimations. Both the instituted activity and
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the second order legitimation have a history. Like the arts council grants
policy, in the case of the water quality, WWTP construction grants policy
we also have a "coercive isomorphism®™ and a vertical institutionalization.
However, it is important to note that the vertical network requiring
structural homogeneity among state civil service grants units, applicants,
and throughout the previously "relatively disorganized organizational
field"™ (of polluting municipalities and industries) was instituted as a
social movement innovation. This social movement innovation, as an action
program, involved federal funds and water quality standards to clean up
the streams, rivers and lakes.

It is true, as Ellul (1964) notes, that the growth of certain
beliefs and cognitions about the nature of the world and the way things
happen has made the efficacy of bureaucracy a widely held belief
continually "being created and reinforced by a wide range of corporate
actors and forces: universities, professional groups, public opinion, the
mass media, the state, law™ (Scott, 1987). The model of "general societal
processes™ premised on an ideological level of the "Western cultural
account™ has not proceeded as the only deep structure. There are also
institutional levels of "defensive reaction”™ on the part of modern masses
and classes that often involve the state. In the origins of environmental
organizations is a story in which people didn’t trust the private sector
to clean up the air, land, and water. The broad social movement has pushed
for public mediation, intervention, and regulation in a continuing
political upheaval which has freed up resources. This did not happen in a
cultural vacuum, and the historical innovation of the "new federal model™
which emphasizes bureaucratic form and expert roles (Scott, 1983), has
influenced the shape and evolution of environmentalist organizations. Part
of the story, then, of these new environmental management organizations is
that they emerged as part of a new, emerging "societal sector.”

DiMaggio and Powell (1983) have argued that organization literature
is weak in the analysis of the emergence of interorganizational fields. To



41

say, as they have in such brief form, that "coercive isomorphism™ results
from a federal grants policy may work for arts councils, where the
initiation was from the federal legislation and lacked a significant
social movement base. But, for the case of environmental management, the
federal grants policy was pushed by a significant social movement. If we
use the "institutionalist™ model of organizational emergence directly from
a federal grants policy (requiring structural homogeneity of those new
organizational forms), we locate the nature of the isomorphism in
proximate causes when a more historically specific "natural history"
analysis is called for.!

During the May, 1992 Stanford Center for Organizational Research
(SCOR) Asilomar conference on "Emerging Organizational Fields™ three
papers presented seem pertinent this discussion. Frank Dobbins presented
a description of the "public policy regime"™ of the Massachusetts state
level and U.S. federal level shifts in late 19th century anti-trust laws
regarding industry which changed the nature of the railroad industry at
that time. His point was that the "institutional” level of the "public
policy regime" affected market entry more than pure competitive (economic)
theory would have predicted. While this is informative and suggests the
importance for our case-study ofkthe "new federal model™ described by
Scott (1983) as appropriate for the 1970s period, Dobbin’s paper lacked
attention to the causes of this (anti-trust) shift in legislation. "The
state™ is taken as the context and only the "policy"™ is seen as the
institutionalizing action. But, at the same conference, Alexander’s paper
noted that this type of approach puts culture ("institutional scripts™) in
the passive voice. She calls for more attention to the origins of culture
(that may subsequently lead to institutionalized scripts) - that is, she
calls for a less passive and more active or generative view of culture. In
this vein the McAdams conference paper presented a history of the civil
rights movement as a "challenge and response"™ pattern: organizational

fields emerge from challenges to incumbents, however there are structural



42

conditions associated with the political opportunities for success. His
description of the civil rights movement through several decades was
reminiscent of the Jenkins and Perrow (1983) treatment of the California
migrant workers movement - that is, there are structural conditions or
constraints that link to whether a social movement will be successful or
not.

In approaching these conferences presentations, if we combine the
Alexander paper with the McAdams paper, we would have the themes of how a
social movement influences the emergence of organizational fields. One of
the structural constraints (and political opportunities) for clean water
managers was the "new federal model.” The WWTP grants administration
program is thus analyzed in a "value-added” model (Smelser, in Toby, 1964)
where one component feeds upon or Sequences into another with one result
being the partially independent outcome of a set of “program professional®
occupational labor market positions.

Following Abbott (1988), we would see an occupational outcome of
emerging organizational fields as a "horizontal"™ and self-regulating
tendency. On the other hand, following Scott and Meyer (1983), we would
see an organizational outcome of such an emerging organizational field as
a "script” of the "new federal model™ with a relatively passive project
manager (grants unit) role. While such a tension between “"professional”
and "bureaucratic®™ action has been noted before, the element of a social
movement influence (in an emerging organizational field) that is only
partially institutionalized may suggest that Wilensky’s model of "new
mixed forms™ of professionalism deserves more study.

There is, however, clearly an "institutionalized organization”
dimension to the origins of the WWTP grants program. As part of a
"mandated network"™ (Aldrich and Whetten, 1981) emerging in a contextual
milieu of the "new federal model"™ (Scott, 1983) characteristic of the
historical period of its founding, the construction grants program was
implicated in a "coercive isomorphism™ (DiMaggio, 1983) : The new units in
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state civil services (WWTP Grants Units) were instituted as part of a
newly formed organization-set spearheaded by the formation of the
Environmental Protection Agency (EPA) and each state civil service unit
had specific rules, procedures, policies and roles.

The social history of the environmental movement as it responded to
resistance (Schnaiberg, 1980) helps explain why, to use Berger and
Luckmann’s discussion, the third level of legitimation (the explicit
theory or "frame of reference"” of a strong federal program) was initiated.
The first 1level of incipient 1legitimation, involving 1linguistic
objectification of human experience, was expressed by the farmers throwing
the dead, smelly ducks on the capitol steps: "dead smelly ducks from the
river downstream from the drain pipes.” The second level of legitimations,
theoretical propositions in rudimehtary form, may be said to be highly
pragmatic, explanatory schemes related to concrete actions as in the
proverb "He who shits in the road shall meet it upon his return."™ They
apply, in the case of wastewater management, to the building of moral
maxims, wise sayings, legends, and folk tales about river water and
effluents from human settlements. The third level of legitimation must
move beyond propositions directly related to concrete actions ("We can’t
all shit in the stream") to explicit theories by which an institutional
sector is legitimated, since most problems cannot be solved at the level
of concrete action requiring no more than the maxim to elicit a permanent
solution.

As a comprehensive frame of reference, bodies of differentiated
knowledge often are required to be entrusted to specialized personnel who
transmit them through formalized initiation procedures. The "permit
system™ of point-source, water quality standards, backed up by federal
funds and mandated state program manager roles effected a "formalized
initiation procedure” and also the rationalized myth that, if the

specialized personnel in the Grants unit followed all 48 steps in the
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grants process, it would bring continued funding and certification of
having resolved the problem.

In the shift from mobilization (collective behavior) to power
(political struggle to overcome resistance), the environmental movement
gave significant impetus to the 1972 Clean Water Act and the 1977
amendments in the US congress which establish the "permit system™ (third
level of legitimation). The impact of "strong standards and federal
money”™ was more than technical, it represented legitimation of movement
goals.

Examining how roles emerged and were legitimated in this fairly
comprehensive federal, state and municipality funding program, we follow
the relationships between the idea of environmental management and the
sustaining social processes of that idea. This task directs us to several
perspectives on how organizational structure emerges and how new
organizations facilitate the emergence of new occupations. Scott observes
how the institutionalist perspective emphasizes,

. . .the extent to which rationalized elements in the modern
social environments encourage the development of organizations:

The growth of rationalized institutional structures in
society makes formal organizations more common and more
elaborate. Such institutions are myths which make

formal organizations both easier to create and more
necessary. After all, the building blocks for
organizations come to be littered around the societal
landscape; it takes only a little entrepreneurial energy
to assemble them into a structure (Meyer and Rowan,
1977, 345).

Zucker (1983) argues that the increase in organizations is
due to more than just the profusion of rationalized
institutional elements that, like prefabricated forms, can
be assembled into new structures. In addition, the
organizational form itself has become "the focal defining
institution in modern society.” (p. 13) In order to
demonstrate that we are serious about achieving some goal
or protecting some value, we must create an organization
to symbolize our commitment (Scott, 1987, 156).

Scott concludes his review of the institutionalist perspective by
emphasizing that, while he agrees that both technical (size, technology,
etc.) and institutional processes (formal structure representing coercive,

mimetic or normative isomorphism due to rules, procedures, set roles) give
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rise to organizations, "it does not seem obvious that technical forces
have given way to institutional forces™ (Scott, 1987, 156) He notes that
new technologies are constantly being created. Perhaps even the
institutional form of bureaucracy itself may be fading in preeminence as
its context and sustaining social processes are replaced with an era of
new organizational forms.

According to Meyer and Rowan, the Western cultural account and the
required legitimacy of social control in a turbulent environment has
brought forth rationalized myths - "formal organization is necessary, it
will solve our problem” is an example (See Emery and Trist, 1965). From
Meyer and Rowan’s (1977, 1983) view, bureaucracy remains the pre-eminent
"rational-legal™ mythic form.!*

However, in a recent review, ﬁeydebrand (1989) asks the question of
whether new organizational forms are emerging in the contemporary
political economy. He argues that there are new forms of organization due
to a transition marked by environmental turbulence, rapid change,
increasing complexity and uncertainty, and near-permanent crisis
conditions which have undermined the rational myth of bureaucracy.
Considering work organization forms in terms of structure, he presents six
dimensions: size of labor force, object of labor, means of labor, division
of labor, control of labor, and ownership and control. Working with these
variables he identifies a general "postbureaucratic™ type of organization,
but argues a subhypothesis that postindustrial capitalism produces a
proliferation of many different forms and combinations of forms "since
organizational environments are becoming more complex and turbulent"™
(Heydebrand, 1989, 332).

