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HAnd certainly there were many others 
. , , from whom I had assimilated a 
word, a glance, but of whom as indi­ 
vidual beings I remembered nothing; 
a book is a great cemetery in which, 
for the most part, the names upon the 
tombs are effaced. 11

Marcel Proust 
Time Regained



PREFACE

This study represents an attempt to construct for myself 
tools which I could use in my own research in the field of pub­ 
lic administration. It derived from my conviction that we do 
not yet have, in this field, adequate linguistic and conceptual 
tools for realistically and significantly describing even a sim­ 
ple administrative organization describing it, that is, in such 
a way that our description can provide the basis for a scientific 
analysis of the effectiveness of its structure and operation. I 
have read few studies of administrative organizations wherein I 
felt that the real flesh-and-bones of the organization was caught 
and set down in words; I have encountered even fewer in which I 
was convinced that the conclusions as to the effectiveness of the 
organization or the recommendations for its improvement could be 
deduced from the evidence presented.

perhaps these doubts are personal to myself, and represent 
an undue scepticism. If they are shared* by others in the field 
of administrative research, they constitute a serious indictment 
of our science, and of ourselves as scientists. An experiment 
in chemistry derives its validity--its scientific authority--from 
its reproducibility, and unless it is described in sufficient de­ 
tail so that it can be repeated, it is useless. In administration 
we have as yet only a very imperfect ability to describe what has 
happened in our administrative "experiments"--much less to insure 
their reproducibility.

Before we can establish any immutable "principles" of admin­ 
istration, we must be able to describe, in words, exactly how an 
administrative organization looks, and exactly how the organiza­ 
tion works. As a basis for my own studies in administration, I 
have attempted to construct a vocabulary which will permit such 
description, and this volume records the conclustions I have 
reached. These conclusions, do not constitute a "theory" of ad­ 
ministration, for except for a few dicta offered by way of hypo­ 
thesis, no principles of administration are laid down. If any 
"theory" is involved, it is that decision-making is the heart of 
administration, and that the vocabulary of administrative theory 
must be derived from the logic and psychology of human choice,

I am publishing a preliminary draft of the study afthis time 
for two reasons. First, I wish to have the benefit of the criti­ 
cism and comments of co-workers in this field, for I am not un­ 
aware of the crudities of the study in its present form. Second, 
I hope that other persons besides myself will be interested in 
applying the scheme suggested here in their own analysis of ad­ 
ministrative organization. Such applications will provide the 
only real test of its validity and usefulness.

Some of the ideas set forth herein have already been publish­ 
ed in an article entitled "Decision-Making and Administrative 
Organization11 ! in the Public Administration Review, Winter 1944.
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In a study of this kind, it is particularly difficult to ac­ 
knowledge the sources of my ideas. In truth, thanks are due not so 
much to any individual as to that great faculty which made of the 
University of Chicago during the years I studied there a very nettle- 
field of intellectual stimulation. Two men I must mention, however  
Clarence E. Ridley and the late Henry Schultz whose intellectual 
honesty and scientific tenacity taught me that the pursuit of 
science is no less a matter of moral qualities than of intellect.

Of books, three have proved especially helpful Chester I. 
Barnard's The Functions of the Executive, Edward C. Tolman f s Pur­ 
posive Behavior ia AnimaTs and Men. anoT'Talcott Parsons' The 
Structure of Social Actio"n. After I had completed a first draft, 
MacMahon, Millett, and Ogden's study of The Administration of Fed­ 
eral Work Relief appeared, and I found their approach to adminis­ 
trative analysis so closely akin to that suggested in the present 
study that I was able to make much use of their material for pur­ 
poses of illustration.

A thesis committee at the University of Chicago under the 
chairmanship of Leonard D. White suggested many valuable improve- 
men^s in earlier drafts of this study f Finally, a very great 
measure of thanks must go to my friends and to my wife, who during 
the past six years have had to discuss the theory of administrative 
decisions with me in season and out,

Herbert A. Simon
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CHAPTER I 

INTRQDUCTION--THE ADMINISTRATIVE PROCESS*

Administration is usually discussed as the art of "getting things

done."2 Emphasis is placed upon processes and methods for insuring incisive
 

action. Principles are set forth for securing concerted action from groups 

of men. In all this discussion, however, not very much attention is paid 

to the choice which prefaces all action - to the determining of what is to 

be done rather than to the actual doing.

It is with this problem   the process of choice which determines 

action   that the present study is concerned. To understand the nature of 

choice, and its relation to administrative processes, a number of cpiestions 

will have to be answered in the course of the

1. How can a behavior systen in which choice plays a central 
role be described and analyzed?

2. How can rationality of choice be defined, and how can ra­ 
tional be 'distinguished from nonrational choice?

*

3. What is the nature of the choice-process from the psychological 
standpoint?

4. What are the criteria of "correctness" for administrative 
decisions?

5. How does administrative organization affect and influence 
choice?

6. From (4) and (5), what administrative arrangements are con­ 
ducive to "correct" choices?

s chnt>ter is based ^n a manuscript prepared for the Institute 
for Training in Municipal Administration and. incorporated in part in Chapter I 
of The Technique of Municipal Administration. ( Chicago i The Institute, 1940).

Gulick, "Science; Values, and Public Administration," 
in Papers onihe Science of Administration, ecU by Luther Gulick and L. Urwick 
(New York* Institute of Public Adninstration, 1937) , p. 191.



Some of these questions will be answered with much greater com­ 

pleteness and assurance than others. The first, second, and fourth ques-
y
(•

tions dealing primarily with the rational aspects of choice, offer the least 

difficulty. Answers to the third and fifth questions must, at the present 

state of our psychological knowledge, be highly tentative. The present
f

study will achieve very little more toward the solution of the sixth, and 

final, question, than to set forth a framework which can guide further re­ 

search, and to suggest a few hypotheses for verification. It is the thesis 

of this study that the construction of a satisfactory administrative theory 

waits upon the solution of this final question.

Deciding and Doing

That any practical activity involves both "deciding" -and "doing" 

is perhaps a commonplace observation. But it has less commonly been re­ 

cognized that a theory of administration should be concerned with the pro­ 

cesses of decision as well as with the processes of action. Principles 

of administration abstract from the particular objectives of any specific 

organization, and, if valid, are applicable generally to any group of men 

organized for purposive action. It is irrelevant from the standpoint of 

administrative theory whether the purpose of the group be fire-fighting, 

teaching, manufacturing shoes, or playing football.

See, however, three recent contributions to the decision problem! 
Chapter I of Technique of Municipal Administration; C. I. Barnard, The Func­ 
tions of the Executive (CambridgeIHarvard University Press, 1^39); 
Edwin 0. Stene, "An Approach to a Science of Administration," American 
Political Science Review. XXXIV (December, 1940), 1124-1137.



It is fallacious to conclude, however, that because administra­ 

tive theory abstracts from the content of the decisions in the organization 

with which it is concerned, that it can also abstract from the process of 

decision. The process of decision does not come to an end when the general 

purpose of an organization has been determined. The task of "deciding" 

pervades the entire administratove orgoniaation quite as much as do the tasks 

of "commanding 11 and "doing" indeed, it is integrally tied up with these. 

If a general theory of administration is possible at all, then it must include 

principles of organization which will assure correct decision-making, just 

'as it must include principles which will assure effective command and ef­ 

fective action. Moreover, these principles will have to be stated ao as 

to apply to organization in general, without reference to the particular 

objectives of any specific organization.

Making Decisions 

The term "decision" usually implies conscious deliberation. As
™

will become abundantly clear, "conscious~unconscious fl , "deliberate-non- 

deliberate" are qualities admitting of every variation in degree. It will 

not be possible to draw any distinguishable line separating "decision'! in 

the narrower sense from the broader concept of "choice. 11 What is more, 

any such unrealistic restriction of the problem would involve an omission 

of some of its most significant elements. Consequently, the term "decision", 

as used in this study, will refer to any process whereby one behavior-



alternative is selected to be !t acted out," from all the alternatives 

which are accessible to choice*

A simple illustration will show how all-pervasive is the 

process of deciding or choosing. The typist, sitting before her mar- 

chine, is physically able to strike any one of forty-two keys, and 

each stroke of the typewriter involves a selection of one from these 

forty-*two alternatives. Actually, the total field of alternatives 

open to her is vastly broader than the choice among the forty-two 

keys, for instead of striking a key, she might move an arm or a 

leg, stand up, turn her head, utter sounds, or engage in any one of 

an almost infinite variety of behaviors. Decision, the process of 

selecting one from this vast set of possibilities, includes both 

conscious and unconscious, rational and nonrational elements, and 

has as its outcome determinate behavior* 

Selectivity

The first point to be noted about this process of choice 

is that it is seldom, if ever, purely "random". Occasionally per­ 

haps a coin is flipped, or a lottery held (the Selective Service 

Act, for example), but even in such cases the admissible alterna­ 

tives are first narrowed down to a few "plausible" ones, and it is 

only among these admissible alternatives that choice is indifferent. 

A person nay flip a coin to choose between two movies for an evening's 

entertainment, but ha is less likely to use this nethod for choosing
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between a train for New Tork and a train for New Orleans. A first 

characteristic of decisions, then, is that they are selective. 

Integration

Reverting to the illustration of the typewriter, it 

will be observed that the typist's decision as to her first stroke 

will not be independent of her decision as to the second stroke. If 

the first stroke is a "q," the second will almost inevitably be a 

wu." Decisions, then, are integrated, at least partially, one with 

the other. This integration usually follows from the fact that 

decisions which are close to one another in point of time are usu­ 

ally members of a general plan*

Another type of integration, or rather limitation, of 

decisions arises from their relation to physical laws. If a man 

decides to be in San Francisco at lOiOQ a.m. of a certain day, 

and if he carries out that decision, he eliminates for himself the 

alternative of being in Chicago at 10t05 a.m. of the same day. 

Thus, a decision not only selects one out of a set of alternative 

behaviors for a specific time; but in so doing.it limits to a great­ 

er or lesser degree the alternatives which are available for 

subsequent behavior. It is ^four-dimensional" in that its con- 

sequences extend over time as well as space.

Precisely how does the integration of decisions come 

about? In addition to the physical limitations mentioned in
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the previous paragraph, the integration results from purposivenes^s.

Choice is ordinarily deliberate with respect to ends and means 

those behaviors are selected which are appropriate means to desired

ends.

Value and Fact

The minute decisions which govern specific actions ore 

inevitably instances of the application of broader decisions re­ 

lative to purpose and to method. The walker contracts his leg 

muscles in order to take a step5 he takes a step in order to pro­ 

ceed toward his destination; he is going to the destination, a 

mail box, in order to mail a letterj he is sending a letter in 

order to transmit certain information to another person, and so 

forth. Each decision involves the selection of a goal, and a 

behavior relevant to it; this goal may in turn be mediate to a 

somewhat more distant goal; and so on, until a relatively final 

aim is reached, In so far as decisions lead toward the selection 

of final goals, they will be called "value judgments; 1* so far as 

they involve the implementation of such goals they will be called 

"factual judgments."

Unfortunately, problems do not cone to the administrator 

carefully wrapped in bundles with the value elements and the fac­ 

tual elements neatly sorted. For one thing, goals or final objec­ 

tives of governmental organization and activity p.ay bo formulated 

in very general and ambiguous terms "justice," "the general wel­ 

fare," or "liberty." Then, too, the objectives as defined may be 

merely intermediate to the attainment of nore final aims. For ex-

4n -Chapter III, this distinction between mediate and final 
goals will be elaborated, and its necessity shown.
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ample, in certain spheres of action, the behavior of men is generally 

oriented around the rteconomic -motive". Yet, for most men, economic 

gain is not usually an end in itself, but a means for attaining more 

final endsi security, comfort, or prestige.

Finally, the value and factual elements may be combined, in 

some cases, in a single objective. The apprehension of criminals is 

commonly set up as an objective of a municipal police department. To 

a certain extent this objective is conceived as an end in itself, that 

is, as aimed toward the apprehension and punishment of offenders against 

the lawj but from another point of view, apprehension is considered a 

means for protecting citizens, for rehabilitating offenders, and for dis­ 

couraging potential offenders.

The Hierarchy of, DecisionsWTho concept of purposiveness involves 

a notion of a hierarchy of decisions each step downward in the hierarchy 

consisting in an implementation of the goals set forth in the step immediate­ 

ly above. Behavior is purposive in so far as it.is guided by general 

goals or objectives$ it is rational in so far as it selects alternativeH 

which are conducive to the achievement of the previously selected goals.

It should hot be inferred that this hierarchy or pyramid of 

goals is perfectly organized or integrated in any actual behavior. A 

governmental agency, for instance, may be directed simultaneously toward 

several distinct objectivesI a recreation department may seek to improve 

the health of children,to provide them with good uses for their leisure 

time, and to prevent juvenile delinquency, as well as to achieve similar 

goals for the adults in the community.

Even when no conscious or deliberate integration of these goals 

takes place in decision, it should be noted that an integration generally 

takes place in fact. Although in making decisions for his agency, the
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recreation administrator may fail to weigh the diverse and sometimes 

conflicting objectives against each other in terms of their relative im­ 

portance, yet his actual decisions, and the direction which he gives to 

the policy of his agency will amount in practice to a particular set of 

weights for these objectives. If the program emphasizes athletics for 

adolescent boys then this objective is given an actual weight in prac­ 

tice which it may, or may not, have had in the consciousness of the ad­ 

ministrator planning the program. Hence, although the administrator may 

refuse the task, or be unable to perform it, of consciously and deliberate, 

ly integrating his system of objectives, he cannot avoid the implications 

of his actual decisions, which achieve such a synthesis in fact.

The Relative Element in Decision. In an important sense, all 

decision is a matter of compromise. The alternative which is finally 

selected never permits a complete or perfect achievement of objectives, 

but is merely the best solution 4.which is available under the circum­ 

stances. The environmental situation inevitably limits the alternatives 

which are available, and henca sets a maximum to the level of attainment 

of purpose which is possible.