This turbulence in the environment argument is a primary argument
for Rowan as well in interpreting the sources of formal structure. But
Rowan comes to the opposite conclusion: "Rational myths" increasingly
serve as legitimations precisely because of environmental complexity and

turbulence. Characteristic of many late 1970’s interpretations of US
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political economy, Meyer and Rowan’s view (1977) shares some assumptions
similar to Edwards (1979), Pfeffer and Salancik (1979), Useem (1981) and
others who saw increasing abilities of the major corporate sector to
control its workforce, reduce its resource dependence, and coordinate its
communication. Along with dual economy theory, the "freezing™ of 1950s and
19608 monopoly capitalism realities into these several theses in academe
during the late 1970s was complemented by the Meyer and Rowan 1977
capstone: Institutional isomorphism through "rational myths" contributes
to the reduction of turbulence and the stabilization of environments.

Heydebrand notes lingering problems in the institutionalist
perspective around issues of change, transformation, and emergence. He
says,

In theory, institutionalism addresses both innovation
and reproduction. As Meyer and Rowan (1983, 21-22) put it,

"In modern societies formal organizational structures arise in
highly institutionalized contexts. Professions, policies, and
programs are created along with the products and services that
they are understood to produce rationally. This permits many
new organizations to spring up and forces existing ones to
incorporate new practices and procedures . . .The formal
structures of many organizations in postindustrial society .
. . dramatically reflect the myths of their institutional
environments instead of the demands of their work activities."
In practice, however, the institutional perspective focuses on
the process of symbolic reproduction of form rather than on the
nature of extent of change of the macrocultural, institutional

environment (Heydebrand, 1989, 332).

In looking at the emergence of clean water management our point is
that, once "the environment™ begins to have (partially) institutionalized
management structures as new work jurisdictions, the incumbents of the
labor market positions have not only the "theory,”™ e.g. of the "new
federal model” (project manager roles administering federal grant money
and regulating in terms of federal and state pollution and permit
standards, with citizen participation), they also may, as a type of work,
as "legitimators,™ develop a measure of autonomy in articulating the
sphere of legitimation: now, not in terms of the organizational level or

the institutional level, but in terms of the ideology of the occupational
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level. Here origins effects mix with social movement effects, cohort
effects and growth of knowledge effects to help produce conflict
"segments™ or program professionals.

In summary, general societal structures and processes which shape
and channel the structures of new organizations and their emerging
occupations include 1) general social factors (literacy, schooling,
urbanization, money economy, political upheaval, institutional
differentiation, universalistic allocation of roles, increased dissensus
and competition), 2) need to coordinate and control complex administrative
and technical tasks and transactions, 3) institutionalized "rational
myths™ making certain building blocks of organizations necessary, 4)
vertical institutionalization mandating organizational forms, 5) various
kinds of social movements (parﬁially) institutionalized into new
organizations, and 6) shifts in the political economy. Of course, shifts
in the political economy viewed generally as "increasing specialization
and the division of labor", have been a major source of new occupations in
both the "“sectoralized" public sphere and the "proliferating” private

business forms.

Increasing Specialization and Division of Labor

Early writers on the division of labor were responding to a basic
change they saw in the bases of work in the social order. The classic
writers, Smith, Marx, Durkheim, Weber saw an occupational structure shift

from work organized in occupations to work coordinated in organizations.

This shift has made the general problem of "staffing"” in contemporary
societies more central and has influenced the emergence of occupations
(for example, by increasing the technical and institutional sources of
organizational and occupational emergence). In early modern times
occupation was still strongly hereditary. Abbott notes:
The sectoral differences of occupations were the major categorical
differences in society; other categorical differences - of age and
ethnicity, for example - had effects subordinate to them. The

staffing problem in the modern sense, then, did not exist. But the
breakdown of occupational heredity joined with growing
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organizational dominance to produce the modern staffing problem. The
staffing structures that address this problem are either well-
defended hangovers from early modern times (apprenticeship in the
trades) or new structures pioneered by upwardly mobile, highly
organized groups (advanced education in the professiomns).
Meritocratic arguments from the ideology of professionalism,
egalitarian demands by successive categorical groups, and
organizational needs for social control of the labor force have
combined to construct a staffing system of great complexity (Abbott,
1989, 275-276).

Adam Smith described with fascination the organizational
effectiveness of specialization and the division of labor as a new, modern
organizational efficiency. Marx, seemingly wistful about artisanal labor,
was raising, among others, the question of changing bases of consciousness
in the social order by his focus on the labor process and the theories of
class conflict. Durkheim’s notion of corporate communal organization
searched for substitutes for occupational community. Durkheim and other
classical writers did not foresee the importance of the kinds of "problems
of staffing structure" Abbott notes (meritocratic arguments, egalitarian
demands and organizational needs for control). Abbott concludes that it is
time to shift to new questions. He says:

. . . Marx and Weber clearly saw that organizations would overwhelm

occupations as (the twentieth century’s) most important linking

structures. (Both actually saw this too clearly, underrating the new
professionalism and other anti-organizational manifestations).

Recent writers on occupations, leaving the high plane of such

issues, have emphasized processes of occupational change as well as

the biographical experience of work. The positivist tradition has
dissected the mobility of categorical groups within census-derived
occupational categories. Theoretical analysis does continue among
scholars influenced by Marx, who have retained his focus on the
destruction of skill and the alienation of labor through
organizational change. And numerous writers have analyzed
credentialing systems, although few have merged those analyses with
realistic discussions of the work system itself. It is indeed time

to create a new list of theoretical problems (Abbott, 1989, 277).

Abbott notes that current questions about the occupational system
revolve around four basic structures: "the division of 1labor, the
organizations and occupations that structure and fight over it, and the
staffing structures that channel non-occupational social groups into them"
(Abbott, 1989, 277). He describes differences in how the division of labor

works in different "regions"™ of the division of labor, and he asks how
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boundaries fluctuate and what the respective roles of occupations and
organizations are in shaping this regionalization.

Abbott’s recent work, The System of Professions (1988) won the ASA
"Scholarly Work"™ Award in 1991. In that book he examines the division of
labor among experts. The emergence of Jjurisdictions occurs through
cultural practices usually involving abstract knowledge. Such
"professional™ Jjurisdictions are established by conflict between
professions over work. He argues:

There is a body of "problems amenable to professional-type wxk ad

a body of professions eager to do that work . . . (through cultural

practices usually involving abstract knowledge) . . . problems with

the body become diseases, disputes between people become legal
cases. On the basis of their successful construction of problems,
professions claim certain rights - from others in the workplace,
from the public, from clients, and from the state. These other
actors may then ratify, limit, or contest a profession’s claims of
jurisdiction, thereby creating a social structure for jurisdictions
whose cultural structure arises in the original practices of the
professions. At any given time, the system of professions comprises
the problems professions work with, the professions themselves, and
the links of jurisdiction - social and cultural - that bind one to
the other (Abbott, 1989, 178). (emphasis added).
However there is one source of the "staffing"™ structure (of experts and
other work) characteristic of the contemporary period which seemingly
remains understudied: social movements. Social movements may not
necessarily be guided by meritocratic or single-issue egalitarian social
goals, or by organizational control ideologies, demands or needs. Any
particular social movement may have different goals than the ones Abbott
locates as driving the staffing system. But whatever the goal of the
social movement, it is true that many jobs and occupations have been
created by them. Social movements, it would seem, should be ranked as a
major source (labor market creation, occupational structure definition and
recruitment, influences on new credentialing systems, stimulation of the
growth of knowledge) of the modern staffing system.

As Wilensky observed long ago (1964) in his discussion of "claims

for jurisdiction,™ there might be role orientations in the "new

professions"” that were neither strictly professional or organizational,
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but included "missionary" goals in work behavior, both organizational and
occupational, as structure emerging from social movement ends. Such a
"resolution” of professional, organizational, and social movement controls
was viewed as an important potential of the "mixed, new types of emerging
professions.”

If we now turn back to Abbott’s discussion of sources of staffing,
we notice, as noted above, that social movement goals are underemphasized.
Weber observed the obvious importance of the "routinization of charisma™
and it is evident that many social movements have influenced jobs and
occupations in recent decades. This topic will be discussed in a later
section, but, for now, it is important to notice that, when Abbott says
the professional region of the division of labor is carved out by largely
internal dynamics of the individual$ and groups within the profession, and
in his specific historical description of the "social and cultural links"
between "the problems professions work with (and) the professions
themselves™”, he has left us not knowing, in any detail, how a "region"
gets constructed. There are sources initiating the professional project.
It would seem, in the case of social movement instituted "regions™ of
expertness, that it is the social and cultural links of the movement that
construct both the problem and the new knowledge and new roles. It is not
that the "other actors™ (aside from the experts themselves) "ratify,
limit, or contest™ a profession’s claims of jurisdiction - it is, in the
case of a social movement instituted profession, the social movement which
initiates the jurisdiction (not merely ratifying, limiting or contesting
the expert groups claim of jurisdiction). The type of cultural work that
needs to be examined in understanding the emergence of a social movement
influenced occupation, then, includes the initiation of regions of
abstract knowledge. Abbott’s persistent emphasis is on jurisdictions as
existing and being exchanged. He says jurisdictions are

. . . (exchanged) through cultural work. Medicine defines

children’s misbehavior as hyperactivity. Architecture

defines urban planning as a larger version of design.
Clergymen define the meaning-of-life questions of the dying



51

cancer patient as religious, not medical, matters. The
professions compete by redefining other professions’ work
into their own terms; they compete by claims argued through
abstract knowledge. This is not, of course, to ignore the
many other means at profession’s disposal - alliance with
dominant classes, use of state power, creation of sub-
ordinate divisions of labor, and so on. But all these aim
to cement a claim that is first and foremost based on
statements that "what looks like a part of their work is
really understood as part of ours."™ The professions, in
short, establish their division of labor through a
competition whose currency is abstract knowledge (Abbott,
1989, 278-279).

All this is true and fascinating. Abbott goes on to note that, of course,
abstract knowledge is not the "general currency” of all "regions™ of the
division of labor. In the manufacturing region of the division of labor,
the contest between management and workers is more important than contests
between the more or less free competitors (of the professions), and, in
the construction trades, negotiatioh and competition takes place, but with
a currency different than abstract knowledge. He argues:

We must take a new approach to the division of labor,

specifying the various processes by which actual divisions

of labor are established. . . these various processes can

be nested inside one another . . .we must then discover

the conditions of their succession (from within which

nesting to which?) (Since) there is little mistaking the

emergence of bureaucratic, Bravermanian deskilling in the

larger professions in the last 50 years . . .Does this mean

that the production of expertise, like most other modern

production, will hereafter be institutionalized in

organizations rather than in individuals, that

professionalism - the very notion of institutionalizing

expertise in individuals - is dead? Under what conditions

can professionalism recoup against the subdivision and

bureaucratization of professional work? (Abbott, 1989,

279-280) .**
Notice, however, that in his description of other means to cement a claim
of jurisdiction (alliance with dominant classes, use of state power,
creation of subordinate division of labor) he ignores the role of social
movement goals and influences. Yet one way to answer the question of the
fate of "occupationalness™ or the emergence of occupational social
structure and group consciousness is to study the sources of and processes
of emergence of consciousness in social movements and in social movement

dimensions of staffing systems.
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We are suggesting he add a "region™ to the division of labor of
(partially) institutionalized social movement created occupations (PISMO).
And that further work in this area would make one good 1lead for
understanding some contemporary conditions for the production of
expertise. The external authority of the social movement stimulates new
knowledge and new expert roles as well as altering existing roles.

"Occupationalness”™ resembles class consciousness; it results from
social and cultural structuring of merely implicit links. Our argument is
that the partial institutionalization of social movements into types of
work ("the same kind of work") that becomes an.occupation is understudied
(Abbott, 1988, 149). The term "occupationalness,”™ then, serves to suggest
the potential that social and cultural structuring of both "merely
implicit 1links” in the environmental field (cohort effect, knowledge
effect, contextual effect), general societal rationalizing processes as
"scripts,”™ for example "the new federal model™ (contextual effect), and
also some explicit links (social movement effect both as internal work
jurisdiction segments and as external movement lobby influences, and
cohort effect) may be shown to be producing an “occupationalness™ amongst
clean water managers.

Certainly social movements (to which we will return) are only one
source of change, one "external force” impinging on the system of
professionals creating regions in the division of labor. And, if we look
at the several regions of the division of labor (manufacturing,
construction, marketing and distribution structures, other services) as
well as the system of professions, it is clear that general changes in
demand for goods and services remains the primary driving force behind
whatever occupational and organizational changes are occurring. What is
the relation of consumption (private and public demand) to the division of

labor - that is, as sources of jobs and occupations?
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Private and Public Demand

In the underlying shifts in demand as seen by economists and the
marketing professions - underlying shifts associated with changes in
income, population, new waves of innovation, and changing consumer tastes
- lies the explanation for most change in jobs and occupations. The
evolution of private demand and supply (or "industry structure®,
Brockbent, 1987) is seen, in this view, as driving production and
consumption. While the production for need continues to be also a need for
production (Marx’s dialectical insight of the identity of production and
consumption), production dominated by organizations, rather than by
conscious social groups such as occupations, remains the most common
situation. (A situation that, from this view, remains submerged in our
role as individuals and consumets);

Abbott notes the necessity of the consumption role in modern
production and observes that, among the many questions about the "staffing
of consumption”, is how it is socially constructed as a type of emerging
"occupation."®

Public consumption, however, may provide different leads into the
"new occupational structure.” Here, the expansion of public goods have
been associated with the emergence of many new jobs and occupations in
"limited critical sociology™ (or social problems area jobs and
occupations) (Gouldner, 1970) ™"social overhead costs"™ (eg. civil
engineering, general infrastructure public services), and in "social
industrial complex roles™ (welfare coalitions) (Heidenheimer, Heclo and
Adams, 1983; Evans, Rueschemeyer and Skocpol, 1985; Wilensky, 1983 and
1975; Carnoy, Shearer and Rumberger, 1983; O’Connor, 1974). These non-
market "contradictions"™ of the welfare state (Offe, 1985) have contributed
to much discussion about “"legitimation crises,"™ disincentives to work,
stabilization crises and other political level matters. However it should
be noted that many of the new mixed forms of "program professionals”™ in

the new, emerging social movement instituted jobs and occupations over the
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last few decades have emerged precisely in these areas of "collective
consumption™ (Castells, 1981). Abbott asks:

Much of the relation between organizations and occupations,

staffing and the division of labor, is determined by the

state... In the United States, the state has undertaken

endless rearrangements of the organizational side of the

staffing structures through negative sanctions, incentive

systems, and formal regulation. These rearrangements reflect

the demands of categorical groups seeking recognition.

. . . Does the willingness of the state to listen to

categorical groups provide a new counterweight to

organizational dominance, replacing the lost authority of

occupations? How and why do states utilize and control

staffing structures? (Abbott, 1989, 287).
There are so many ways various movements use the state that limiting the
state role in staffing structures to "listening to categorical groups® is
far too narrow a perspective. Abbott does emphasize the role of education
as an implicit model for later industrial relations and as a "winnowing"
device. Indeed, the education system is seen as central to the staffing
system.?? But activity in the public sector related to the emergence of
staffing structures is far more complex than the educational institutions
alone. Many social movements have partially institutionalized in the
public sector. He notes:

. . the condition of the household division of labor,

the policiea of the state, and the alternative functions of

education do not exhaust the factors shaping the balance of

the four fundamental structures of work (the division of labor,

occupation, organization, and staffing). I have only touched

on a few issues of outstanding importance (Abbott, 1989,

288-289) .
His view of education as largely institutional (staffing function) rather
than ideational (content) is helpful yet seems disconnected with his
earlier discussion of the system of professional occupational dynamics
around abstract knowledge as (ideational) currency. And it neglects some
of the microprocesses discussed by Bucher and Strauss around "segments"”
asserting claims around "characteristic work activities™ and "missions"
which stimulate important contests over methodologies, doctrines and
knowledge to be applied. In seeing education largely as a staffing
function, Abbott’s conclusion relegates the abstract knowledge fought over

by professions to an undialectical status: consciousness really does not
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matter for an occupation as a collectivity if it is not consciousness
about something. Adding social movements as one of the central linking
structures of the division of labor could enhance the needed emphasis on
consciousness. Abbott concludes:

The question of the new occupational structure, I have

suggested (through the 1989 article) has less to do with the

history of occupations than with the history of work in

general. The central theme of that history in the recent

past has been the replacement of occupations by organizations

as the central linking structures of the division of labor.

That change produced a need for direct mediation between

organizations and society, a mediation provided by the

staffing structures. If we can understand the forces producing

these large-scale changes, an understanding of most changes

internal to the occupational structure will follow from them.

. . .Only substantial theoretical inquiry can tell us (the

future of the new occupational structure) and, as I have

argued throughout, our past agenda of problems and issues

has kept us from that inquiry. If we can understand how

different divisions of labor proceed, whether and how

occupations become real, how we and others imagine work, how

consumption has become work, and how the various forces of

the work world trade off with one another, we may be able to

understand the future of occupations and of work generally

(Abbott, 1989, 289-290).

Whether and how occupations become real is one of the central questions of
this study. Our suggestion in general is to add to Abbott’s agenda a
"region” in the division of labor of partially instituted social movement
jobs and occupations (PISMO). This phenomenon is seen as composed of both
a set of processes and an historically specific set of outcomes and,
having indicated its general nature as outcome and in initial terms with
regard to social movement, social problem and occupationalizing processes,
we will now refer to this general phenomenon at times as PISMO or PISMO
processes.?

Our case-study attempts to delineate the transformation of work in
one such recent social movement - the environmental movement - from "jobs"
to the emergence of "occupations."™ We have emphasized that in order to do
that the carriers of the new knowledge stimulated by the social movement,
and the new jobs and occupations emerging with the social movement
instituted organizations need to be systematically studied. Part of that

systematic study would include careful, detailed job histories locating
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macro, middle range and micro-processes of occupational emergence in that

social movement instituted "region™ of the division of labor.

Social Movements

Blum, et al. (1988) provide an opening for the study of emergence of

occupation. She says:
Hughes (1958) indicates that a new occupation emerges

from work "formerly performed by amateurs, or for pay by people

with little or no formal training™ (p.133). He cites th:ee

origins of new occupations: technical developments, social

movements, and new social institutions (p. 133) (Blum, et al.,

1988, 98).