This relative element in achievement tnis element of com­ 

promise makes even more inescapable the necessity of finding a common 

denominator when behavior is aimed simultaneously at several objectives. 

For instance, if experience showed that an organization like the Work 

Projects Adninistration could at one and the sane tiae dispense relief 

and construct public works without handicapping either objective, then 

the agency night attempt to attain at the sane tine both of these objec­ 

tives. If, on the other hand, experience showed that the accomplishment 

of either of these objectives through the organization seriously inpeded
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the accomplishment of the other, one would have to be selected as the 

objective of the agency, and the other sacrificed. In balancing the one 

aim against the other, and in attempting to find a common denominator, 

it would be necessary to cease thinking of the two aims as ends in them­ 

selves, and instead to conceive them as means to some more general end.

An Illustration of the Process of Decision. In order to under­ 

stand more clearly the intimate relationships which exist in any practical 

governmental problem between judgments of value and fact, it will be help­ 

ful to study an example from the field of municipal government.

What questions of value and fact arise in the opening and im­ 

provement of a new street? It is necessary to determine* (l) the design 

of the street, (2) the proper relationship of the street to the master 

plan, (3) means of financing the project, (4) whether the project should 

be let on contract or done by force account, and (5) the relation of this 

project to construction which may be required subsequent to the improvement 

(e.g., utility cuts in this particular street). These are questions for 

which answers must be found each one combining value and factual elements. 

A partial separation of the two elements can be achieved by distinguishing 

the purposes of the project from its procedures.

On the one hand, decisions regarding these questions must be 

based upon the purposes for which the street is intended, and the social 

values affected by its constructioni (l) speed and convejnience in trans­ 

portation, (2) traffic safety, (3) effect of street layout on property

the description by MacMahon, Millett, and Ogden of the 
WPA during its planning stage, it would appear that thinking about this 
integration was at a rather primitive level in the organization at the 
time th^ basic decisions were nade, Arthur W. MacMahon, John D. Millett, 
and Gladys Ogden, The Administration of Federal Work Relief (ChicagoI 
Public Administration Service» 1941), pp. 17-42,
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values, (4) construction costs, and (5) distribution of cost among taxpayer*,

On the other hand^ the decisions must be made in the light of 

scientific arid practical knowledge as to the effect particular measures 

will have in realizing these values, (l) The relative smoothness, per­ 

manence, and cost of each type of pavement will be investigated; (2) al­ 

ternate routes will be studied from the standpoint of cost and convenience 

to traffic, (3) the total cost and distribution of cost will be computed 

for alternate methods of financing.

The final decision, then, will depend both on the relative weight 

that is given to the different objectives and on knowledge as to the ex­ 

tent to which any given plan will attain each objective.

This brief account will nerve to indicate some of the basic 

features of the process of decision. These features will be further 

elaborated in this study, and their implications for the theory of ad­ 

ministration examined. Meanwhile, let us turn equally brief attention to 

the relation between the study of decisions and the traditional analysis 

of the administrative process.

Decision-making in the Administrative Process

Administrative activity is group activity. Simple situations 

are familiar where a man plans and executes his own work, but as soon as 

a task grows to the point where the efforts of several persons are required 

to accomplish it, this is no longer possible, and it becomes necessary to 

develop processes for the application of organized effo»t to the group 

task. The techniques which facilitate this application are the adminis­ 

trative "processes. Two principal aspects of administration may be dis­ 

tinguished .

First, the administrative processes divide up the whole task
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to be accomplished and allocate various portions of it to the members of 

the group.

Second, the administrative processes secure the coordination of 

the activities of the individual members.

It should be noted that the administrative processes are decision- 

al processes! they consist in segregating certain elements in the decisions 

of members of the organization, and establishing regular organizational 

procedures to d etermine these elements and communicate them to the members 

concerned. If the task of the group is to build a ship, a design for the 

ship is drawn and adopted by the organization, and this design limits and 

guides the a ctivities of the persons who actually construct the ship.

The organization, then, takes from the individual some of his 

decisional autonomy, and substitutes for it an organization decision- 

making process. The decisions which the organization makes for the indiv­ 

idual ordinarily (l) specify his function, that is, the general scope and 

nature of his dutiesj (2) allocate authority, that is, determine who in the 

organization is to have power to make further decisions for the individual; 

and (3) set such other limits to his choice as are needed to coordinate 

the activities of several individuals in the organization.

Decisions as to broad policy are generally laid down toward the 

top of the organization. Within the framework of policy, administrative 

officers make further decisions dealing with execution. In turn, the 

persons who are given the task of carrying out these decisions usually 

need, in the process of execution, to make further decisions. The t ask 

of making decisions becomes thereby a larger or small part of the task 

of each member of the administrative organization.

The simple function of paving a street will again serve as an 

example. The city council may determine whether or not it shall be paved,
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how the cost will be met, ani perhaps the general type of construction. 

The chief administrator or one of his staff agencies will determine the 

apecifications for the materials, what concerns will furnish them, otc? 

the city engineer or his assistant will in all likelihood determine the 

grade of the pavement; the superintendent of construction will determine 

how the job can best be done, and will select equipment, foremen to super­ 

vise the work, etc.j finally, to the foremen will be left the responsibility 

for deciding on the details of construction and convenience to adjoining 

property owners during the actual progress of the work.

Specializ ation

The administrative organization is almost always characterized 

by specialization particular tasks are delegated to particular parts of 

the organization. Such specialization increases the effectiveness of the 

organization in many ways, but it also creates a need for coordination. 

Coordination, in turn, is often achieved by a hierarchical or pyramidal 

structure of responsibility and authority. This vsturcture is seen to best 

advantage in the army, where divisions are divided into brigades, brigades 

into regiments, regiments into battalions, and so forth.

Within this hierarchy, too, there is specialization, so.that 

one unit is responsible for, and has authority over, a particular portion 

of the task. Since the fcork of the official at any given point in the

hierarchy, and the types of decisions he must ra&k* and execute, are rela-*

tive to the particular task that has been assigned to him, it results that 

decisions on broader issues tend to be concentrated toward the top of the 

hierarchy.
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Administrator and Operative

Sinco the administrator is trying to accomplish things through the 

efforts of a group, his decisions and activities will be directed toward 

motivating persons below him in the hierarchy toward effective action. In 

fact, it can be aaid that the sole function of the non-operative personnel 

is to influence the behavior-choices of the persons who do 'the actual "work" 

of the organization. Only if this influence results in more effective 

choices on the part of the operatives can the existence of non-operative per­ 

sons be justified from the standpoint of the group*s effectiveness. A 

theory of decisions,ihen, is fundamental to the entire work of the non-opera­ 

tive group.

The officials and employees at different levels of the hierarchy 

may generally be distinguished by tha type of work they do. The breadth 

of issues involved indecisions will decrease toward the lower levels of 

the hierarchy, "Administrators, 11 in addition to broad decisions, will be 

concerned with the coordination of the structure below themj at a lower level, 

"supervisors" will make decisions on somewhat narrower issues, and will 

direct and coordinate by direct oversight; at a still lower level, t!opera-

tives" will decide and execute, but will usually not be responsible for thei <
work of any subordinates. Thus the hierarchy will be characterized by 

"vertical" as well as "horizontal" specialization.

It is not always possible to pair off neatly the functions deline-
«

ated here with the persons who perform than. Generally speaking, the larger 

the organization the easier it is to make such a pairing. In the federal 

government there are persons who are almost exclusively engaged in the
/

I believe that I am indebted to Mr. Lyman 3. Moore for the basic 
idea expressed in this section.
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function of administration, others in the function of supervision, and of 

course there are hundreds of thousands who are almost entirely "operatives." 

In a small city, on the other hand, the chief administrator decides, super­ 

vises, and operates, and the problem of functional allocation is related 

to the distribution of his own time and the division of his own thinking 

rather than to any assignment of employees in a complex organization,

Even in the larger organizations it should not be thought that 

all functions of administration take place at the very tap, those of super­ 

vision directly beneath, and those of operation at the bottom. Tne functions 

of administration filter down through the organization from the chief adminis-
/

trator to the foreman of the road gang and even, in a sense, the the members 

of the gang themselves. Of course at the top these functions appropriate 

the largest proportion of the employee^ tiae and this proportion diminishes 

steadily down through the organization. In Sheldon's wordsI "At various 

points in an organization there must be centres of coordination and where 

that is exercised the function of Administration may be said to be in opera­ 

tion. ... It is the function which, both at the top of the organization 

and in the various divisions. . . .controls and coordinates the activities 

of all contributory functions." The last one of these "centres of coor­ 

dination" may be in the mind of tho laborer on the road gang who plans, 

organizes, coordinates, controls, and reports his own activities.

The Work of the Administrator

How does the analysis of administration, just presented, in terms 

of "deciding" and "doing" compare with accepted breakdowns of administrative 

activities? Current lists of administrative activities include! planning,

 '-Oliver Sheldon, The Philosophy of Management (London* Sir Isaac 
Pitman & Sons, 1930), pp. 54-55,
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organization, staffing, finance, purchasing, command, coordination and con­ 

trol.

Planning is almost entirely a matter of decision. The term refers 

to the deliberation which goes into comprehensive decision-making prior to 

action. Planning may have reference to the content of the organizations 

work, or to the plan of organization itself. In the latter case, it merges 

into the second function of organization.

The task of organizing is a tas£ of making decisions about the 

decision-making process itself. It is the task of determining.what the special* 

ized functions will be of each member of the organization, and the allocation 

of authority -the right to make decisions- among members of the organization.

The relation of staffing to the decision-making process is less 

obvious. As will become clear in later chapters, however, there is an in­ 

timate relationship between the training and ability of personnel recruited 

for an agency, and the proper allocation of decision~making functions in 

that agency.

Finance and purchasing are, in a sense, a specialization for the 

procurement aspects of an agency's work, and have no particular relation to 

decision-making processes. One aspect of finance is of central importance, 

however. The social values of governmental services must be balanced 

against each other and against the money costs of providing these services 

and consequently financial considerations will be intimately involved in 

all budget decisions.

Command is a function which makes possible a specialization of 

the decision-making process itself. It permits the communication of a de­ 

cision from one point in the organization, where the decision was reached, 

to another point where it will be acted out. All the advantages which
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inhere in the specialization of activities can thereby be attained for the

decision-making process.

In any group effort an individual must make many decisions which 

depend for their effectiveness upon what other members of the organization 

are doing. Coordination is the function of maintaining these necessary 

relations among the activities of differerit members of the organization. 

It might be said that coordination is the active modification of organiza­ 

tion in the day-to-day work of administration

Control is the examination of the work of the organization by 

its administrative staff. The functions of control are to determine that 

commands have been carried out, and to provide a check on operations which 

will be a basis for modifications of future decisions. A common medium 

of control is a system of internal reports which inform the administrator 

whether activities are being carried on according to plan or the plan is 

being changed to fit a changing situation.

This brief sketch of the functions of administration will serve 

to indicate the inportant extent to which these functions involve decision- 

al processes. The present study will not use these particular categories 

however, but will undertake a direct analysis of the process of decision 

itself. If some of these categories reappear in later stages of the study 

it is because they are quite as appropriate to an analysis of decisions as 

to a general analysis of administrative processes.

The present study is frankly and unavoidably abstract and "theoreti­ 

cal." There are taken up, particularly in the first four chapters, a num­ 

ber of topics which may appear to have only a remote connection with ad­ 

ministration. I hope that the reader will withhold judgment on their 

relevance until he has read the entire work, for ttese matters were included 

in the study by the author only when he had ttoroughly convinced himself
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that no sound or scientific or practical administrative theory was likely 

to be constructed unless it were built up solidly from these "bed-rock" con­ 

siderations. Some brief indication may be given at this point, by way of 

assurance to the reader before he begins work on the fitst chapters, of 

the manner in which the subjects discussed in these chapters bear on current 

problems of administrative theory.

!  Policy and administration. Administrative tneory has long 

been struggling with the distinction between matters of "policy 11 and matters 

of "administration," and with the proper allocation of decisions of these 

two categories in the administrative structure. Chapters 2 and 3 seek to 

show that the policy-administration dichotomy is related to a more funda­ 

mental value-fact-dichotomy which pervades all processes of decision-making.

2» Authority. The concept of administrative authority is funda­ 

mental to administrative theory. Preliminary to an analysis of this con­ 

cept in Chapter 5, it is necessary to understand the logical and psychologi­ 

cal relations that can subsist between the decisions of two persons. Chap­ 

ters 3 and 4 attempt to provide this basis for the discussion of authority.

3» Efficiency. Controversy centers around the question of 

whether efficiency is the administrator's goal. Again, solution of this 

controversy requires precise definition of the terms involved. In order 

to understand exactly what the term "efficiency11 means, it is necessary 

to avoid the usual terminology of "means" and "ends," and to construct a 

new vocabulary for discussion human choice. Chapter 3 seeks to establish 

this vocabulary with a view to avoiding the ambiguity and inaccuracy which 

are prevalent in discussions of administrative efficiency.
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4. Specialist versus Generalist, The question of why a special­ 

ist behaves like a specialist has never received a satisfactory answer. 

Chapters 3 and 4 seek to present some suggestions as to logical and psy­ 

chological factors which in Chapter 7 will be applied to the problem of
*

the specialist.

These four topics are illustrative of the range of matters covered; 

and their citation here will perhaps give the reader patience to follow 

the argument of the study through the rather abstract and difficult 

passages of Chapters 2 to . 4 with some hope and expectation that he will 

come to a discussion of administrative theory, as such, in the succeeding 

chapters.

Plan of this Study

With these introductory remarks in mind, we may outline the 

course which we intend to follow in this study of the theory of decisions.

In Chapter II, we shall try to discover that is meant by a "correct" 

decision. We shall show that the correctness of a decision is purely rela­ 

tive depending upon the set of values in terms of which the consequences 

of choice are judged.