Our approach is consistent with Freidson’s (1970: 71)
definition that an occupation exists when workers perform the

same activity and develop common methods that are passed on to

new recruits. It is also consistent with Goode’s (1957)

characterization of those occupations that are professions,

requiring a minimal equality among its members in what they

do, their occupational role (Blum, et al., 1988, 97-98).

We have added to Hughes list of sources of new occupations, in this
section, a set of processes relevant to the creation of a "region” of the
division of 1labor: the middle-level social constraints, social
opportunities and social processes that build-up an occupational

collectivity.

As one of these middle-level processes we can note that a social
movement can act as a continuing type of social control on work behavior,
both as a goal perpetuating itself as an "origins effect,"™ and as a
continuing influence. This is an emphasis which seems realistic but is
missing in much discussion of occupations, professionalization and semi-
profession. For example Abbott (1989) makes inroads in analyzing the new
occupational structure(s) by asking if the division of labor operates in
the same way throughout the work system and he pursues the inquiry of
examining how the reqions of the division of labor are established. He
notes:

... how are the regions of the division of labor established?

How do their boundaries fluctuate? What are the respective roles of

occupations and organizations in shaping this regionalization?

As an example of a regional theory of the division of labor,

consider my analysis of the division of labor among experts, or as
we usually call them, professionals (Abbott, 1988). The division of
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labor between professions is established by conflict between

professions over work. There is a body of "problems amenable to

professional-type work™ and a body of professions eager to do that
work. Through cultural practices usually involving abstract
knowledge, professions construct the problems into jurisdictions

(e.g., problems with the body become diseases, disputes between

people become legal cases). On the basis of their successful

construction of problems, professions claim certain rights -

from others in the workplace, from the public, from clients, and

from the state. These other actors may then ratify, limit, or

contest a profession’s claims of jurisdiction, thereby creating a

social structure for jurisdictions whose cultural structure arises

in the original practices of the professions. At any given time,
the system of professions comprises the problems professions work
with, the professions themselves, and the links of jurisdiction -

social and cultural - that bind one to the other (Abbott, 1989,

277-278) . (Emphasis added).

Abbott’s call to “"specify the various processes by which actual divisions
of labor are established” is helpful. However, to repeat, we might want to
suggest a "region"™ of social movement institutionalized occupations. When
Abbott interprets jobs becoming. professions on the basis of the
individuals and groups within that work activity "successfully
constructing problems and claims of jurisdiction”™ he leaves out the region
where it is precisely the social movement and its’ “origins effect™ which
first establishes the 3jurisdiction, and then the new region of the
division of labor may "professionalize." And, again, to repeat, it is not
that the social movement (constituency) may just "ratify, 1limit, or
contest™ a profession’s claim of jurisdiction - the social movement is the
social and cultural origin of the new job jurisdiction.

It is true, as Abbott notes, that professions compete by "redefining
other’s work into their own terms; (that) they compete by claims argued
through abstract knowledge”™ and that such "currency” of abstract knowledge
is crucial in understanding the professional region. It is not true that
change in the system of the professional region is due solely to "whole
new types of problems"™ that are created by imminent developments in
abstract knowledge or only to the actions of professionals moving from one
type of (abstract knowledge) work to another type of (abstract knowledge)

work. Social movements play their part.
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Zald notes that these PISMO reactions, these social movement
influences, are going to be with us for a long time in the environmental
field:

One might argue that the government has already responded
to the threat through the creation of regulatory mechanisms at
the federal and state levels, such as the Environmental
Protection Agency, the Occupational Safety and Health
Administration. Haven’t we institutionalized mechanisms for
assessing risk and limiting dangers?

Two features of the underlying set of problems suggest
that new outcroppings of the negative externalities of industrial
society, and new groups and movements that no longer can accept
the costs, will be part of the social-movement landscape. First,
negative externalities are created in the form of unknown by-
products of industrial processes and product (Mitchell, 1979).
Only by preemptive and prohibitive research can the effects of all
industrial processes and products be known before the damage occurs
(Douglas and Wildavsky, 1982). . . Thus the creation of issues for
action is inevitable, though some risks can be avoided.

Second, the burden of the cost of different negative
externalities falls on different groups at different times. . .
Mobilization and community organization to cope with the fallout
from these failures represent a movement entrepreneurial
opportunity that will come often (see Walsh, 1981; Walsh and
Warland, 1983). As new problems emerge, affecting new groups and
communities, local movements, linked to circles of experts and
professions, are likely to result.

One feature of these postindustrial or late industrial
movements is that their definition and resolution call for a heavy
dose of expert opinion. Analysis of the interplay of causes, costs,
consequences, and options requires extensive knowledge of esoteric
subjects, unavailable to even relatively well-educated laypeople.
In modern society, experts play a role in defining facts and issues
for many movements - from issues of tax redistribution to the Iﬁﬁact
of pornography on behavior. Yet issues of technological fallout are

. peculiarly vulnerable to battles over technical definitions and
complex but often ill-defined systems of causation and long-term
effects. In this situation movements become battles over expert
definitions, and the ability of parties to command expertise becomes
an important part of the power equation (Molotch, 1970). (zald, 1988,
25-26) .

However, it is important to keep in mind that when Zald quotes Molotch
writing in 1970 (who had analyzed the Santa Barbara oil spill) he is
reaching back to a era when, in particular, the environmental movement
had just achieved a significant new level that ultimately led to major
legislation, many new regulatory roles, the formation of myriad
environmental associations, and the start-up of “"professional”
environmental studies, resource development, energy and ecology, and

environmental engineering programs at the universities.
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In other words, it was the movement that created many of the
subsequent experts who have since come to play a role "in defining facts
and issues”, that is who have since become the experts in the "battle over
technical definitions” where "movements become battles over expert
definitions.” It is not just, as Zald has it, that consumer movements (and
other types of movements) have an increased capacity to "link" their
issues to professional careers (McFarland, 1976), but also that as a
"region” in the division of labor the "social movement sector™ or the
PISMO process has institutionalized much of the impetus for new
occupations and the new abstract knowledge they are based upon.

The type of build-up processes and type of group consciousness
characteristic of each social movement-instituted occupation may be
different under different circumitances. For example, in the public
planning fields Ross (1975) studied the rise of the "advocate planner™.
This was a case where the origins effect was not limited to “negative
externalities™ of industrial society in a technical sense but rather an
issue of non-access by communities to planning policy determination. The
community-based urban movements generated a "profession in process", the
advocate planner.

Attempting to generalize about social movement influenced
occupations requires some kind of model of collective behavior or social
change. Jackson Toby describes Neil Smelser’s "value-added"™ approach as

articulated in Social Change in the Industrial Revolution in the following

way:

Professor Smelser suggests a seven-stage model to describe
social change resulting from the increasing differentiation
of a complex society: (1) dissatisfaction, (2) unconstructive
disturbances, (3) efforts to cope with dissatisfaction
without structural change, (4) social encouragement of new
approaches, (5) efforts to specify innovation, (6) implemen-
tation of the change, and (7) routinization (Toby, 1964, 578).

Generally, utilizing Smelser’s model, we would argue that
"occupationalizing™ fits in as step § "efforts to specify innovation."

While the instituted roles in environmental management may seem to have
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long-since reached steps 6 (implementation) and 7 (routinization), the
focus of our study is on how a partial institutionalization of steps 1-4

(early social movement) can lead to a feedback loop after implementation

(federal legislation of positions) and institutionalization (15 years of
program) to continuing efforts at innovation, due both to a continuing
social movement and to the other effects indicated (complexity, knowledge,
cohort, rapid change, new problems).

However, while the issue of public demand for a (set) of occupations
and continuing social movement influence seems obvious, this phenomenon is
seemingly often missed in the organizational theory and design literature
(for example, Mintzberg, 1983, largely ignores public sector, social
movement influenced, "mixed forms of control™ in his five types of
coordination). This issue seems 'also to be missed in labor market
influenced approaches to professional bureaucracies. The fact that the
ideologies of socialism are waning does not mean that the phenomenon of
public tensions establishing and maintaining public sector turf has
necessarily diminished - especially in the infrastructure, health, and
environmental fields. It is in these sectors that many of the recent
social movements have been making their impact with new organizations and
new occupations. It may yet be that many of the movements will ultimately

contribute to new institutions.

New Institutions

Each of the sources of occupation we have reviewed - new knowledge,
new organizations, increased specialization and division of labor, social
movements, and changes in public and private demand - has been associated
with the emergence of major institutions of the social order. The new
institutional sector of environmental management emerging over the last
twenty-five years has been founded by the ecology movement. This movement
has influenced a wide range of environmental services and, as new
institutional arrangements in government programs and business, influenced

the emergence of new occupations through such structures and processes as
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pushing to Ggenerate new knowledge, founding new organizations,
contributing to both increasing specialization and division of labor
(including a set of new interorganizational fields within the
environmental "region™ of work), altering private and public demand, and
influencing other social movements.

Many other older and new social movements have created new
institutions. The labor movement and reactions to it created new
institutions in government and law (Labor Department, NLRB, labor law,
collective bargaining institutions, wage determination "institutional
complexes”) (See, eg., Piore & Sabel, 1984). Other social movements
emerging in recent decades that have created new institutions include
adult education, civil rights, health and safety, feminism, peace, and
consumerism. Examples of the ways fhat these and other social movements
create occupations in the process of institutionalizing will be discussed
in a subsequent section. The institutionalizations of social movements
fits into what was referred to above as the Western cultural account.

Western Rationality: A Cultural Account of General Societal Rationalizing
Processes

New laws, administrative agencies, and professional occupations are
continually being created, giving rise to new rationalized myths. Do the
emerging PISMOs use the "building blocks of organizations"™ unreflectedly?
It is true that these "blocks of culture™ are bases for organized action.
They are "strategies-of-action" (Swidler, 1986) . However in this emergence
process there are ambiguities and competing tendencies (Scott, 1987, 141).
Attention, for example, should be paid to the evolving consensus within
sectors that, as the dynamic of a developing "balanced network"™ (Benson,
1975) help build-up and maintain them (Rowan, 1982, 262; M. Meyer, 1987).
Would a cross-section of all newly emerged large interorganizational
fields or "industry systems” show them all equally determined by pressures
for structural homogeneity from institutional rules, procedures, policies,

and roles?
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Scott and Meyer’s call for “cross-societal and cross-sectional"™
research on these emerging sectors tends to ignore the longitudinal aspect
of this process. They do, however, attend to "rationalizing processes"™ in
a case study of how a sector grows (Scott and Meyer, 1983, Chpt. 5,
"Aging and Reform Movements”) . Here five rationalizing processes operating

at the ideological (or institutional), the organizational, and the

individual levels are traced as developmental features of a general

societal process:

(1) An area is identified for rationalization; (2) forces

are mobilized calling for reform (mass-based organizations

develop, existing organizations activate, newer associations

are formed); (3) professional groups have interests in

reform (their job is to initiate and help shape such

reforms); (4) reform efforts are viewed as resting on

a rational and scientific base that must be extended.

(The promise is held out that the area of concern can be

reorganized and put on a more scientific basis). Calls are

made for more research, for more and better trained

personnel, and for the more efficient organization of

services; (5) The practitioner knows what is in the best

interests of the client, that is, the professional concept

of a client’s needs is based on some definition of

homeostasis, departures from which require attention

(Scott, 1983, 118).

Scott argues that, once an area has been "opened up"™ by these processes,
it becomes easier to legitimate new professional specialties, occupational
roles, and types of services; and older professions explore ways to
expand their services to the new area. Rationalizing processes "let the
light of legitimacy shine in, " encouraging new organizational ventures to
grow (Scott, 1983, 118). However, as mentioned, if we compare such
societal sectors in a cross-section view only we miss the story of their
historical development. We may miss examining the question of the nature
of extent of change and in looking, see only general forms.

In understanding rationalizing and organizing processes, the
historical context in which they are occurring is crucial for highlighting
their distinctive features. The particular conditions present at the time
of their unfolding may, as Stinchcombe (1965) argued, mean that
organizations (and sectors) founded at a particular point in time tend to

share certain characteristics. The same cohort of organizations may be
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imprinted in some fashion by administrative images, technological
imperatives, and environmental constraints prevalent at the time of their
founding. It is important to assess factors present at the time at which
social movements give rise to new types of formal organizations (Scott,
1983, 119).

There is some activity to make these kinds of studies. The recent
16th Annual SCOR Asilomar Conference (Monterey, May, 1992) described
earlier had, as it’s theme, "Emerging Organizational Fields."™ We may note
here that the initial clean water management programs were initiated in a
"cooperative federalism” period of the early 1970s but there was a shift
to "coercive federalism™ (Kincaid, 1990) by the late 1970s. The WWT grants
unit we study evidenced less engineering and facilitation of the growth
coalition, and more regulatory an& environmental activities after this
shift. This examples the importance of changes within an emerging
organizational field. Increasing attention has been focusing on the topic
of the processes and types of emerging organizational fields in
organizational theory. Michael T. Hannan has recently noted:

. « « I'd say there is a lot of interest now in organizational

evolution, in trying to understand the analogues of speciation,

the conditions under which or the processes that govern the
creation of new organizational forms rather than just new

members of a population (Hannan, 1992 winter Academy of Management

OMT (Organizational and Management Theory Division) Newsletter.

These things being said, we are still left with an inadequate view
of how sectors grow. The institutionalist perspective that the most
relevant underlying process is the Western cultural account of general
societal rationalizing processes is informative but underemphasizes the
potentials for substantial rationality. The theoretical argument about
deep cultural determinations versus processes of substantial rationality
is complex and cannot be undertaken here (see Alexander, 1985; Habermas,
1990) . However, it would seem that the general impact of social movements
on "professions in process™ is such an empirically prevalent phenomenon in
recent decades that more attention to the processes and conditions under

which substantively rational social structure and group consciousness are
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built up is needed. That is, the institutionalist perspective leaves us
with the same question about social movements that Heydebrand addressed
concerning new organizations: in theory institutionalism addresses both
innovation and reproduction, but in practice the research strategy has
emphasized the process of symbolic reproduction of form rather than
focusing on the nature of extent of change. Does it not seem that the many
(often social science relevant) social movements introduced have, indeed,
contributed to substantive rationality of goals and ends (an educational
society, civil rights, gender 1liberation, ecological paradigm
consciousness, mental health and self-leadership, increased safety and
health goal attainment)? In the processes of build up of social structure
and group consciousness characteristic of social movements it could be
argued that the substantive goalé are as noteworthy as the general
rationalizing processes or societal instrumental rationality forms (see
Habermas, 1990).

In this section we have identified and briefly described several
sources of emergence of occupations. We have reviewed macro level sources
of new jobs and briefly indicated insights from the micro level tradition

(which has studied the cultures of individual occupations as ethnologies)-

Macro, Micro and Middle Range

What may be needed for our study of a new set of occupations are
case studies that 1link micro and macro processes in ways that can
generalize about conditions and processes of occupational emergence.

Blum and associates have argued this way:

What is generally missing...are "middle-range™ studies that
examine occupations as collective entities. As Friedson
(1985) points out, there are social constraints that allow
various combinations of tasks into role bundles we call
occupations. The process by which role bundles are made up
and organized, the power those occupying the roles exercise,
and how they exercise it are all crucial for better under-
standing of the division of labor (Blum, et al., 1988, 97).

Their approach is to suggest that there is a series of elements necessary

for the emergence of a new occupation. An important contribution of their
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study of employee assistance program "program coordinators™ was the
development of a method for defining when an occupation has come into
being. To do this they assess commonality within an occupation among role-
occupants with diverse socialization backgrounds.

Weber noted the problem that creating stable jobs makes for a social
movement. Over time the social movement charisma must become (at least)
partially institutionalized into staffing structures within labor market
"regions™. This was the burden of our review and critique of Abbott (1989)
- that he has not emphasized the concept of "region" of the division of
labor enough, especially in the "professionalization"™ processes of expert
jobs becoming occupations. Blum and associates note the subsequent problem
of training:

As mentioned, Hughes observe$ that new occupations must recruit

from existing occupations, leading in time, to the emergence of

issues about formalized training for the new occupation. This, in
turn, eventuates in a progressively more formal credentialing
system, placing clear boundaries around the occupation and

closely governing entry (pp.134-135). (Blum, et al., 1988, 98-99).

In our look at sources of new jobs we noted that macro theories of
stratification and political economy, social movements, and aspects of
occupational and organization theory have made their contribution.
Macrosociological study of the structural dimensions of work has, of
course, been a dominant trend in the discipline. In terms of the analysis
of the emergence of occupations out of labor market positions, theory
should also attempt to locate a "middle range”™ of problems such as under

what conditions, through what processes, and when do occupations emerge?

Finally, we can ask the micro 1level questions about face-to-face
interaction and the build-up of social patterns. (See Ritzer, 1987, for a
discussion of the need to integrate these levels, and Burns, Baumgartner
and Deville, 1986 for an attempt at a theory of actor-system dynamics).
We have indicated that the difference between an occupation and a
job involves whether there has been a build-up of social structure
surrounding the work and whether it is characterized by a conscious social

group. Work activity in a labor market (a job for pay) does not
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necessarily have to have much social structure or group consciousness.
Because of this definition, the dynamic aspect of occupation (as structure
and consciousness) directs us to also examine the interaction between
microprocesses and background social structural and "middle range"
conditions and processes such as internal "occupationalizing"™ related, for
example, to social movements within organizations, and to other similar
"turf, ™ "professionalizing," and "power”™ phenomena.

All these questions lead us to specific bodies of theory in the
organizations literature such as "institutionalist,”™ "interorganizational
linkages, " and "negotiated order™ models (Scott, 1987). Dynamics relating
more closely to conditions and processes of social movements direct us to
resource mobilization theory and other theories of social movement. Recent
work in economic sociology and labér market studies are important. Many
new occupations can be analyzed as emerging and being maintained or
altered in part through social problems processes, as the occupation-
forming part of the "“social problems industry."™ Many types of new
environmental occupations are knowledge intensive fields and this fact
directs us to the works the sociology of science, new class theory,
sociology of knowledge, and parts of critical theory.

We have located a central guiding theoretical question beyond the
details of environmental work and the general issues of structure and
process in sources of occupations. This question lies in the problem of
identifying the sources of the emergence of a conscious social group. The
theoretical and practical problems of an emerging occupation therefore
reflect enduring, central sociological questions. Analysis of social
movements has been a major focus of enduring theoretical work. At both the
macro and the middle range we can ask what differences there are among
social movements that affect creation of new jobs? How do the partially
institutionalized social movement organizational and occupational (PISMO)
processes work? How do jobs created by social movements differ from other

types of work?