In Chapter III, we shall look into the anatomy of the process of 

choice or decision. We shall see what it means to select a particular 

course of action from among a set of alternatives. We shall define what 

is meant by objectively rational behavior.

In Chapter IV, we shall discuss the psychology of decision. We 

shall contrast the psychological processes of choice with the processes which 

would be required to meet the demands of rationality. We shall see what 

role social institutions play ia the decision-making process, and how they 

help overcome the mental limitations of the individual.
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In Chapter V, we shall inquire how the decision-making process

can be specialized how decisions made by one person can influence the 

choices of another. We shall study the mechanism of authority by means 

of which this specialization can be accomplished.

In Chapter VI, we shall return to the notion of "correctness." 

We shall find that a "'correct" decision is one which satisfies the adminis­ 

trative criterion of "efficiency." We shall see that efficiency, like 

correctness, is a relative term, and depends upon what social values are 

given weight as criteria of choice.

In Chapter VII, we shall develop one aspect of the psychology 

of administrative decisions by examining the mechanism of "identification." 

We shall see how this mechanism substitutes institutional for personal 

criteria of decision.

In Chapter VIII, we shall complete the discussion of organiza­ 

tional influences upon decision taking up those aspects of the spychology 

of decision not developed in "the chapters on authority and identification.

In Chapter IX, we shall apply our analysis to a critique of 

current theories of administration. We shall set forth a terminology and 

a frame of reference for the significant analysis of administrative situ­ 

ations. We shall submit some tentative "principles" of good administration.



CHAPTER III

THE LOGIC OF ADMINISTRATIVE DECISIONS

1
I In the last chapter it was seen that decisions are compounded of

two contrasting elements the factual and the ethical; the present chapter   

will examine in detail the intimate structure of decision, and will analyze 

further the fundamental role played by fact and value. Although the present 

chapter is indispensab3.e to a rigorous treatment of the subject of this 

study, the reader who wishes to postpone questions of rigor may prefer to 

omit all but the concluding summary of the present chapter until he has 

studied the remainder of the book.

Little will be said in this chapter about what goes on in the mind 

of a person making decisions treatment of the subject from a psychological 

standpoint will be reserved for Chapter IV. The present chapter will be 

concerned with the objective environment of decision with the actual con­ 

sequences which follow on choice. Choice, in so far as it is rational and

cognizant of its objective conditions, involves a selection of one alterna­ 
te t r tive from among several. The alternatives differ with respect to the con­

sequences which flew from them, and an analysis of decision-making in its 

objective aspects will refer primarily to these variable consequences of

choice, i
Although this emphasis upon consequences will give the present 

chapter a definitely "rationalistic" bias, concentration on the rational
*

aspects of human behavior should not be construed as an assertion that human 

beings are always or generally rational. That misconception, which permeated 

utilitarian political theory and a large part of classical economic theory, 

has been decisively refuted by modern developments in psychology and soci-
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ology.

Since "good" administration is behavior which is realistically 

adapted to its ends, just as "good" business is economic behavior accurate­ 

ly calculated to realize gain, a theory of administrative decisions will of 

necessity be somewhat preoccupied with the rational aspects of choice. 

Later chapters of this feuudy will pay more attention to the actualities of 

administrative behavior. The present chapter bears the same relation to 

these realistic analyses that a discussion of business principles and theories 

bears to a description of economic institutions and actual market behaviors?

that is, it is not a description of how administrators decide so much as
2

a description of how they would decide if they were good administrators.

Means and Ends

Fact and value appear to be related in some manner to "means" and 

"ends," respectively, and since -the latter are rather more familiar terms

than the former, perhaps the analysis can best be initiated by studying the

3 
role of the means-end relationship in decision.

The naive utilitarian view is nowhere more strikingly set forth 
than by Jeremy Bentham, op. cit., pp. 1-7, passim. On the other hand, ra­ 
tionalism is implicit rather than explicit in Adam Smith. See An Inquiry 
into the Nature and Causes of the Wealth of Nations (New York* E.P. Button co. 
1914), pp. 12-*15,The criticism of rationalism has perhaps been most strong­ 
ly urged by the Freudians, but is a matter of general acceptance among al­ 
most all modern schools of sociology and psychology. See, for example, 
Harold D. Lasswell, Psychopathology and Politics (Chicagoj University of 
Chicago Press, 1930), pp. 28-37$ Sigmund Freud, "The Unconscious," Collected 
Papers (Londoni L. and V. Woolf, 1925), Vol. IV, pp. 98-136f Vilfredo 
Pareto, The Mind and Society (New YorkI Karcourt Brace and Co., 1935), passim.

^Appendix A discusses at greater length the distinction between A 
practical science of administration the ̂ study of what administrators "ought" 
 and a sociology of administration the study of what administrators "do".

o
Talcott Parsons analyzes social action systems with the help 

of these same terras in The Structure of Social Action (New Iork* McQraw- 
Hill Book Company, 1937), pp. 44, 49, 228-241.
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A simplified model of human decision-making is provided "by the 

"behavior of a white rat when he is confronted t in the psychological labora­ 

tory, with a maze, one path of which leads to food. In his first run 

through a new maze, the rat may choose his path more or less at random, for 

when he reaches a "branching of the road, he has no criterion for choice 

"between the left-hand and the right-hand path; after he has run the maze 

several times, he tends to choose more frequently that path which leads 

most quickly to the food.

In this gradual orientation of the rat's "behavior, two elements 

are present? first, one end-point of the path (the point where food has 

been placed) seems more desirable to the rat than other end-points; second, 

certain behavior alternatives are seen to "be conducive to the attainment of 

this end-point. The first of these two elements is the rat's goal or end; 

the second-r-the particular path he chooses is his means.

The term 'rationality" applies only to the second of these two 

elements. The analysis accepts the goal as given, and considers only how 

behavior is modified by knowledge knowledge as to the appropriateness of 

particular behavior-alternatives to the desired goal. In terms of Chapter II, 

ends have to do with the values involved in choice; means have to do with the 

facts and only through the latter does knowledge become relevant to choice.

When a human being is confronted with a choice, his behavior like 

that of the white rat, is determined by (l) his ends, and (2) his expectations 

as to the consequences which will flow from the choice of each alternative 

  that is, knowledge of the appropriateness of the means. Behavior is termed 

"rational" when it is appropriate to the desired ends.

"TPhe rat in the maze has been comprehensively studied by Sdward 
C. Tolman, Purposive Behavior in Aniaals and Men (Hew York; The Century 
Company, 1932)»This discussion of means and ends follows closely Tol­ 
man *s f emulation.
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The Hierarchy of Ends

Even at the physiological level, means-rend relationships serve to 

integrate behavior. At this level muscular tensions are coordinated for 

(as a means of) the performance of simple physiological acts walking, reach-? 

ing and grasping an object, turning the eyes toward an object. In the adult, 

these simple movements are largely unconscious and automatic, but the child 

nust with great difficulty learn them and this learning, though not at a 

reflective level, is not at all unlike the learning of an adult in a means-^ 

end situation.

But the taking of a step, the grasping of an object, is usually 

itself a moans to a broader end, An end nay be sought, therefore, not 

for its own sake, but as a means to a more distant end. The clearest way 

of determining which ends are sought for their own sake, and which for 

their usefulness as neans to nore distant ends, is to place the sub­ 

ject in situations where he nust choose between conflicting ends.

The fact that goals may be dependent for their force on other 

more distant ends leads to the conception of a hierarchy of goals- each 

level to be considered an end relative to the levels below it and a means 

relative to the levels above it. Under this conception, rationality can 

refer to ends as well as means* to all ends, that is, save those on the 

highest level of the hierarchy. In this context, again, rationality re­ 

fers to the appropriateness of means to ends, since the desirability of the 

final goals themselves is not a factual question.

Through the hierarchical structure of ends, behavior attains 

integration and consistency for each member of a set of behavior al­ 

ternatives can be weighed in terms of a comprehensive scale of values. 

In actual behavior, a high degree of conscious integration is seldom at­ 

tained. Instead of a single branching hierarchy, the structure of con-
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scious motives is usually a tangled web, or more precisely, a disconnected 

collection of elements only weakly and incompletely tied together and the 

integration of these elements becomes progressively weaker as the higher 

levels of the hierarchy the more final ends^ are reached*

A perfectly rational and integrated behavior pattern is re­ 

presented in Figurelj where the vertical lines mean "in order to? 11 

that is, A is selected in order to attain E, which is a means toward N, 

and N toward W. An incompletely integrated behavior pattern is repre­ 

sented in Figure 2$ here a common denominator is lacking whereby the
 

claims of E can be measured against the claims of F.

Figure 1

An Integrated Hierarchy of Motives
W

A

E

Figure 2

An Incompletely Integrated Hierarchy of Motives

6 o o
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As a natter of fact, reality imposes on behavior a consistency 

oven when integration is not consciously achieved in the system of notives. 

It is empirically impossible to "have one's cake and eat it, too." If E 

and F are conflicting claims claims impossible of realization at the same 

tine then the realization of E precludes the realization of F, and a 

choice will have to be nade in fact, whether a choice is nade consciously 

and rationally or not.

In an integrated behavior pattern, conflicts of values are re­ 

solved by referring then to a common value at a highor level in the hierarchy! 

for exanplo, if one's job, and one's professional reputation are both inter­ 

mediate objectives directed toward achieving economic security then any con­ 

flicting clains of a job and reputation can be resolved in terns of their 

implication for security.

Anyone can verify for himself that the means-end schenn is a 

prevalent node of hunan thought and decision. Very often it provides also 

  the framework for administrative organization, for function and purpose .are 

frequently the central integrating concepts around which a departmental or­ 

ganization is built. 

Limitations of the Means-End Scheme

The means-end schema fails to provide, an entirely satisfactory 

description of rational choice, howover. To understand why this is so, it 

will be helpful to experiment further, in imagination, with the behavior of 

the rat in the maze.

Experiment 1. The rat's end presumably is food for he soon learns 

to select the path which leads most quickly to the food. NOT? suppose his 

problem to be somewhat nors complicated. Two paths arc laid out, both lead­ 

ing to the food (Figure 3)5 in the left-hand path, a metal grill is in­ 

stalled at A, so that the rat raceives a shock in passing that point. The
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rat will learn to take the right-hand path.

Experiment 2. Now suppose the right-hand path is blocked at B. 

If the rat is sufficiently hungry, he can be taught to take the left-hand

path in spite of the grill, by denying food unless he crosses it.
/

Experiment 3* Finally, suppose that if the rat pursues the right- 

hand path to B, he is not denied food, but merely required to wait for an 

hour before the food is given him. Under these circumstances whether he will 

learn to wait for the food, or whether he will learn to cross the electric 

grill will depend on his degree of hunger.

In order to describe this last experiment, the means-end 

scheing must be considerably elaborated. Although food is still the rat's 

end, and the path his means, his choice is now not between food and no-food, 

but between food-now and food-later. Furthermore, the path to food-now 

is no longer purely means, for it has acquired a negative end-character by 

virtue of tho grill.

This illustrates two ways in which the means^-end scheme is compli­ 

cated. First, in order adequately to describe the process, it is not suf­ 

ficient to specify the ends which are being sought by the choice of a 

particular behavior alternative but also the alternative ends which would be 

reached if another behavior alternative were chosen. That is, it is not 

enough to say that the rat seeks food, for both paths lead to food; it must 

be added that he prefers food-now to food-later.

Second, in actual situations a complete analysis into means and 

ends is usually impossible, for the alternative means are not usually valua- 

tionally neutral. Presumably, a particular mean is selected purely because 

of its appropriateness to the desired end and the mean itself is not de­ 

sired for its own sake. In the case of the paths, however, the presence of 

the electric grill gave path A a distinctly negative value, and, other things
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Figure 3 

A Hypothetical Maze

B

Start j
r

being equal, the rat would choose path B.

These problems arise because the means-end schema fails to deal 

adequately with the time dimension. Time, however, is an indispensable ele­ 

ment in the analysis of the schema of action. If we consider an end as a state 

or condition to be realized, then only one state nay bo realized at one tins, 

but nany states over a period of tine, and choice is influenced not only by 

"particular ends, but also by expectations of rhafends nay be realized at 

different tines.' Choice iiipocas two problems, (l) If a particular end'-is to

 ^-See Tnioott Parsons, op, eit., p,45. Parsons points out that 
contrariwise, the action schema nay dispense with the notion of spatial 
dimensions.
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be reniizefl at a given time, **hat alternative ends must be relinquished for 

that time? (2) If a particular end is to be realized at a given tine, how 

does this limit the ends which nay be realized at other tines?

This nay be illustrated by a nodel. Suppose a person to be 

placed at point A (Figure 4), at tine To , with several goals B, C, and D, 

at a distance fron hin. If he cannot travel more than the distance k in one 

unit of tir.e, then in order to reach B at T£, two units of tine later, he 

must relinquish the possibility of reaching 0 at T^* "iad ho' nust relinquish the 

possibility of reaching D at T^, one unit of tine later than Tg.

A third objection to the neons-eon schena is perhaps even nore 

cogent than the two which have been illustrated. Not only is it difficult  

as pointed out in tho second objection to discover neans which are un­ 

alloyed with a value element, but it is equally difficult to discover ends 

which are really final, that is, pure natters of value. It is not too 

difficult to test whether an end is really final. If no situation can be 

conceived which would modify or linit the desirability of the end, it is

truly final; for if it were nediate to sone other end, .a situation could be

Figure 4

A Hypothetical Meansi45nci. Problen
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conceived where attainment of the former end would be incompatible with 

attainment of the latter., The reader can decide for himself whether 

it is an easy matter to define an end which is really final, but which 

does not at the same time suffer from the complete ambiguity of such 

terms as "good 11 and "justice." The moment an attempt is made to supply 

these concepts with content, an unintitad factual zjeana-ilaaent crisps 

into the formulations.

Decision then involves not merely the attainment of goals by 

neutral means the means~end~sehema but a choice among the alternative 

values which are realizable the alternative possibilities.

The Nature o£ Possibility

On the basis of our discussion, the means-end schema appears 

inadequate for a theory of rationality,'.;for it gives insufficient   

recognition to the tine variable in purposive behavior, it does not 

eliminate the possibility that two rational decisions nay be inconsis­ 

tent with each other, and it does not achieve a successful separation 

of the factual elements in decision the rational adaptation of neans to 

ends from the ethical elements the choice of values. A theory of de­ 

cisions in terns of alternatives and possibilities aeets all these 

objections. 

Logical Possibility

Perhaps possibility can most easily be explained by explaining 

what it is not. A set of circumstances or state of affairs is logically 

impossible if it is self^contradictory. 1 For instance, "this is red, 

and this is green," whore "this" refers to the sane point in space at

., Aristotle, Metaphysics, Bk. V, chap, xii, 11. 23-24r 
The Basic Works of Aristotle. "The impossible is that of which the con- 
trary is of necessity truo."
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the same time in both cases, describes a logically impossible state of

affairs. Any state of affairs which is not logically impossible, is

2logically possible. Thus, "at midnight I was in Chicago, and at mid­ 

night I was in New lork" is a logical impossibility, while "at midnight 

I was in Chicago, and at one minute past midnight I was in New York" 

is a logical possibility.

fact some extremely complex epistemological problems are 
concealed in this formulation. The definition of logical possibility 
in this study corresponds closely to Wittgenstein 1 s. See Ludwig Witt­ 
genstein, Traotatus Logico-Philosophicus u,ondont Kegal Paul, 1922), 
sees. 2.201, 4.25 to 4,403, and 5.525.Wittgenstein*s analysis (and 
probably the analysis in this study) assumes that there are elementary 
propositions and mutually independent atomic facts into which the world 
can be divided. (Ibid.» see* 2») For unless this is assumed, it is im*- 
possible to prove logically that two existential propositions are not 
logically incompatible with each othar» But this assumption of atomJU 
city seems to run counter to modern psychological theories of perception 
which deny the existence of "raw percepts," The issue is discussed by 
J. Weinberg in An Examination of Logical Positivism (London* Kegan 
Paul, 1936), pp. 69-^83, 179, and in "Are There Ultimate Staples?" 
Philosophy of Science, II (1935), pp. 387-399, See also Bertrand 
&ussell. An Inquiry into Meaning and Truth (New lorkt W. W. Norton and 
Co., Inc., 1940)« passim, but especially chaps, xix and xxii.

The treatment of logical possibility in this study can be 
formalized by the use of Sheffer*s stroke-function, "p/q," which reads 
"p is incompatible withq." Then any proposition "p" which is a con­ 
junction of atonic propositions represents an impossibility if the 
proposition "p/p" can be dcnonstrated. See A. N, Whitehead and Ber­ 
trand Russell, Priacipia Mathenatica (2nd ed., Cambridget University 
Press, 1925), I, "Introduction to the Second Edit5,on," xvk-xix, and the 
references there to papers by Nicod and Sheffer.

The tern "possibility" has received considerable discus­ 
sion in philosophical literature. For a number of viewpoints see 
University of California Publications in Philosophy (Berkeley? University 
of Calif orrd". Pr'.ss, 193^), Vol. XVII, vhile nurfber. r.Fhe papers "by Mar- 
hemke and Savery -r\re in general accord with the definitions of possibility 
suggested here* None of these papers shows the relation between possi­ 
bility and "behavior systems as developed here.
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A set of propositions describes a comprehensive logical 

possibility when, if any proposition not deducible from the nenbors 

of the set were added to it, the resulting set of propositions would 

describe a logical impossibility.

For illustration, we nay take a sinple world of space each 

point of which night at any tine be occupied or unoccupied. This 

world would be completely described by stating for each point in tine 

which points of its space were occupied, and which unoccupied. Any 

such conpleto description is a comprehensive possibility. If the space 

consisted of n points, and tine of in points, then there would be 2 n »n * 

distinct comprehensive possibilities. If the black portions, A.B.C. of 

Figure 5 represent the portions of the space which are occupied at T, 

then a conprahensive possibility would "be represented "by a series of 

such patterns, one for each point in tine. The only limitation in-­ 

posed by logic is that the sane point could not be both occupied and 

unoccupied at a given tine.

The real world is infinitely nore conplex than the hypo­ 

thetical world we have constructed, but the idea of comprehensive pos­ 

sibility is the sane in the real, as in the hypothetical world. That 

is, a comprehensive logical possibility is tiny way which the whole 

world could be over tine barring only logical contradictions.

For instance, a chess board on each of whose 6-4 squares 
there either is, or is not, a chessnan at the end of each nove. If 
a gane lasted 60 noves, the nunber of conprehensive logical possibili­ 
ties for the description of the board during that gane would be £'64,60, 
all of then distinct. If the nunber of different kinds of pieces which 
night occupy each square is taken into consideration/ the nunber of 
conprehensive logical possibilities is increased to -,^64.60.
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Figure 5 

A Comprehensive Possibility at Tine TQ

r, 
. D

Enpirical Possibility

In addition to the linitations inposed upon possibility by 

the demands of logical consistency, there fire also enpirical require*- 

nents. It has been asserted that "at midnight I was in Chicago, and 

at one minute past nidnight I ?*as in New York" describes a logical 

possibility, but under present conditions it also describes an enpirical 

impossibility. Thus, the enpirical possibilities are a subset of all 

logical possibilities eliminating those which involve contradictions 

with enpirical facts.

A set of propositions describes a comprehensive enpirical 

possibility when, if any proposition not deducible fron the nenbers 

of the set were added to the set the resulting set of propositions 

would describe an enpirical impossibility. To revert to our hypothe­ 

tical world, we night impose the enpirical limitation that only one 

point in space is occupied at any one tine, and that the path described 

by this point be continuous over tine f If the maximum velocity of the 

point, or object, is fixed, this further linits the enpirical possi-
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bilities. Suppose the object be limited to move no farther than the 

distance k in one unit of time, and that its position at the time To be 

taken at 0 (See Figure 6). Then its position at T, will lie within a 

circle of radius k and with center at 0.

Figure 6 

The Structure of Possibilities

Thus, although it would be logically possible for the point
t

0 to be occupied at time T , and Q, outside the circle with radius k, 

to be occupied at T-^, this logical possibility, and all others like it, 

would be ruled out tty empirical limitations on the velocity of the ob­ 

ject. At T the object could lie at any point within a circle of radius

J-The chess-board would be correspondingly limited if it could 
be assumed empirically that all transformations would be in accordance 
with the rules of chess. For instance, not more than one square could be 
occupied by a white king at one time; the positions of the white king at 
move Mp would be limited to the squares adjoining its position at M ; etc. 
Thus tne total number of comprehensive empirical possibilities would be 
considerably less than the total number of comprehensive logical possibilities,
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2k and with center 0, and at To at ally point within a circle of . radius 

3k, etc.

Let us review the situation one unit of time later, at T^. 

Let us suppose that in this unit of time the object has moved in a straight 

line to the point S on the circumference of the inner circle about 0. 

What poss ibi3.it ies now remain for the object's position at time T2? The 

possibilities for T« are represented by the set of points lying within 

the circle of radius k about the point S. It will be seen that this set 

of possibilities represents only a subset of the possibilities available 

for TO at the original time To   for we have seen that this original set 

is represented by the circle with radius 2k about point 0. The new cir­ 

cle about s lies wholly within the largsr circle, covering only one 

quarter of its nroa. 

Time and Possibility
»

This illustration serves to indicate the structure of possi­ 

bilities through time, and the relation between possibility and realization, 

Only one of all the available possibilities for any given unit of tine

can be realised in actuality. If T be the present or any past time,
o

there can be only one position which the object actually occupies at that 

tine.

This is the most fundamental empirical linit-vbion imposed on 

possibility. All empirical possibilities have identical segments for the 

time stretch up to the present. Under this limitation, the set of con- 

prehensive empirical possibilities will be relative to the tine Ta which 

is taken as the present. If T« and T be two points in tine such that
* o

T is subsequent to Tf , then the set of comprehensive possibilities at S *

T will be a subset of the comprehensive possibilities at Tf . This has S *

already been illustrated by Figure 6.

39, flunrft. The circle with radius k about S lies entirely within the 
circle of radius 2k about 0,



It is to be noted further that an object which moves from;. 0

at TQ to S at TI may lie anywhere within a' circle of radius k about S -at 

T£. If instead;, the object had noved to R at TI, the possibilities for 

Tp would be the points in a circle of radius k about R. Hence, the actual­ 

ity -which has been realized up to time Tf will deternine the set of com­ 

prehensive possibilities which are available for the tines subsequent to

If now we consider the possibilities available to the object 

at tine Tf together with its behavior alternatives at tine. Tf 9 that is, 

the directions it nay take, we see that to each of these possible di­ 

rections corresponds a subset of the total possibilities available at 

Tf. These subsets are mutually exclusive and taken together exhaust 

the available possibilities at Tf ,

We may describe this situation in anthropomorphic terns and 

conceive of the object as having the power to select its own path out 

of those available to it. The succession of choices which it nakes 

results in tho realization of one path out of all those possible.

Actually the object can nake either a single choice or a suc­ 

cession of choices at each new instant. A succession of choices over 

a tine interval (Tg-Tf), selecting one of the behavior alternatives at 

each point in tine through this interval, is designated a comprehensive 

choice for the interval

For the moment, it will be assorted that a choice is nade at the 

end of each unit of tine (assunjjig finite units) for the object's path 

during the next unit. The set of comprehensive possibilities which re~ 

nain after a given behavior alternative has been taken at Tf will be 

called the possibility set consequential on that behavior alternative.

The chess player nay merely decide on his next move or he nay 
lay out a whole plan of campaign.
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If the object be at 0 at To (Figure 6), it may move to S at T-p to R 

at T]_, or to any other point in the inner circle at T^. Suppose the 

first alternative is takenj then the possibilities consequential on this 

alternative will be identical, with the comprehensive possibilities for 

the object at point S at Tn <. If the second alternative were taken, the 

possibilities'consequential on this alternative would be identical with 

the comprehensive possibilities for the object at point R at T-j_, etc.

As has bean noted, the set of comprehensive possibilities con­ 

sequential on S is mutually exclusive with the set of comprehensive 

possibilities consequential on R, although they may be identical except 

for.a finite time segment.

Because of the importance of the time variable in choice 

situations, two further terms will be defined, both involving tho no­ 

tion of simultaneity. A simultaneous possibility is that portion of a 

possibility all the elements of which refer to a singla instant of time. 

A comprehensive simultaneous possibility for the time Ta is that portion 

of a corresponding comprehensive possibility which refers to events at 

the time Ta , 

Knowledge and Possibility

From tho discussion thus far, it may be seen that the passage 

of time serves to narrow the field of possibilities. For human beings 

this result is also attained ideationally through empirical knowledge. 

It is the task of knowledge to select from the whole class of logical 

possibility's a more limited subclass of empirical possibilities, set­ 

ting up certain functional relations among tho variates which describe 

the possibilities. (We use "functional" and %ariates" in a broad 

sense, and do not limit the discussion to quantitative knowledge.)

chess the sane position nay'be reached by n number of 
different permutations of moves,
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No better illustration of this is afforded than by the science of 

astronomy. Kepler's great achievement was to devise a set of functional 

relationships which connected the positions of the members of a planetary 

system for all future points in time with the present configuration, so that
\

for any given configuration there is a unique consequential possibility.

This is the ultimate goal of knowledge to determine relations of 

known facts of past and present with facts of the future, so that a single 

possibility is consequential on the present. In most fields, of course, 

knowledge must be satisfied with a much more modest degree of attainment 

than it has reached in astronomyI it usually contents itself with discover­ 

ing certain implications among the variatas describing the possibility which 

reduce the number of their degrees of freedom. The physicist has discovered, 

for instance, that the temperature of a gas can be expressed as a product 

of its pressure and its volume (T  * KpV), This law limits the possibilities 

for the simultaneous values of temperature, pressure, and volune. Thus, if 

appropriate units are selected, so that K is equal to unity, then 48, 6, 

and 8 is an empirically possible set of values for temperature, pressure and 

volune, respectively, while 48, 6, and 7 is an empirically impossible set, 

Behavior and Possibility

When purposive behavior is injected into the possibility schema, 

certain complications ensue. Purposive behavior, as we have seen, is for­ 

ward looking, aiming toward future goals, which are, in fact, determinants 

of the behavior. That is, those alternatives are selected which it is be*, 

lieved lead toward the goals.
*

It would appear, then, that in the case of purposive behavior,
 

the future nay determine the present, rather than the present the future. 

Such a relationship would violate the tenets of nost deterministic systems, 

but would not, as Has sometimes been supposed, make prediction inpossible.



As a matter of actual fact, it is not the future, but expectation of the fu­ 

ture which determines purposive behavior, and hence this problem need not 

even arise.

From the standpoint of the behaving subject, the problem is not 

to discover a single possibility consequential on the present, but to dis­ 

cover a set of possibilities one member of which is consequential on each of 

the comprehensive choices available to him. Since different consequential 

possibilities will be realized for any given comprehensive choice which is 

selected, the Consequential possibility may be considered a dependent variable 

which is a function of independent variates the behavior alternatives.

For instance, the path an automobile follows depends on the be­ 

havior of the man at the wheel, and a mathematician could easily write the 

equation connecting the successive positions of the steering wheel over a 

stretch of tine with the resulting path of the car. Each possible set of 

steering-wheel positions would represent a comprehensive choicej each path 

of the automobile a consequential possibility.