< s =
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SECTION TWO: HOW SOCIAL MOVEMENTS
AFFECT JOB CREATION

Social movements are sources of tension in a social order. We have
seen how a social movement such as the environmental movement can change
the social order by creating new jobs. In general, social movements may
signal unseen characteristics and possibilities within a given social
order (Giddens, 1987, 48). As social movements utilize a reflexive
appropriation of knowledge about social life to establish and sustain a
labor market position (a job), new collectivities (as occupations) become
connected to or work in alliance with elements of the established social
order.

Newer social movements (adult education, civil rights, ecology,
consumerism, health and safety, women’ s movements, mental health, peace)
have stimulated sociological imagination adding to that produced by
continuing study of ongoing social movements of more traditional
sociological concern (political, ethnic, religious and labor movements).
Studies of occupational emergence as the institutionalization of social
movements, however, seem underrepresented in the sociological literature.
Our case-study of the emergence of a sample of new occupations in the
environmental management field (presented in Chapters 3 and 4) makes us

ask what literature can help us? What are the right questions to answer?

Action Organizations May Lead to Institutionalized Organizations

Our case-study emerging water quality occupations were socially
constructed through the "technology™ of a "new federal model™ as a
specific organizing and rationalizing process (Scott, 1987, 1983;
Thompson, 1967). However their “origins effect"™ includes myriad lobby
groups, action organizations and social movement activity. In the
mobilization stage the environmental movement founded the Clean Water Act
which made possible (objectivated) many water quality jobs (subsocieties
of reciprocal typifications) including the large wastewater treatment

plant (WWTP) and drains grants programs (third level legitimation of a
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specific theory: federal funds and roles). (We have studied the Michigan
Department of Natural Resources WWTP unit). Thus the WWTP sector emerged,
that 1is, was effected by this "mandated coordination”™ (Aldrich and
Whetten, 1981).

Once this large-dollar, federal program was initiated the building
of WWT plants and drains was at the center of an intricately interrelated
political, growth, regulation, and environmental infrastructure which as
a societal sector or network process provided a "series of direct working
relationships between organizations™ as symbiotic partners (Hawley, 1986;
Astely, 1985, 236). The public act mandated not only water quality
standards and funds, but "project managers” to guide municipalities in
their application for grants and conformance to standards: the water
quality analyst. The history of theée positions and their role incumbents
is the subject of chapter 3. The extent to which the role incumbents have
been a part of, or influenced by, the environmental social movement (and
by other movements) is a part of our case-study. What kind of social
movement is the environmental movement? What theoretical work on social

movements can help?

Perspectives in Social Movement Theory and Types of Social Movement

Sociological analysis of social movements has centered on three
types theory. Hannigan (1985, 435) summarizes them as:

1) traditional ™"strain"/functional theory (Smelser), 2) resource
mobilization (Meyer & 2ald) and, 3) the French school (Touraine, Castells)
emphasizing the "new” social movements (anti-institutionalism).

The four types of social movements Hannigan describes are analyzed
using all three types of social movement theory but he emphasizes degree
of anti-institutionalism (following the French school premises). These
four types are: social 1liberation movement, revolutionary movement,
cultural movement, and professional reform movement, and his typology is

indicated in Figure 2, shown below.
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Figure 2. Hannigan’s critical appraisal typology of social movements.

Emergent Group Identity

High Low
Social Revolutionary
High liberation movement
Emergent
Anti-Institutional
Awareness
Cultural Professional
Low movement reform
movement

(Hannigan, 1985, 450)

Yet even a broad movement shaped by anti-institutional goals (such
as a social liberation movement) needs "connections" to institutionalized
elements or an "alliance™ with established organizations. This would
involve some partial institutionalization of the social movement into
organizations and occupations (PISMO processes). This suggests that all
successful movements are part of at least some type of an
"interorganizational field™, or "social web"™. Social movements may
contribute to legitimizing new (emerging) interorganizational fields,
sectors, occupations, and industries (Kropotkin, 1975; Rothschild &
Russell, 1986).

The need for a social liberation movement to be connected through

organizational "operators" (Castells) to mass media, professions, and
parties or for there to be an alliance (Touraine) between movement and
institutionalized elements suggests that to the extent there are social
movement institutionalized jobs there will also be a tendency for those
jobs to become "occupationalized."

This case is more visible in the examples of a social reform
movement and, perhaps, a revolutionary movement. It is less visible in

cultural movements but still salient. There are reasons the environmental
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movement is continuing and there is reason to believe the anti-
institutional or social liberation dimensions of this broad movement will
persist. However, even the strong social liberation aspect of the ecology
movement does not mean it is without its links to the dominant Western
cultural account of "rationalism."™ For example, strong links exist between
the environmental movement and the social structure and group
consciousness of the occupational culture of experts in the environmental
sciences. PISMO process occupations stemming from social 1liberation
movements that are links with the system of professions are instituting
work regions that may persist.

Studies of social movement institutionalized occupations are, as
noted, underrepresented in the occupational structure literature. Studies
focusing on detailed job histories ﬁresentinq longitudinal research on the
emergence of occupations are also rare. Of course, many segments of
sociology contribute to the study of occupations. As we look at the
institutionalization process (through social movement origins), we want to
utilize knowledge about the rise of occupations derived from recent
theoretical traditions. In particular,I the "institutionalist perspective”
(Perrow, 1986) will help us.

Within recent institutionalist literature, however, there has been
a tendency for the examination of causes of institutionalization to be
eclipsed by the study of its consequences (Zucker, 1987). The story of the
causes of the nature of extent of change is on the agenda, but
understudied (Heydebrand, 1989). The institutionalist literature is also
weak in research and theory examining the rise of legitimated fields
(DiMaggio & Powell, 1983). Yet change and the rise of new activity is
fundamental since placid periods will always be followed by turbulent
times - and many of the instituted social movement work roles generate
their own work region dynamics during the intervening placid periods. Part
of this history is precisely the problem Berger and Luckmann noted:

transferring the first level objectivated typifications and habituation to
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the next generation, requiring a “second level™ of explanations or
legitimation. Amateurs made the movements but trained professionals take
over the reins (See, eg. Gouldner, 1959, 416 on "itinerants"™ vs. the
"homeguard®™). E. C. Hughes (1958) emphasized that
. . .a new occupation emerges from work formerly performed
by amateurs, or for pay by people with little or no formal
training”(p. 133). He cites three origins of new occupations:
technical developments, social movements, and new social
institutions (p. 133). He then indicates the likelihood of
competition or conflict with other occupatiuns. As mentioned,
Hughes observes that new occupations must recruit from existing
occupations, leading in time to the emergence of issues about
formalized training for the new occupation. This, in turn,
eventuates in a progressively more formal credentialing system,
placing clear boundaries around the occupation and closely
governing entry (pp. 134-135) [As quoted in Blum, et al., 1988,
988-999].
Emerging from action organizations which become ™"institutionalized
organizations® the amateurs routinize the movement charisma. The
routinization may take rational-legal forms which institute reciprocal
typifications between counter-roles, mediating roles and ancillary roles
in an organizational network. This characterizes grants policies with
"project managers,” or long-term structured funding with “"program
professionals.” Recruitment may become problematic to establish a second
cohort without PISMO processes of "occupationalizing,”™ and the rate of
turnover within the initial cadre may also need to be studied. Formal
systems of credentialling and staffing structures are created. All of this
may be occurring within the rise of a new interorganizational field.
Several microprocesses will be seen to be at work in any story of
the emergence of an occupation, and this is so for our case study. There
are influences of both a specific movement (environmental movement) and
the interaction of several social movement types within the, larger,
ecumenical environmental movement (Zald and McCarthy, 1980; Hannigan,
1985) . Galaskiewicz (1985) observes that "residuals”™ and "multiplicities”
in interorganizational relations are an outcome of complex interactive

loops that require the analyst to know the specific history of the

emerging occupation system very well. Environmental management roles have
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emerged often as key-link roles in sets of organizations. Thus we are
looking at a complicated story.

An example of a well-done study of the emergence of innovative
school programs and occupational roles that involved an
interorganizational network was provided by Rowan (1982). He emphasized
the emergence of a "balanced network"™ (Benson, 1975) among California
school departments adopting program innovation. New occupations emerged in
tandem with the new school programs. The process of emergence that led to
adoption occurred through an "institutionalized™, politically balanced
network, i.e. consensus among the adoptive units as a "field." Similar
types of analyses are needed for emergence of PISMOsS, and for the case of
environmental occupations. However, examining the history over the last
twenty-five years in the environmental example, there needs to be more
emphasis not on the articulation of a "balanced network" among existing
units (eg., school adoptive units, where the schools were already there),
but rather on the emergence of a social movement instituted
interorganizational field - environmental management organizations and

counter, mediating, and ancillary organizations and occupations.

Social Movements and the Rise of New Interorganizational Fields

In their emergence, social movements have legitimated not only new
occupations that are part of interorganizational fields but also new
societal sectors (Scott, 1987). For example, in this century, a new sector
has emerged with the 1labor movement. The new "fields"™ or
interorganizational complexes of labor include the U.S. Department of
Labor/NLRB & Regional Districts/labor law firms/state regulators/firm and
union departments/university-based LIR programs, and so forth. Several
kinds of roles may develop in new "fields™: link roles, mediating roles,
adversarial responses generating new roles, and counter-movement roles.
These several roles may emerge within PISMO work regions as new bureaus,
as positions being created or altered in existing bureaus, and all of this

may interact with new knowledge, making social movement stimulation (of
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knowledge) and social movement controls (within organizations and

occupations) significant.