We nay look at the situation from a sonewhat more general stand­ 

point. Consequential on any present situation are a set of comprehensive 

logical possibilities. Which of these possibilities will be realized will 

depend on (l) the environnental parameters which-describe the present situa­ 

tion, and (2) the value of the behavior parameter (i.e., the particular com­ 

prehensive choice) which is selected. In the cnse of purposive behavior, 

the behaving subject forms certain expectations of the possibilities con­ 

sequential on each alternative. These are based on (l) his knowledge of the 

laws connecting present environmental parameters with future sets, and (2) 

his knowledge of the actual values of the present parameters. The choice is 

made a^ong these consequential possibilities.

The automobile affords an illustration of this Doint alsot if a
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driver wishes to proceed forward, he shifts into low gear5 if backward, into 

reverse; but he nust know which position of the gear shift lever corresponds 

to which gear (the environmental paraneter). Thus, to achieve the sane con­ 

sequential possibility to proceed backwards* he would have to move the 

lever into a different position with a Dodge of the twenties than with a no-r- 

dern'Dodge.

For given fixed values of the environnental parameters the conse­ 

quential possibility nay be considered a single-valued function of the be­ 

havior paraneter for cars with the sane gear shift, parsons placing the 

lever in a particular position nay always expect to proceed in the sffise 

direction. In other words, in a given objective environment, there is a 

unique possibility consequential on each conprehensive choice.

The implication night be drawn fron this discussion that any ra­ 

tional choice between alternatives involves a conplete description of the 

possibility consequential on each alternative and a comparison of these pos­ 

sibilities* that we would hare to know in every single respect how the world.

would be changed by our behaving one way instead of another, and we would
 

have to follow the consequences of behavior through unlinited stretches of 

tine, unlinited reaches of space, and unlinited sets of descriptive variables. 

Under such conditions even an approach to rationality in real behavior would 

be inconceivable.

Fortunately, the problen of choice is usually greatly simplified 

by the tendency of the empirical laws which describe the regularities of 

nature to arrange themselves in relatively isolated subsets. In comparing 

two behavior alternatives, it is often found that their consequential possi­ 

bilities differ in only a few respects and for the rest are identical. That is, 

the differential consequences of one behavior as against an alternative be­ 

havior nay occur only within a brief span of tine and within a limited area 

of description.
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This fact provides both scientist and practitioner with a powerful 

aid to rationality, for the scientist can isolate these closed systems in 

his experimental laboratory, and study their behavior, while the practi­ 

tioner may use the laws discovered by the scientist to vary certain environ­ 

mental parameters without significantly disturbing the remainder of the situation, 

Social Behavior and Possibility

Further complications are introduced into the system if more than 

one purposive organism is involved, for in this case, included among the en-
 

vironmental parameters of each behaving subject will be the behavior choices 

of the other subjects. That is, for each to determine uniquely the conse­ 

quences of his action, he must know what will be the actions of the others, 

and included in this, what influence his action will have on the actions of 

the others. The system of behavior which results from this situation varies 

with the circumstances, and the subject can only be considered briefly.

Perhaps the purest form of a game of wits is one called "Heads 

and Tails," There are two participants. The first, out of the sight of his 

opponent, takes a coin, places it either heads or tails on a table, and 

covers it with his hand; the second tries to guess whether heads or tails is 

up. The first participant must decide whether he thinks the second will 

call tails, and must place the coin in the opposite fashion; the second par­ 

ticipant must estimate whether the first will place it in the heads or tails 

position. Both of then cannot be right for if the first estimates correctly 

the second*s choice, then the second will have incorrectly estimated the 

choice of the first, and vice versa. The resulting behavior system will be 

of a highly indeterminate nature. For the instability of each of the be­ 

havior yariates leads to instability of the othsr.

3-For an illustration fron the literature of military science, see 
Col, J, F. C. Fuller, fffre Foundations of tfie Science of War (London! 
Hutchinson and Go,, 1925), p. 183  
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At the opposite extreme is a traffic situation involving two 

drivers, each of whon is observing the rules of the rood end knows that the

other is also. If they approach an intersection simultaneously, one on the
»

highway, and the other on a side road, the one on the highway expects the 

other to cone to a stop, and proceeds accordingly. Here the behavior pattern 

is stable, because the behavior of the second nan, based on his expectations 

of the behavior of the first, does not cause the first nan to alter his 

behavior,

M idway between these two examples is the case of two cars ap-r- 

proaching an intersection where the rules of the road do not give a clear 

right of way to one or the other. If the first expects the second to pro~ 

ceed and the second does not expect the first to proceed, then a stable pat­ 

tern results. But if both cone to a stop, or if both start through the in­ 

tersection, then the behavior will exhibit a series of alternations, 

accompanied by applications of the brake or accelerator, as the expectations 

of each concerning the behavior of the other change* the pattern will then 

be unstable.

The stable and unstable behavior patterns correspond closely to 

patterns of cooperation and conpetition, respectively. In a cooperative pat­ 

tern, both participants prefer the sane consequential possibility5 hence, 

they will both act so as to realize that possibility. In a competitive pat­ 

tern, the realization by the first participant of the consequence ho prefers 

will thereby frustrate the other participant. The rule of the narketplace 

is to buy cheap and to sell dear, but these are mutually inconpatible ains.

The illustration of automobiles ueeting at an intersection shows 

that even a cooperative pattern nay be unstable if each participant in the pat-- 

tern is unable to predict what the other is going to do. In these cases, co­ 

ordination of the behaviors of the two participants is necessary in order that. 

they nay realize the possibility which they both prefer. Here conflict of
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Value and Possibility

Purposive behavior has been described as a choice among behavior 

alternatives upon the basis of the possibilities which are consequential on 

them. Thus far, consideration has been given to the use of knowledge in 

this process, and it has been found that knowledge is the basis for deter­ 

mining the functional relationship connecting the behavior variate with the 

consequences. In choice a second element is involved that is, a process of 

determining preferences among consequences. This process may be termed 

valuation. To each comprehensive choice corresponds one and only one com­ 

prehensive possibility. Rational behavior involves a listing of tho com-*- 

prehensive possibilities in their order of preferences, and the choice of 

that behavior alternative which corresponds to the possibility highest on the 

list. 

The System of Value.8 Utility Surfaces

Since the values which -are present in possibilities are both numerous 

and diverse, the individual in exercising his preference must weigh them 

and choose among then. The economists have developed a - conceptual 3che:.ie 

for describing this process which is very similar indeed to our possibility 

schema.

The individual ! o choices among competing values nay be described 

by a set of indifference curves. These curves indicate which sets of pos­ 

sible values are equivalent to each othar or mutually "indifferent" to 

choice. To illustrate with the economist's favorite goods nuts and apple's  

the indifference curves tell whether a combination of ten nuts and five ap­ 

ples is preferred by an individual to a combination of five nuts and seven 

apples, or whether the first combination is less desirable, or whether the 

individual is indifferent as between the two.

Empirical limitations upon possibility are introduced into the



economist's schema by the individual's stock of goods, and T&y the price struc-
  - *

ture« It is assumed that the individual starts with a specified number of 

nuts and apples, that he may exchange one for the other at a specified rate of 

exchange, and that he then attempts to select that possibility of exchange 

for which his preference is greatest. 

Relation of Value, Experience, Behavior

Our analysis shows that the individual's relation to the outside 

world has three distinct aspects: the individual lives in, and perceives 

the world) he feels preferences for one set of anticipated consequences as 

compared with another set; in the light of his expectations and preferences, 

he acts upon the world to bring to realization the preferred consequences* 

In some situations the experiential, valuational, and behavioral aspects of 

the relationship are so closely bound together their separation, even in 

analysis, is difficult, In the act of chewing and swallowing food, the 

pleasure received is almost identical with the perception, and both of these 

are hardly to be distinguished from the behavior; in rubbing the skin where 

it has been tickled by a feather, experience, value and behavior are 

simultaneous.

Values are most easily distinguished in though from the chain of 

experiences which lead to then, and from the behaviors which are appropriate 

to produce these experiences, (1$ when the three elements are separated in 

time, and (2) v,/hon the causal connection between the value and the behavior 

must be learned. First, it is characteristic of many kinds of activity that 

values do not cumulate from each moment's behavior, but are consequent on

"complete" acts. In the rat's search for food there is a preparatory period
 .

of behavior (his maze~wanclerings), followed by a consunmatory period (eating). 

During the preparatory period, elements of value are almost absent, and 

hence there is a clear distinction between behavior and value.

Henry Schultz, The Theory and Measurement of Demand (Chicagoj The 
University of Chicago Press, 1938), pp. 12 ~ 35,
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Second, experience of consequences may modify the initial value­ 

less character of a behavior rather significantly. Theconsequences of 

specified behaviors may be learned, and an anticipatory value obtained from 

these behaviors even before the consummatory stage is reached. PavlovJs 

dogs, which had been conditioned to expect food after the ringing of a bell » 

salivated when the bell was rung. In the human being at least, "mouth­ 

watering" in expectation of food is associated with a distinct anticipatory

1
pleasure.

The significance of the "means-end ff relationship now becomes 

clearer. In the first part of this chapter it was shown that "means-end" 

does not correspond to "fact-value," What then is the connection between 

the two sets of terms? Simply thist A means^end chain is a series of anti­ 

cipations which connect a value with the possibilities leading to it, and 

these possibilities, in turn, with the behaviors that produce them. Any 

element in this chain may be either "means" or "end 11 depending on whether 

its connection with the value end of the chain, or its connection with the 

behavioral end of the chain, is in question.

The means-character of an element in a means-end chain will pre­ 

dominate if the element is toward the behavioral, end of the chain; the end- 

character will predominate if the element is descriptive of the consequences 

of behavior. If this be so, terms which are descriptive of the possibility 

consequential on a behavior may be taken as indicia of the value adhering 

to that behavior. While the economist talks of economic goods as the values 

which are the goals of economic activity, in actuality, of course, the economic 

goods are merely indicia of the existence of a state of affairs fron which 

value can be obtained the possibility of consuming the goods.'^

Tolman, in fact, uses the tern "pleasure" to refer specifically 
to the values inhering in anticipation as distinguished from the values ad­ 
hering to consummation» Op. cit., p. 258.

2Frank Knight considers a major weakness of classical (Cont ! d. P. 51).
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The psychological act of evaluating alternative possibilities usually con­ 

sists in measuring these possibilities in terms of certain value-indices 

which have been found in fact to be generally associated with the realiza­ 

tion of the values themselves - money, for example, may cone to stand as 

an index of the values which money can purchase. These value-indices in­ 

volve an important factual element, for they presuppose that a possibility 

characterized by a high value-index will possess a correspondingly high value.

If the means-end relationship bo defined in this way, it is clear 

why it does not permit a sharp separation of value from fact for the same 

behavior, or the same possibility, nay have as consequence more than one 

value it may be a member of more than ono means-end chain, For instance, 

if a rat is confronted with a number of possible behaviors, some leading 

to food, some not, those leading to food will stand much higher in his pre­ 

ference than those not leading to food. In so far as this is true, a 

means-end relationship exists between his maze-wanderings and the reaching 

of food. Further study of his behavior would show that a possibility in- 

volving food-now is preferred to a possibility involving food-later, 

Similarly, short paths night be preferred to long paths, all other things 

being equal.

Each of these values would correspond to a distinct neans~end 

chain. Possible behaviors would be recognized as neans when they led to 

valued possibilities. The rat, confronted with two paths of equal length, 

chooses the one leading to food, and it is indifferent to him whether it 

is the right-hand or the left-hand path (i.e., the respective behaviors 

leading to the traversal of the right- or left-hand paths are not in them-

Cont'd. from Page £0.^economics to be its failure to recognize economic 
gain as a purely intermediate link in a means-end chain, leading to "prestige" 
and "comfort"; and likewise its failure to recognize as an end valued for 
its own sake the very economic activity which leads to gain. See his Risk, 
Uncertainty, and Profit (reprint edition, 1935j Boston* Houghton Mifflin 
Company, 1921), pp.
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selves valuationally significant, and take on value only as means). His 

selection of right or left is a behavior leading, if appropriate, to the 

desired food and hence its valued-character is purely derivative, and 

arises from the fact that, empirically, the choice of one path or the 

other does lead to food.

We can now explain how the same behavior can belong to several  

perhaps contradictory- means-end chains. Because the value adhering to one 

of these chains may be simultaneous with the behavior itself, the confu­ 

sion, mentioned above, between the behavior and its values sometimes arises. 

The rat's willingness or refusal to cross <<m electric grill under varying 

circumstances can be explained in terms of the varying value content of 

the experiences consequent upon this behavior. One of these values his 

dislike of the electric shock-' will be realized simultaneously with the 

behavior, but this does not demonstrate the identity of the behavior and the 

value. The behavior must be considered the first link in each of two chains, 

one ending in the shock, the other in the enjoyment of food after the grill
i

is crossed,

We must note, therefore, (l) that values may be encountered 

along 'the way to further values, and (2) that the preparatory behaviors 

in a complete act may gain values of anticipation may become links in a 

means-^end chain. If these two points are kept in mind, there need be no con­ 

fusion resulting from the use of the means~end relationship for the analy­ 

sis of behavior,

SUMMARY

The object of this chapter has been to explore the anatomy of de­ 

cision with a view to establishing a terminology and a framework of analysis 

which permit a realistic investigation of adninistrative decision. To this 

end, the objective environment surrounding choice was examined. This envi­ 

ronment was described as a set of possibilities.
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The role of knowledge in the choice process proved to be two^-foldi 

on the one hand, knowledge is the means of discovering which of all the 

logical possibilities are empirical possibilities; on the other hand, know- 

ledge is the means of discovering which empirical possibility is conse­ 

quent on each behavior alternative. The ultimate aim of knowledge, in so 

far as it is part of the process of choice, is to discover a single unique 

possibility which is consequent on each behavior alternative, although in 

practice this aim is of course only imperfectly attained.

Knowledge about the consequences of behavior was thus identified 

as a primary influence on choice. The second influence was found to lie 

in the preferences of the behaving individual for one possibility as com- 

pared with another. The problem of choice is one of describing possibilities, 

evaluating them, and connecting them with behavior alternatives.

It was found that means and £nds do not completely correspond 

to facts and values, respectively, but that there is some connection between 

the two sets of terms, A means-rend chain was defined as a series of causally 

related elements ranging from behaviors to the values consequent on them. 

Intermediate ends in such a chain sorve as value-indices and using them, it 

is possible to evaluate possibilities without a complete exploration of the 

final ends, or values, inhering in them.

The notion of possibility casts considerable light on the patterns of in­ 

ter-personal behavior. The relationship of the values of inter-acting 

individuals with the possibilities consequential o their point behavior 

determines whether the behavior pattern will be competitive or cooperative. 

It was seen that instability in the behavior pattern may result when the 

pattern is competitive or when each of the participants in the pattern errs 

in predicting the behavior of the others.

This chapter has barely touched on the psychological aspects of 

choice, and to these we turn next. We shall attempt to contrast the psy-
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chological and the logical elements in the choice process. In later 

chapters of this study we shall use the analytic tools developed in this 

and the next chapter to study some of the concepts which are central to 

administrative decision! authority, efficiency, identification, influ­ 

ence, and communications.

The analysis is already beginning to suggest some very impor­ 

tant practical issues. First, if there is no way of reducing the value 

questions involved in decision to factual questions, who is to make the 

value judgments which underly the administrators decisions? In the course 

of this study, we shall see that this issue is intimately bound up with 

the question of democratic responsibility.

Second, if the consequences of choice can extend to unlimited 

distances in numerous directions, how can human rationality hope to cope 

with the complexities of decision? This problem will be a major concern 

of the next chapter, as well as of later portions of this study.

Finally, how are the decisions of individuals molded to the 

pattern of the organized group? How are the problems of stability, 

which arise when the decisions of several persons are inter-related, 

met in administrative organization? This topic will be pursued in Chapter V,



CHAPTER IV
. .p, . .«

THE PSYCHOLOGY OF ADMINISTRATIVE DECISIONS

We turn now from consideration of the objective consequences of 

choice to an analysis of how men do choose. The pattern of rationality de­ 

scribed in Chapter III will provide a standard with which real "behavior can

1 
"be compared*

The material of this chapter will "be presented in three parts. In 

the first part, the individual will "be viewed at the moment of choice, and 

the rational and non-rational elements of his thought process isolated. The 

non-rational elements in choice may be described as its psychological environ­ 

ment, just as, in Chapter III, the factual consequeness of choice were des­ 

cribed as its logical environment.

A fundamental difficulty which must be faced by any social 
scientist who wishes to use the products of psychological research in dealing 
with his subject is the existence of competing schools of psychology* Fortun­ 
ately, most of the psychological topics which are relevant to the present 
study are not the subject of the controversies which rage among these schools. 
Acceptance of a "gostalt," "topological,*1 "Functional," "behavioristic," or 
even "psychoanalytic" framework would certainly require alterations in vocabu­ 
lary, but probably no very serious modification of the propositions set forth. 
Because it is one of the few psychological theories which is oriented around 
the concepts of choice and purpose, Tolman's analysis of Purposjve Behavior in 
.Animals and Men has perhaps contributed more than any other treatise to the 
terminology and viewpoint of this chapter. Especially refreshing is Tolman 1 s 
operational approach to the definition of terms like "purpose," which previously 
hnd been viewed with extreme scepticism by the strict behaviorists f

For traditional psychological topics such as "habit," "attention," 
and the like» an analysis sufficient for the purposes of this study may be 
found in any of the numerous textbooks. As a matter of fact, most of the re­ 
ferences here are to William Janes, The Principles of Psycholo^r (New York:' 
Henry Holt and Company, 19251 2 vols) and to John Dewey, Human Nature and 
Conduct (New York: The Modern Library, 1S30). The latter, again, proved es­ 
pecially helpful because its discussion was placed in a behavioral frame of 
reference.

Among the controversial subjects which the writer hopes he has 
been able to avoid are: instinct, the nature of consciousness, theories of" 
learning. It has been very encouraging for him to find most of the materials 
which he needed lying within the psychologists' area of c6mnoa agreement.

55.



56 .

The second part of the chapter will examine how the psychological 

environment of choice is formed. It will be shown that this environment is 

the unifying element which fits a whole sequence of momentary choices into a 

consistent pattern. This environment, further, is itself a product of deci­ 

sion, and the "broader possibilities of human rationality lie in the deliberate 

elaboration and improvement of the psychological environment.

The third part will bring together the individual decision and the 

influences forming its environment. It will view decision not as an isolated 

act of choice, but as part of a pattern of behavior first determined in broad 

outline and then elaborated in a series of interrelated decisions.

In the course of the discussion, the role of social institutions  
x

and in particular, administrative organizations in determing the psychologi­ 

cal environment of choice will begin to emerge. With this development, we 

shall have begun the transformation of the picture of omniscient rationality 

presented in ChapterUI into the realistic portrait of functionalized and in-
*

stitutionalized administrative behavior which we shall attempt to set forth 

in Chapter VII.

The Psychological Environment of Choice

A strict rationality would mold all behavior into an integrated 

pattern by viewing its consequences, prior to decision, in panoramic fashion. 

It would consider the whole complex of possibilities which nay follow from 

choice, and then, with the system of values as criterion, single out one from 

this whole set of possibilities.

The integration of real behavior in so far as integration is 

achieved- proceeds usually from the opposite direction. First, individual 

muscular movements are fitted into complete physiological acts, and then those 

acts, in turn, are combined into ever larger purposive patterns. Thus, if be­ 

havior is viewed over a stretch of time, it exhibits a mosaic character. 

Bach piece of the pattern is integrated by its purpose, but these purposes
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shift fron tine to tine with shifts in knowledge and attention, and are held 

together in only slight neasure "by any conception of an overall criterion of 

choice.

Purposive Behavior in Man
1 

Docilitv;~-As was pointed out in Chapter III, the simplest nove*-

nent 'taking a step, focusing the eyes on an object is purposive in nature, 

and only gradually develops in the infant fron its earliest randon undirected 

movements. In achieving the integration represented "by these simple nove-

nents, the human "being exhibits docility. That is, he observes the conse-

2 
quences of his novenents and adjusts then to achieve the desired purpose.

Docility is nost easily illustrated "toy the rat in the naze. The 

rat* s first trips through the naze give hin experience and knowledge of what 

situations he nay expect to neet if he passes through one or the other of 

the naze passages. His first trips are nore or less randon, since he does 

not know what he nay expect at the end of each passage. When his expectations 

have developed, however, his "behavior in later runs shows a decidedly pur­ 

posive character directing hin into those passages which have shown then- 

selves nost productive of satisfaction.

Distinctive Characteristics of Hunan Docility, The rat's naze-learning is 

prinarily of a trial and error character. That is, learning does not show 

itself until he has had an opportunity, by actually traversing it, to learn

supra.

Tolnan, whose treatment is closely followed in this discussion, 
defines docility as "that character of behavior . . . . which consists in the 
fact that, if a given behavior~act in a given environment proves relatively 
unsuccessful, i.e., does not get the demanded type of goal-^object at all or 
gets there only Tjy a relatively long distance, it will, on subsequent occasions, 
tend to give way to an act or acts which will tend to get the organism to this 
demanded type of goal-object and will tend to get him to it by a relatively 
short route," Op. cit,, pp.

3lbid.,pp. 30-35.
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the structure of the maze. The human "being's power of abs tract ion, of ob­ 

serving regularities in nature of a very general sort, and of comnunieating 

with other honan "beings help hin to shorten materially this learning process.

In the first place, he may "be able to infer something about the 

character of the particular maze with which he is faced from a previous ex­ 

perience with other mazes (of the same sort). Likewise, he may traverse the 

maze ideationally rather than in actual behavior. He may in his mind trace 

the consequences of each "behavior alternative and select one of them without 

actually trying any of them out. For example, an engineer may explore in his 

mind or on paper several plans for a sewer and may "be able to determine quite 

accurately their respective results, without actually putting any of them to 

an actual trial.

In the second place, communication gives the human being a tremen-

2 
dous advantage over the rat in learning. The housewife learning to cook

does not base her attempts entirely upon experimentation, but uses a cook - 

book, a description of the conclusions which other persons have reached on the 

basis of long experimentation in this field, Of course, she will probably 

modify her cook book recipes on the basis of her own success or failure.

In some kinds of purposive behavior, however, learning is depen­ 

dent entirely on communication, and even the subsequent test of success or 

failure is not available to the individual. This is true of many professional

1
As a matter of fact, the difference between man and rat in this

respect is probably one of degree rather than kind, ToLnan, for instance, 

shows that the rat has a considerable capacity for generalization. (Ibid., 

pp. 187-190)* Whether "insight" learning and "inventive ideation" involve 

completely new elements, or whether they can be reduced to the simpler forms 

of learning is a matter of controversy. See ibid., pp. 183^232, and B. H. 

Bode, Conflicting Theories of Learning (Boston: D, 0. Heath and Company,

Dolman, op. cit f , pp
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disciplines. In the field of medicine, for instance, the individual practi­ 

tioner is seldom able to determine from what happens to his small group of 

patients the efficacy of particular modes of treatment. He must base his 

treatment on doctrine developed by medical scientists with special facilities 

for controlled research with respect to particular types of disease.

The function of research, and especially experimental research, 

is to adapt behavior to purpose when the consequences of behavior are not 

easily evaluated outside the controlled conditions of the laboratory*

In describing the extensions which take place in the conception 

of docility when it is applied to human beings, it should be pointed out

that the ultimate source of purposive behavior is a recognition of the conse-
/ 

quences which follow in particular behavior alternatives. The human being's

advantage is that he does not have to determine these consequences separately 

for each particular decision with which he is faced. By the use of the ex** 

perimentftl method, by communication of knowledge, by ideational anticipation 

of consequences a relatively little bit of trial and error can be made to 

serve as the basis for a wide range of decisions. As a result a remarkable 

economy of thought and observation is achieved,

Habit; One other important mechanism assists in the preservation

p 
of useful behavior patterns, namely, habit. Habit permits conservation of

mental effort by withdrawing from the area of conscious thought those aspects 

of the situation which are repetitive.

In learning to play the piano, the student must pay close atten­ 

tion to each minute movement of his fingers, and to the relation of each mark 

on- the score to each key on the instrument. Only through a gradual adjustment

1
Of, George H. Moad, Mind, Self and Society (Chicago: The Univer­ 

sity of Chicago Press, 193^), PP. 90, 9S,
o
Dewey, (Human Nature and Conduct, pp. 13^131, 172-181) early em­ 

phasized the important role of Habit in social behavior, James, 'in his Psy­ 
chology^ contributed a classic ciyvpter to the psychological literature on 
habit (chap. iv)«
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of his movements does he achieve the necessary coordination of eye with hand. 

Likewise, the student learning to speak a foreign language must become con­ 

scious of the movements of his mouth, the position of his tongue, lips and 

teeth in order to carry out the proper vocal behaviors.

When, by practice, a certain point in skill has been reached, it 

proves no longer necessary to give conscious attention to integrations at 

this lowest level. The mere conscious desire for the end of the action  

the note to be played or the word to be spoken -brings about the act without 

further conscious will. When this step has been reached, habit or skill takes 

over the integration which was first achieved by attention and docility.

Habit performs an extremely important task in purposive behavior, 

for it permits similar stimuli or situations to be met with similar responses 

or reactions without the need for a conscious rethinking of the decision to 

bring about the proper action* Habit permits attention to be devoted to the 

novel aspects of a situation requiring decision. A large part of the train­ 

ing which goes to make a championship football team, crew, army battalion, 

or fire company is devoted to the development of habitual responses which 

will permit immediate reactions to rapidly changing situations*

Habit must not be though of as a purely passive element in behavior, 

for once a habit has been established the mere presence of the stimulus tends 

to release the habitual behavior without further conscious thought. Pavlov's 

experiments with dogs,^ in which he conditioned them to respond to a bell by 

associating it with the idea of food, well illustrate this point.

Since the appropriate stimulus tends to set off immediately the 

habitual response, it may actually require conscious attention to prevent 

the response from occurring even if changed circumstances have made it inap-
_______,___ _/__ _ ______ ________   _   _ _ __. __^_ __,_J^.____ . ____ ̂ _________..._... _...___........._._. ..__ ..__ ______ _ ______^^__^^__^^__

* i  
   * -  '   - '

JfihivDewey, The Public and Its Problons (N.Y.: E. Holt and Co., 192?)if PP.
159-lTl,
T?» Pavlov, pQnditioned Reflexes, An Investigation of the Physiological Activ~ 
ity of the Cerebral Cortex (Oxford: Twenty-Five Years of Objective Study of the 
Higher Nervous Activity (Behavior) of Animals (Kew York* -Cont'd/ Page 61.
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propriate.-' We shall revert to this subject in discussing a little later
1* 

the superabundance of stimuli which are capable of inducing behavior.
t

The Limits of Rationality

Remarkable as are these procedures whereby human beings achieve 

an integration of behaviors, they fall far short of the criterion of ration­ 

ality suggested in the last chapter. In actual behavior are to be found at 

least five non-rational^or irrational elements:

(1) Valuation is involved in all behavior. Since, in itself, it 

is not subject to any norm of rationality, it must be considered a non- 

rational element,

(2) Rationality implies a complete knowledge of the possibility 

which is consequent on each choice, In fact, knowledge is always fragmentary,

(3) Since the consequential possibilities to be valued lie in the 

future, imagination must supply the lack of experienced feeling in evalua­ 

tion. But the values themselves can be only imperfectly anticipated.

(U) Rationality implies a choice among all possible behaviors. 

In actual behavior, only a very few of all these behavior possibilities ever 

come to mind.