Link Roles May Develop

Blum, et al. demonstrate how, in the emergence of the Employee
Assistance Program (EAP) "program coordinators®™, their work included
acting as a key 1link role in between federal money and company and
program startups of employee assistance programs. Abbott (1989) noted
that, in the US, the state has, in recent decades, frequently undertaken
"endless rearrangements of the organizational side of the staffing
structures through negative sanctions, incentive systems, and formal
regulation.™ DiMaggio (1983) described this in terms of the incentive
system of a federal grants policy for the arts, which resulted in
"coercive isomorphism® in structuring the ™"arts councils™ that
subsequently emerged. Many examples of such "vertical, non-local, societal
sector” grants programs could be given in which key 1link roles are
institutionalized as jobs in the programs. (See Scott, 1983, for general
social reform movement, new "federal model™ description).

Our case-study asks the question of what happens to these jobs over
time? If they can be seen to become occupations, what processes
contributed to their "occupationalizing?™ One process, it will be argued,
is the multiplicity of interactions over time, with resulting
sedimentation of social structuring and growth of group consciousness,
within interorganizational network - a "societal sector"™ role emerges,
not merely a "grants project manager"™ as a segmented, bureaucratic "hat."
Environmental managers, to a significant degree, "make an (occupational)
life™ in network relations.

In the mental health and adult education movements similar
"complexes™ of nested organizations and networks have emerged as "fields".
(Such "nesting” can be diagonal, vertical and/or horizontal; see Astely
and Fombrun, 1987). In our case-study, we will examine how the WWTP water

quality (grants) analyst played out a link-role as key functionary in the
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large dollar, program relations of a complex interorganizational field of
municipalities, WWTP roles, contractors, public officials, EPA, and so
forth. Similar rises of interorganizational 1linkages into distinct
"sectors™ has emerged with civil rights, consumer movement, health and
safety, women'’s, and other movements. In all these cases
"occupationalizing dynamics™, potentially built-in to any key link role,
may be relevant for subsequent development of social structure and group
consciousness. One way PISMO roles develop "occupationalness™ is through

interaction with mediating roles.

Mediating Roles May Emerge

The labor movement, interorganizational field gives some clear
examples of the emergence of. mediating occupations. Here the
institutionalization of national labor relations roles in such federal
agencies as the Labor Department included occupations such as "arbitrator”
and "mediator” (eg., in the Federal Mediation and Conciliation Agency).
These roles require years of experience, training and skill and clearly
offer examples not merely of "jobs™ but of "occupations™ with accretion of
social structure and group consciousness. Indeed, careful monitoring of
the character of social structural contacts and consciousness is an
important part of the "program professional™ orientation that the
resolution of issues regarding movement, professional, and organizational
controls requires in this key, mediating occupation (see Fossom, 1988;
Kruger, 1982) . Other examples of mediating roles might include educational
facilitators, civil rights mediators, consumer mediators in law and
government, arms negotiators, merchant bankers and merger spokespersons,
political negotiators, religious umbrella organizational mediating roles,
mediating roles as brokers in ethnic coalitions, neo-corporatist political
mediating roles, and so forth. The major focus of studies of mediating
roles instituted by social movements might be in locating both processes
that initially establish such positions and processes that help them

emerge (and sustain them) as occupations. Of course, it is often the case




75

that in the web of societal conflict and group affiliation (Simmel, 1955)
PISMO roles will interact with adversarial roles emerging in established

organizations.

Adversarial Responses from Established Organizations and
Institutions May Create New Roles

Again, the labor movement provides a clear example. In response to
the (partial) institutionalization of labor relations into sets of social
movement, federal government, and state government jobs and occupations
based on the 1legalization of collective bargaining, the business
organizations created adversarjial response roles: jobs and occupations
emerged in personnel and labor relations departments as analysts to
prepare the company for bargaining, resistance, and decertification
campaign consultant roles. The Eﬁropean model of neo-corporatism has
probably gone the farthest in this emergence of elaborate sets of roles:
As Wilensky once put it, in describing the six-to-eight sided bargaining
in smoke-filled rooms in the 1labor relations of neo-corporatist
arrangements, the adversarial relations are something like "Get your
experts, bring your statistics, and we’ll meet at dawn!"™

Other examples can be cited: Traditionalist curricula-advocate roles
have emerged in response to adult education; organizations and
occupations have been emerging around the "politically correct™ media
coverage of "multiculturalism"” and affirmative action; anti-feminist
organizations and roles have sprung up; and, of course, many political,
ethnic and religious establishments have generated new roles in
adversarial response. Focused study of such adversarial responses for the
environmental movement have been provided by Schnaiberg (1980) and
Morrison (1972, 1973).

In general, the import of the rise of resistance to social movements
by adversarial responses in established organizations is that both the
social movement and the established organizations and occupations may

alter in an interactive, dialectic of response and counter-response over
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time. Unravelling such feedback loops can become difficult historical
tasks - but such careful study would be necessary to isolate and assess
the many separate processes at work. Of course, it is not only established
organizations and institutions that typically respond to social movements
- there is also the initiation of countermovements.

Describing social movements in general, Hannigan (1985) notes how
Touraine builds in analysis of responses to social movement as altering
the nature of the social movement. There is a parallel on the middle-range
level of how a type of work changes in response to resistance in its
build-up of social structure and group consciousness. As a job becomes an
occupation how does the interaction of the emerging role with (also
emerging) counterroles, mediating roles, and ancillary roles help lead to
"occupationalizing™? Responses to social movement institutionalized
occupations and to changes in the nature of occupations due to interaction
with conditions created by counter-movements change the conditions for

"occupationalizing.”

Counter Movements May Emerge Influencing Social Movement
Institutionalized Occupational Labor Market Conditions

Lo, (1982) has described the rise of conservative counter movements
which have arisen to oppose leftist movements. Many jobs instituted by
social movements and countermovements can become institutionalized as
"organization-sets"” of counter-role. In these cases, the counter-roles
interaction layers the initiating PISMO job with accretions of social
structure and group consciousness built up in interaction with the
counter-role. For example, in the interorganizational field of
environmental management, counter-roles embodied in emerging occupations,
such as private consultant roles, engage in long-term work activity in
relationships with the grants policy project manager role: the extent of
"negotiated order™ between these occupations, or how the occupations shape
each other, is touched on in our study. Job behaviors may be partly

transformed toward "occupationalness™ by such interaction. Of course, the
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new emerging counter (or partly ancillary) role of consultant was
established as an entrepreneurial response to the new bureaus that were

created by the environmental movement: EPA and the DNR grants section.

New Bureaus May be Created

As Hannan and Freeman have noted (1977), emerging organizations
suffer from the "liability of newness.”™ When social movement action
organizations institutionalize as an “origins effect”, when social-
movement-instituted interorganizational fields involve new 1link
organizations and roles, when establishments create new organizations or
roles in adversarial response, and when counter movements institutionalize
counter-action organizations, development of new units, bureaus or
organizations may be a more certain survival tactic than reorganizing
existing bureaus or units.

This can be seen in the proliferation of "alphabet soup”
organizations in the reform movements of the 1930’s Great Depression; in
the 1960’s Great Society programs; in the various recent social movements
and responses from establishments and counter movements. As Scott, Meyer,
and Rowan all emphasize the building blocks of organizations are
institutionalized and available (as rationalized myths) able to easily be
put together, with a "little bit of entrepreneurial energy."” The focus in
examining new units, new bureaus and new organizations within large
divisions should be, for our purposes, on the manner in which this
phenomenon builds-up or in an interactive way facilitates, maintains (or
thwarts) "occupationalness.™ Blum and associates have some discussion of
this, describing the early entrepreneurial role of amateurs-becoming-
professionals in the EAP program coordination role. Bucher and Strauss
also note the "conflict processes"™ often involved as medical specialties
carve out subspecialties.

Water quality management was a specific occupation emerging out of

the environmental movement. But occurring as it did in the 1970s,
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environmental management occupations were also influenced by a period of
heightened public sector activity. Bureaucratic organizations do not just
carry out policy, they also make policy (See Rueschemeyer, Evans and
Skocpol, 1985). Parts of the environmental organizations policy agenda
has been to make their single-media jobs more into cross-media planning
occupations (GAO, 1988), to make the institutional shift from law and
regulation to comprehensive planning roles (Veissman, 1988, 583). Also
salient for the occupationalizing of the initial water quality cadre or
cohort were the quality of work life movement, the adult education, and
perhaps other movements relevant to their "origins effect.”™ The cluster of
social movements intersecting within the lives of that first cadre of
environmental managers (especially their experiences during the years
1968-1973) may make senior workers in the environmental management field
a generational cohort. The fact that this process is occurring primarily

in the context of government bureaus needs to be taken into account.

Positions in Existing Bureaus May be Altered or Created

While entirely new organizations, units or bureaus (for example, the
EPA or NLRB or EEOC or OSHA) might be formed through social movement
influences, it is also the case that existing bureaus or divisions often
alter existing patterns or create new ones. All incumbents of
environmental management jobs have lived through frequent alterations and
reorganizations of their work region. The "origins effect™ of new
positions in existing bureaus would be expected to be correlatively
smaller in power and resources, but might be crucial. The focus in
examining the emergence of positions in existing bureaus requires careful
job histories that can isolate the processes involved. The Blum, et al.,
study of EAP program coordinators is a model of a single position being
created in an existing departments (eg. in personnel departments) that
later became new units. The Blum, et al., study is also useful in tracing
the “"characteristic work activity"™ and sense of "mission™ and

"methodology” which became the emerging occupations ideational and

1
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normative structure. On the basis of these ideas and norms of what the
occupation was Blum and associates were able to create a composite measure
of when the position had become an occupation. Examining how social
movements stimulate new knowledge which may led to new specialties may
help in constructing measures of threshold of when a subsociety (or
cohort) with a subuniverse (or "segment™) of knowledge (or work

jurisdiction) has become an occupation.