(5) Rationality implies that decision will follow upon a compre­ 

hensive review of the objective consequences of each behavior possibility, 

In actuality, individual stimuli directed into particular channels by habit 

and attention tend to set off behavior responses before consideration has 

been given to the possible alternative responses.

Valuation? Even when behavior adheres strictly to the pattern of
 

rationality, one intrinsically non-rational element remains. After the con­ 

sequential possibilities following upon each comprehensive choice have been 

completely described, a preference must still be shown for one of these 

possibilities. In other words, values must be discovered in these possibili-

fflewey, Humai\ Nature and Conduct, p. 3^-; James, op. cit., p. 123. 
^ p, 6§ infraT"
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where its action is needed.

A daptain, arriving at the scene of a fire* mast decide at once 

whether one *r more heavy fire streams should "be used at the risk of water 

damage. The correctness of his decision will have a significant influence 

on the city's fire loss, and that correctness will depend on an extensive 

empirical knowledge of the characteristic behavior of fire.

This point has "been developed in some detail in order to emphasize 

that it poses an extremely practical problem of administration to secure an 

organization of the decision-making process such that relevant knowledge 

will be brought to b«ar at the point where the decision is made.

The human being striving for rationality and restricted within 

the limits of his knowledge has developed some working rules partially to 

overcome this difficulty. He uses rules which implicitly assume that he 

can isolate from the rest of the world a closed system containing only a 

limited number of variables and a limited range of consequences.

There is a story to the effect that a statistician once found a 

very high correlation between the number of old maids and the size of the 

clover crop in different English counties. After puzzling over this rela­ 

tion for some time, he was able to trace-what appeared to him the causal 

chain. Old maids, it appeared, kept cats; and cats ate mice. Field mice, 

however, were natural enemies of bumble-bees» and these latter were, in 

turn, the chief agents in fertilizing the flowers of the clover plants. 

The implication, of course, is that the British Parliament should never at­ 

tempt to legislate on the subject of marriage bonuses until it has evaluated 

the effect upon the clover crop of reducing the spinster population.

In practical decision-making, devious consequences of this sort
2 

must of necessity be ignored. Only those factors which are most closely

"Hifith respect to similar considerations involved in military tac­ 
tics, see United States Army Field Service Regulations, 192j> (Washington? 
Gov't. Printing Office, 193*0, p, U.

, Dewey, Public and Its Problems, pp. 106-107*



connected with the decision in cause and time can "be taken into considera­ 

tion. The problem of discovering what factors are, and what are not, im­ 

portant in .any given situation is quite as essential to correct choice as a 

knowledge of the empirical laws governing those factors which are finally 

selected as relevant*

Bational choice will "be feasible to the extent that the limited 

set of factors upon which decision is "based correspond, in nature, to a 

closed system of variables-"-that is, to the extent that significant indirect 

effects are absent. Only in the case of extremely important decisions is it 

possible to bring to bear sufficient resources to unravel a very involved 

chain of effects. For instance, almost any amount spent for research to 

determine the indirect effects of a governmental fiscal policy upon employ­ 

ment in the economy would, if it achieved its aim, be well spent. On the 

other hand, a physician treating a patient does not take time out to deter­ 

mine what difference the life or death of his patient will make to the com»- 

munity,

Difficulties of Anticipation - It is a commonplace of experience 

that an anticipated pleasure may be a very different sort of thing from a 

realized pleasure. The actual experience may be considerably more or less 

desirable than anticipated*

This does not result merely from failure to anticipate consequences. 

Even when a comprehensive possibility has been rather completely described t 

the anticipation of it can hardly act with the same force upon the emotions 

as the experiencing of it. One reason for this is that the mind cannot at 

a single moment grasp a possibility in its entirety. Instead, attention 

shifts frooe one value to another with consequent shifts in preference.

Valuation, therefore, is limited in its accuracy and consistency 

by the power of the individual to trace the vnried value elements in the 

imagined consequence and to give them the same weight in anticipation as they
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will have for him in experience.

The Scope of Behavior Possibilitiest
-*-Imagination. falls down also 

in conceiving all the possible patt
erns of "behavior which the individu

al 

might undertake. The number of things that a man, re
stricted only "by physi­ 

cal and "biological limitations coul
d do in even so short an interval a

s a 

minute is inconceivable. He has two legs, two arms, a head, 
two eyes, a 

neck, a trunk, ten fingers, ten toe
s, and many sets of voluntary muscl

es 

governing each, Each of these members is capable of
 complex movements in­ 

dividually or in coordination*

Of all these possible movements, only
 a very few come to mind at 

any moment as possible behavior alter
natives. Since each alternative has 

distinct consequences, it follows tha
t nany possibilities never reach the 

stage of valuation, since they are no
t conceived as possible consequents o

f 

available behavior alternatives,

Relatively speaking, of course, human
 beings come much closer to 

exploiting in purposive action their 
physiological capacities of movement 

than other animals. The relatively simple "tool behaviors
" of which the 

great apes are capable are very elementary, judged by human 
standards*

In some fields, considerable ingenuit
y has been shown in devising 

methods for exploiting possibilities 
of behavior  Elaborate devices have 

been constructed in phonetics for obs
erving and correcting lip and ttngue 

movements. Time-and-motion studies are made to o
bserve, in great detail,

^i

hand movements in industrial processe
s.

In the same category could be placed 
the whole field of tool-dar* 

vention and skill-training, Both involve a close observation of b
ehavior 

processes, and, a consequent enlargement of the p
ossibilities available for 

choice,

Role of Positive Stimuli; If rationa
lity is to be achieved, a

Tolman, op. pit,, pp, 219-22$, and th
e literature there cited.
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period of hesitation must precede choice, during which the behavior possi­ 

bilities, knowledge bearing on environmental conditions and consequences, 

and the anticipated values must be brought into the focus of attention. 

Psychologically speaking, such a hesitation marks a relatively sophistica­ 

ted level of behavior. Simpler behavior patterns may be described as respon­ 

ses to stimuli which occur upon presentation of the stimulus and with little 

or no hesitation.

The distinction between the stimulus-response pattern of behavior 

and the hesitation-choice pattern gives a clue to the respective roles of 

nonrational and rational in the complete behavior pattern. Considering the 

 limitations, just described, in human capacity to meet the demands of ra­ 

tionality, the hesitation preceding choice could conceivably lengthen into 

inaction. The individual, realizing his inability to take into considera­ 

tion all the factors relevant to his choice, and despairing of rationality, 

might vacillate among the available alternatives until the time for action 

was past. No doubt this actually does, at times, occur, but it is not very 

prevalent in the world of practical affairs. Failure to decide is more often 

thought of as a disease of philosophers and academicians generally, than of 

men of affairs.

In fact, choice and action usually take place long before atten­ 

tion has been given even to those elements in the situation which are within 

grasp. A stimulus, external or internal, directs attention to selected as­ 

pects of the situation to the exclusion of competing aspects which might 

turn choice in another direction. Within the central nervous system are 

built up channels which permit impulses to be translated into action, while 

leaving large portions of the central system undisturbed.

Conscious attention is not a necessary element in this process. 

The consciousness which accompanies the "startle pattern" of behavior in 

response it merely accompanies, or even succeeds, the response. However,



67.

since we ar*e concerned primarily with decision points, and with responses 

to new situations, wo may consider firgt the role of attention in the se­ 

lective process "that is, in the channelizing of stimuli.

William James, who was not troubled "by "behavioristic scruples, 

described attention as follows;

Everyone knows what attention is. It is the taking 
possession by the mind^ in clear and vivid form, 
of one out of what seem several simultaneously 
possible objects or trains of thought, localization, 
concentration, of consciousness are of its essence, 
It implies withdrawal from some things in order to 
deal effectively with others, and is a condition 
which has a real opposite in the confused, dazed, scatter­ 
brained state which in French is called distraction, 
and Zerstreutheit in German,^

Tolman, more cautiously, prefers to avoid the term and speaks in-

2 
stead of "selective responsiveness to stimuli."

Attention, then refers to the set of elements which enter into 

consciousness at any given time, It is not clear whether consciousness |.s 

a necessary precondition to docility, so that only those behaviors which are 

in the focus of attention are capable of purposive adjustment. Perhaps in 

the simpler types of conditioned response, consciousness and attention are 

not involvedr certainly this seems true to some extent of the development 

of motor skills.

In most cases, there seems to be a close relation, however, be­ 

tween the spheres of attention and of rationality. That is docility is 

largely limited by (l) the span of attention, and (£) the area within which 

skills and other appropriate behaviors have become habitual. Hence to a 

considerable extent, the limits upon rationality described above are re- 

sultant-s of the limits of the area of attention.

Now it has already been noted that insofar as an area of behavior

The Principles of Psychology, pp.
o 
Op. cit,> pp. 35-36,
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is governed by habit, it passes out of the area of conscious attention. 

For example, in a consideration of "behavior possibilities, attention is 

not usually directed to possible movements of individual muscles* Instead, 

the behavior possibilities which actually come to attention are-habitual 

integrations of such unitary movements walking, writing, pronouncing, etc.; 

only under unusual circumstances is there a conscious attempt to analyze 

these integrations. Once the stimulus is received for the initiation of 

such movements, they go to completion without further consideration,

The same responsiveness in habitual manner to stimuli occurs at 

even higher levels of integration. A typist who receives some printed mat­ 

ter for copying converts it into typewritten form almost without the necessity 

! of a single conscious or original decision. To the man on an assembly line, 

the presence on the belt in front of him of a partially finished product is 

the only*stimulus necessary to initiate the whole series of skilled move­ 

ments which represent his contribution to the manufacture of that product. 

The individual sitting down at the dinner table finds in the food before 

him the sufficient stimulus for the complex process of eating and can carry 

on this process without conscious attention meanwhile devoting his attention 

to conversation.

In executive positions characterized by great busyness on the part 

of their occupants, a great many stimuli for decision or behavior come from 

outside the individual. A difficult case is referred upward for appellate 

review; a caller or a member of another organization insists on discussing 

a probftm with the "top man." Innumerable other persons, problems, and 

things are constantly being forced on his attention. In any such position 

the particular behaviors which will occur will depend largely on the accident 

of what stimuli are presented.

This habitual responsiveness of behavior to immediate stimuli 

creates a false environment for decision which will be given thorough analysis
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in later sections. It might be described thus. Instead of choosing be­ 

tween a large number of alternative behaviors, the individual is confronted 

with a single stimulus to behavior and conceives his choice to be one of 

action or non-action. In many such cases, the effective stimulus which 

leads to action is not external but is psychological   an anticipation of a 

future state of affairs which is positively valued.

For example, a fire chief pictures a city in which fire losses 

are extremely low, which seems to him a good thing* His knowledge tells 

him that progress toward this desirable state of affairs could be achieved 

by purchase of a new fire engine. He concludes that he should advocate 

the purchase of a new piece of equipment. The demands of rationality would 

require, of course, that before deciding whether a new piece of equipment is 

"needed" he consider the other objects for which the money could be spent: 

street repairs, an addition to the municipal hospital, or the like. That 

this caricature is not far from the actualities of administrative behavior 

will be amply demonstrated in Chapter VII.

Almost all human beings have the feeling, at one time or another, 

that there are more things that they would like to do than there is time to 

do them. That is, there are more possible stimuli for behavior than could 

be acted out if they were all simultaneously present to the attention. 

nationality demands that a conscious choice be made among competing "goods"

reader who is interested in further examples of this stimulus- 
response type of thinking will find fascinating materials in several fields. 
First, let him turn to autobiography and ask each author: "Why did you 
choose your particular profession?" The autobiographies of Haldane and of 
William Alanson White both illustrate the point well, (Hi chard Burdon Hal** 
dane: An Autobiography, London? Hodder and St ought on, Ltd., 1931 » a^ 
W, A, .White, The Autobiography of a Purpose, Garden City: Doubleday Doran 
and Company, 1936) . Next, let him turn to recent literature on propaganda 
technique and note the generous use of attentions-directing devices by the 
propagandist. The supporting schedules of budget documents and the testi-r 
mony taken at budget hearings are filled also with examples of attention 
chanellized toward particular values,
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instead of leaving the choice to the caprice of the attention directing 

stimuli.

Determinants of the Psychological Environment

This analysis of the non-rational and irrational elements in "be­ 

havior substantiates a proposition set forth at the "beginning of this 

chapter, namely » that the rational pattern of behavior integrates unit 

acts from above, fitting them into a general plan based on a comprehensive 

recognition of the consequences; while actual behavior is integrated from 

below, fitting movements together into acts as means to ends, and organiz­ 

ing these acts in turn into patterns of behavior. In the psychological pro­ 

cess consequences are only seen in incomplete, partial and vague form, and 

the full set of behavior alternatives is never simultaneously presented to 

choice. 

Of What Value is -Docility?

It would appear, then, that there is a very small element of ra­ 

tionality in this psychological process of adjustment  that movements are 

merely adjusted to subsidiary ends, these latter to intermediate ends, etc., 

until a point is reached where a "final" end is selected by a non-rational 

process. Now of what ethical or practical significance is the effective 

performance of an isolated task if that task in turn has no meaning in terms

a broader rational picture?

These reflections lead to a rather deep skepticism as to the real 

importance, from the standpoint of any overall view of the consequences of 

behavior, of these partial integrations from below. Yet it is integrations

The reader will recognize that this question is an ethical one 
and has no empirical answer. The author feels iapelled to include this "con­ 
fession of faith" and hopes it will be accepted in that sense and not as an 
illegitimate attempt to introduce ethical assumptions into existential 
propositions.
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of this soti which make up the substance of decisions in any human adminis­ 

trative organization. Insofar as such decisions are at all rational, this 

rationality is usually asserted in relation to intermediate ends which are 

themselves non-rationally selected.

This non-rational selection of intermediate ends must be clearly 

distinguished from the non-rational weighing of values which characterizes 

any process of decision- even the most rational. Under conditions of ra­ 

tionality, choice follows a considered evaluation of all the circumstances 

surrounding action. When action is guided "by intermediate objectives, the 

over-all pattern is one of stimulus-^response rather than choice among alter­ 

natives.