Social Movements May Stimulate the Growth of Knowledge Leading to
New SQQCIalIsts

We have indicated that social movements signal new possibilities
within a social order and often may generate new occupations; that the
"new"” and the "old"” social movements include processes through which
occupations emerge; that the particular style of a social movement is
influenced by historical conditions (time and place) and may involve a
distinct cohort; that conditions of success for a social movement include
connection or alliance with institutionalized elements which may mean
social movement generated occupations are part of an "interorganizational
field.™ Many recent social movements and their reform occupations have
also been influenced in their development by an interplay with science and
the growth of knowledge. Eyerman (1989) stresses the interplay of the
development of social movement and the development of science. This seems
central to the case of the ecology movement (Cohen, 1983; Habermas, 1982,
1990; and topical references of Herber, 1954 and Carson, 1960).

There has been growing scientific knowledge and technical abilities
of measurement that relate to environmental management, in general, and
the wastewater pollution control "“industry system™ in particular. This
growth of knowledge relates to internal "“work activities™ and
"methodology” (Bucher and Strauss, 1961) in this job jurisdiction which
may influence "occupationalness.”™ Although the build-up of social
structure and group consciousness contributed by social movement, cohort

and new interorganizational field interactions are clearly important,
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growth of knowledge in the area has also influenced the occupationalizing
of this position.

We might ask first, briefly, what changes in the knowledge base of
the environmental movement have occurred? In the state civil service
departments of natural resources community assistance planning has been
influenced in the past by the "older™ social movements (see Wallerstein,
1988) connected with public works, urban reform, and (public sector
and/or "growth coalition™) public planning in a way that led to a general
"conservation and engineering™ occupational culture. However, the "newer"™
(post-1968) social movement ecological sensibilities have tended to
emphasize a decentralist, more theoretical science-based, and lifestyle
issue value complex in an “environmental” occupational culture (See
Simmonsen, 1990), which may reflect a broader paradigm shift in societal
belief structure, from a technological perspective to an ecological
perspective (Dunlap & Olsen, 1991).

This “"paradigm shift” within environmental engineering is ongoing
but distinct and has, as a "segment™ conflict, helped to make the field
into a "profession in process.” The general impact of the changing social
movement has shifted the focus in the growth of knowledge less toward
engineering and more toward ecology, stimulating newer, more “ecological™
specialties which, in turn, in a dialectical fashion act back upon the
emerging “occupationalness” of environmental management. In general, we
may find interactive, additive, multiplicative and dialectical processes
at work, yet in general the insights on “paradigm shift"™ raise the issue
of whether PISMO processes contribute to a reproduction of form (general
rationalizing process) or an increase in substantive rationality
(Alexander, 1985; Habermas, 1990). Does the emergence of a conscious
social group accomplish substantive goals? Have the water quality
management roles contributed to improvements in water quality? What are
some of the factors affecting clean water management in terms of how, when

and under what conditions individuals become an occupational group?
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If we view, as we have, occupation as work that has some structure
built up around it and is characterized as a conscious social group, we
can recognize in models of occupational consciousness a key theoretical
grounding. Social movements have always been sources of changes in
consciousness. Bucher and Strauss (1961) and Zald (1988) have noted that
organizations and "work regions"™ in the division of labor have social
movements within them. These internal build-ups of social structure around
work activity also involve group consciousness that helps to
"occupationalize™ those jobs. External social structure sets opportunities
and constraints on "occupationalizing.”

Our case study of an emerging occupation examples both the buildup
of social structure and increasing degree of consciousness as a work-
defined, social group. The environmental manager roles are a mixed new
form - a new form that may be characteristic of new social movement
occupational forms. To place these roles in the context of other social
movement-based occupations, we will review a variety of social movement
institutionalized processes of Jjob creation and the emergence of
occupations. As we look at several social movements, we wish to keep in
mind Wilensky’s injunction that we need both detailed job histories and a
systematic, comparative approach to begin to understand the range of new,
mixed professional forms. Sometimes these new, mixed professional forms
are an outcropping of prior positions. The social movement influences the
pre-existing type of work not only in the growth in new knowledge, but in

a more general transformation of the prior position.

Social Movements May Alter or Transform a Pre-Existing Position

wWhen social movements influence prior positions they may change more
than the occupational title and the knowledge base of that type of work -
they may add a new resource base and new dynamics to fundamentally change
the conditions under which the altered, prior position may now
"occupationalize.” In the case of water quality and wastewater treatment

there was the prior position of the "sanitary engineer.” This work role
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had a fifty year history in the civil engineering tradition, but was
hampered by its association with a broad, abstract work jurisdiction.
While the prior positions duties were said by the American Society of
Civil Engineering to include air and water quality, toxics, waste, and
epidemiological aspects of health, the actual work jurisdictional power
was limited. As our study will demonstrate, with only a small number of
persons in this role, and in the historical context of national and local
water policies that emphasized development, growth and coordination prior
to the 19608 environmental movement, this pre-existing position was
limited in its ability to "occupationalize."

In general, when social movements influence prior positions, a more
complicated story may emerge which requires careful sorting of different
influences on continuity and chahge. But the case of environmental
management, and the alteration of the "sanitary engineer™ into the
"environmental engineer™ offers a good example of how social movement
influences can alter prior positions, infusing them with new potentials to
expand and change their work jurisdictions.

Each social movement and any institutionalized occupation associated
with it will have its own specific historical character. We have indicated
what some of the processes are in how social movements create jobs, and
indicated that a process of "occupationalizing™ jobs occurs under certain
conditions and through certain processes. Although our discussion remains
general, we have indicated some elements of the natural history of
environmental management that will bear on our detailed job history, and
that indicate how, when, and under what conditions a labor market position
may undergo the build-up of social structure and group consciousness
associated with becoming an occupation.

The general theme of the conditions for group consciousness
especially deserves more study since the argument that increasing
individualism is due to diverse modern (Coleman, 1990) and post-modern

(Hunter, 1988) conditions does not suggest that all instances of
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substantive rationality are due entirely to individualism. The level of
collectivity and group consciousness has a role to play - basically, to
the extent that we are substantively rational it must be through an
interaction of individual biography and the collective history. The
contributions of group consciousness, as exampled in unionism and
professionalism, are standing models of consciousness. We assume that both
of these phenomenon are of importance to, and related to, the theme of
substantive rationality. Social movements generally have affected
consciousness. When social movements have an impact on "professions in
process”, the mixture of social controls is unique. A comparative history
of this phenomenon would be a valuable addition to this general task, but
is beyond the scope of this study. However, we can ask through a brief
review of other social movements what indications there are of the
conditions for "occupationalizing"™ social movement instituted jobs?

EXAMPLES OF SOCIAL
MOVEMENT INSTITUTED TYPES OF WORK

Adult Education Movement. This movement has had many sources

emanating out of the growth of education in the 1950s and early 1960s, and
spread by the rise of new institutions such as the junior college, the
community college, and the evening college. Prompted by some measure of
increased leisure, by a faster pace of technological and social change,
and informed by a new appreciation in the social sciences for adult
learning, the contemporary version of this movement carried the
"revolution by education" theme into the practical work-a-day training,
personal skills and development, and leisure needs of adult learning. New
roles were emerging in new units, and occupations formed with support
structures of "adult and higher education” departments in universities and
new program roles in the community colleges, technical and business
colleges. This movement has also entered the private sector through
growing business appreciation of the role of training, human resource

development, organizational development, and organizational culture. As a
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movement, it has undergone steady increase in influence and a
stabilization of many roles.

Adult education occupationalizing includes many processes specific
to growth of knowledge, specialization and the division of labor, and
social movement sources of emerging occupations. Institutionalist
perspectives have contributed to the study of current conditions relevant
to adult education since schools, community colleges, evening colleges and
community programs are areas of highly institutionalized organizations
(eg., Rowan, 1982) and highly bureaucratized labor market fractions (see

Edwards, 1979 for a description of the part-time instructor).

Civil Rights/Affirmative Action Movement. This movement, also

originating in the 1950s and early 1960s, led to federal, state and local
laws which established specific regulatory, watchdog, and program roles,
e.g., civil rights commission enforcement agents, federal staff roles in
the Labor Department under OEO and EEC, and many state positions. Also
many voluntary organizations emerged, such as Legal Aid and the Urban
League. This movement has come under hard times with the fluctuations in
the economy in the 1970s and 1980s and currently is at a seeming impasse
or crisis point. It may be a movement in which institutionalized
occupations will encounter a lowering of the "level of confidence in the
context™ for role incumbents. Civil rights occupationalizing has included
many processes specific to egalitarian and categorical group demands of
PISMO shifts in the occupational structure, raising the complexity and
importance of societal staffing systems (Abbott, 1989; Mondy & Noe, 1984;
Gery, 1977).

Consumer Movement. This movement was probably strengthened by the
general set of movements occurring in the 1960s and by the Ralph Nader
organization in particular (indicating the importance of charismatic
individuals in social problem definition). As many have pointed out, the

centralization of capital in large companies and these claim to being
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essential to society’s well-being, has encouraged a tendency for the
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