It would seem, then, that the fragmentary evidences of rationality 

which human behavior exhibits are of no particular usefulness. The inte­ 

grated busyness of the adult is simply a more patterned busyness than the 

random movements and shifting attentions of the ehlld. The organized wholes 

of which it is composed are larger and more complex, but as wholes, of no 

more significance.

This does not imply that the presence of rational adjustments in 

human behavior, as an empirical fact, is inexplicable or a product of chance. 

As a matter of fact, theories of natural selection easily explain rationality

It is at this point that I would take issue with Dewey's discus­ 
sion of the ethical implications of choice in Human Nature and Conduct if, 
indeed, I understand what Dewey is driving at. He says: "The action of 
deliberation, as we have seen, consists in selecting some foreseen conse­ 
quence to serve as a stimulus to present action. . . . .But the selected 
consequence is set in an indefinite contextr of other consequences just as real 
as it is. . . ,The "ends" that are foreseen and utilized mark out a little 
island in an infinite sea. This limitation would be fatal were the proper 
function of ends anything else than to liberate and guide present action out 
of its perplexities and confusions, BII+-- this service constitutes the sole 
meaning of aims and purposes. Hence their slight extent in comparison with 
ignored and unforseen consequences is of no import in itself," (p, 261-262.) 
See also his Public and Its Problems, p. 200 1 His later views set forth in 
the Logic; The Theory of Inquiry (Hew York; Henry Holt and Company, 193£» 
chap, ix, pp. I59-180) are in closer accord with the point of view of the 
present study,



/ 72.

as an adaptive mechanism. At sub-human levels, In the rat for instance, 

patterns of rationality are much less complex and much less sustained. The 

stimuli which call forth rational integrations are almost all stimuli xfhich 

are crucial to the survival of the organism hunger, sexual desire, aware­ 

ness of danger, fatigue. When one stimulus has worked out its effect on 

the organism by satiation or other attainment of its goal, it ceases to en­ 

ter into "behavior as an organizing element, and when none of this small 

number of stimuli is acting, the behavior exhibits a highly random character, 

displaying at most curiosity ^a responsiveness to possible stimuli.

Because of the small number of stimuli capable of influencing 

the lower animals, animal psychologists have been able to use means and ends 

as descriptive concepts in discussing purposive behavior. The wealth of 

stimuli capable of affecting human behavior make these terms much less ap­ 

plicable to human psychology. It was this consideration which led us to the 

possibility schema of Chapter III,

But this possibility schema must be considered a limit. It is 

the abstract concept of choice which presents itself to the human being when 

he is self-conscious to the extent that he can picture broadly the conse­ 

quences of alternative courses of action without first having presented to 

him an end as stimulus. 

The Broader Justification ?or Docility

At this upper limit of consciousness the human being is able to 

ask himself not only what means are appropriate to his ends, but nore 

broadly, 1!Vrhat kind of a world do I want to live in, and which behavior al­ 

ternatives lead to this kind pf world?"

Furthermore, the human being has at his disposal a procedure for 

subordinating his entire behavior pattern to the broad scheme of action which

Tolnan, op. cit,, pp. 32-33*
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he values. He does this "by constructing for himself an environment of choice 

in which he can foresee his reactions to these stimuli* This idea is ex­ 

tremely important "but relatively obscure, and can perhaps "be made clearer with 

a few illustrations.

A man in a room with a shelf full of books may glance over the ti­ 

tles and deliberately choose one of them to read for an hour. Once he has 

opened the cover of this book, assuming that it is not too dull and that he 

is not interrupted, the symbols which it places before his eyes will be the 

most important» perhaps the only, stimuli engaging his attention during the 

ensuing hour. Hence, his choice of a book determines these subsequent stimuli.

Let us consider an illustration of a slightly more practical sort. 

A man has formed the habit of glancing at his calendar pad when he comes to 

the office each morning. On Thursday he receives a letter which will need to 

be answered the next Tuesday, He places a note on his pad, knowing that this 

note will provide the stimulus to act on the following Tuesday,

A third illustration is the deliberate development of a skill, A
*

person who occasionally uses the typewriter usually falls into the "hunt and 

peck" system of typing because, at any given moment when he wishes to type, 

this is the fastest way of spelling out the words. If he anticipates, how­ 

ever, that he will make considerable use of the typewriter over a period of 

time, he may take the pains to develop the habits associated with the touch 

system. Then in the long run the stimuli which he wishes to translate into 

typewritten words will receive a more effective response than if he had not 

previously developed this skill.

A final illustration is provided by the lines of communication in 

an administrative organization. Bach member of the organization requires

certain information in order to make correctly those decisions for which he

% 
is responsible. To make certain that the necessary information is presented

Of. Mead, op, cit f , p, 25



to each member a regular system of records and reports is usually devised, 

which automatically directs these stimuli into the proper channels.

We have reached here an extremely significant point in the analy­ 

sis. If human "behavior were merely a series of momentary decisions, psy­ 

chological limitations would prevent anything more than the most rudimentary 

sort of purposiveness and rationality. It is bacause the human being can 

deliberately fashion the psychological environment of his decisions that 

these can be welded together into an integrated pattern of a high order of 

rationality.

Our illustrations have given us some notion of the mechanisms 

which bring about this integration. Two principal sets of mechanisms may 

 be distinguished: (l) those which cause behavior to persist in a particu­ 

lar direction once it has been turned in that direction, and (2) those which 

initiate behavior in a particular direction. The former are for the most 

part ^though by no means entirely internal* Their situs is in the human 

mind. To this extent, their description and functioning is a problem for 

psychology, and can only be touched upon in the present study.

Behavior-initiating mechanisms, on the other hand, are largely 

external to the individual, although they usually imply his sensitivity to 

particular stimuli. Being external, they can be inter-personal they can 

be invoked by someone other than the person they are intended to influence.   

We shall find that, because they are external, they play a central role in 

administrative organization.

The mechanisms of initiation have already been sufficiently illus­ 

trated for present purposes. In the next few pages, we shall dispose briefly 

of the mechanisms of behavior-rpersistance. That done, we shall be ready to 

reconstruct a picture of rational behavior, giving a central place to the 

mechanisms of integration.
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The Mechanisms of Behavior-Persistefoce

Now, it is a curious and highly important* feature of behavior 

that the completion of acts possesses a unique value for the actor even if 

the original undertaking of the act was a.matter of relative indifference, 

Fofr example, it may be indifferent to us v/hether we spend the afternoon 

playing chess or baseball, but it is not likely that we will leave the 

baseball game in the middle to play chess, or vice versa.

Activities, then, contain within themselves internal stimuli 

which tend to channelize behavior until a certain point has been reached  

the goal or end. Now it should b* pointed out thr>,t this i» not B&galy 

because the goal itself is desired, for this phenomenon occurs even when 

the goal is not the valued object for which the activity is pursued. To 

be sure, if the goal is a valued state, this will greatly increase persis­ 

tence* But, for a complete explanation of the phenomenon of persistence, 

at least two other factors nust be considered.

First, when an activity is undertaken, it imposes on the mind a 

limited framework of attention within which subsequent decisions will be 

made. Second, completion may be necessary in order to open up possibilities 

for future decision. Each of these three factors consummation, attention, 

and the relevance of extrinsic ends will be briefly examined,

Consummation, The phenomenon of consummation has already been 

discussed in Chapter III. When the valued elements in a possibility are 

attained only after a series of preparatory behaviors have been carried out, 

then, from the standpoint of value, the preparatory period is one of antici­ 

pation, the final period one of consummation. Since expectation of the 

consunmatory period is the motivating force underlying such preparatory be­ 

haviors, it is easy to see why the entire activity is oriented towards its 

completion.

, 4-1 supra



It ia this increment of value Which attached to completed acts 

which makes the e&ei*cise of rationality practically possible, for it is 

not necessary at each instant ttf survey the world of possibilities and choose 

among then, Insofar as the completion of an act once undertaken possesses 

an enhanced value, subsidiary decisions during the prosecution of that activ­ 

ity need only be oriented toward it, and possibilities beyond the scope of 

that activity can generally be ignored,

Attention, Attention has been described* as a limitation upon 

(l) the empirical knowledge, (2) the values, and (3) ^h& behavior possibili-< 

ties which can be brought to bear upon any single decision. An activity 

may similarly be viewed as a series of decisions taking place in a definite 

area of attention, and of such a nature that they tend to maintain this area 

of attention for the environment of further decisions of the series. The 

behavior-^situation, is, so to speak, "autocatalytic" with respect to its 

motivation and point of view,

Illustrations of this phenomenon have already been presented, A 

book, if it is well written, tends to hold attention to the limits of its 

covers until it has been read through. But the sane thing cmi be equally 

well illustrated- from almost any administrative situation.

An engineer,, arriving at his office, finds on his desk a set of 

plans for a street on which he was working the previous day. Immediately» 

his attention is directed to those plans and the problems involved in com­ 

pleting them, and no further external stimuli nay be needed to keep him at 

work on the plans for the remainder of the day.

It may be seen that a large part of this stimulation is "internal," 

and proceeds along the associational paths which have been built up in the 

mind. If the pattern of associations is rich, the mind acts as a sort of 

closed circuit, repeatedly bringing thought back to the subject of concern

. 67 smra
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whenever it strays. As is well known, any considerable degree of concentra­ 

tion (i.e., internal stimulation) will actually decrease the individual's 

sensitivity to external stimuli.

Extrinsic Ends. The contingency of possibilities upon earlier

2
"behaviors has already "been noted in Chapter III,' In some cases this in­ 

troduces a mode of completion somewhat different from the anticipatory-con-" 

summatory pattern. When an activity is such that consummation is simul­ 

taneous with the ."behavior, it is not ordinarily considered as having an end, 

in the sense of a consummation. It is an end in itself,. performed for its 

own sake. The notion of completion would not apply in its usual sense to
a

such an activity.

However, even such an activity may take on an anticipatory charac­ 

ter because of later possibilities which are contingent upon it. Subsequent 

values which, strictly speaking, are extrinsic to the activity may depend, 

for their realization, upon its completion.

\ In billiards, a point is scored each time a "billiard" is made, 

that is, when the cue ball strikes successively two other balls. Sach stroke 

is aimed towards such a score. However, the skilled player must keep equally 

in mind the positions which the three balls will assume after the shot, for 

this will determine the possibility of making a second score. He must con­ 

sider not only the billiard which e wishes to make, but also the possibili­ 

ties which will be opened up for further billiards.

This factor plays an important role whenever spatial considerations 

are involved. When one goes for a walk of a Sunday afternoon, one can hardly 

be said to have a goal, unless the walk itself is a goal. Nevertheless, the

This subject cannot be pursued further at this point, but a wealth 
of illustrative material will be found in the psychological literature. See 
for example James 1 chapters on "The Stream of Thought," (chap, ix), "Associa­ 
tion" (chap, xiv), and "Will" (chap, xxvi), in The Princiles of Pscholog^
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necessity of sooner or later returning home imposes a goal and determines 

the general route.

Likewise f the idea of completion in the work of a collector or in­ 

spector does not derive from the idea of a goal or end -for each collection 

or inspection is a unit of performance "but from the purely spatial relations 

among the places where the collections or inspections are to "be made.

The Integration of Behavior

It is time now to turn from the mechanisms which make integration 

possible to the pattern of behavior, which results from the operation of these 

mechanisms.

The integration of "behavior at the highest level is "brought about 

"by decisions which determine in very broad terms the values, knowledge, and 

possibilities which will receive consideration. The next level of integration, 

which gives greater specificity to these very general determinants, results 

from those decisions which determine what activities will be undertaken. 

Other levels follows, each one determining in greater detail a sub-area lying 

within the area of the level above.

At the higher levels of integration, only the very general aspects 

of the situation can be given consideration. Particularization can take place 

only when attention is directed to the more detailed possibilities and conse­ 

quences. Hence, a fundamental problem of administrative theory is to determine 

how this plexus of decisions should be constructed what the proper division 

of labor is between the broad "planning" decisions and the narrower "executory" 

decisions. A principal task of this study is to arrive at some conclusions 

on this point, and it will be a central topic of all the following chapters.

It should be made clear that actual events are determined by choice 

among on-the-spot possibilities for immediate behavior. In a strict sense, a 

decision can influence the future in only two ways: (1) present behavior,
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determined by this decision, may limit future possibilities, and (2) future 

decisions may be guided to a greater or lesser degree by the present decision. 

It is from this possibility of influencing future choice by present decisions 

that the idea of an interconnected plexus of decisions derives. The first 

type of influence has already been discussed, but the second requires further 

consideration.

When a problem of a particular kind has several times arisen for decision, 

it may lead to a generalized query of the following kind: "What criteria can 

I discover which can be used as a basis for choice whenever a problem of this 

kind arises?" For example, the experienced fire-fighter asks, "Are there any 

underlying principles of fire-fighting which can be applied to the many fire 

situations with which I deal?"

When a problem of this sort has been posed, and a solution reached, then 

a decision has be<3n made which will guide all further decisions on' this subject,

This it may do by selecting (1) particular values as criteria for the later 

decisions, (2) particular items of empirical knowledge as relevant to the later 

decisions, (3) particular comprehensive possibilities as alternatives for later 

choice. Let us illustrate each of these.

(1) The specialization of administrative functions, each with its own 

"objective," directs each portion of the organization toward the realization of 

a particular restricted set of values. To accept "reducing fire losses" as the 

objective of a fire department is to establish a criterion of value which will 

guide the fire department administrator in all his decisions.

(2) In many fields, general decisions are reached as to the facts which 

Should be taken into consideration in making any subsidiary decision. The en­ 

gineer, for instance, has routine procedures of calculation for determining 

whether a given bridge design allows the required factor of safety in bearing 

its stresses.
\

(3) Similarly, in many fields, general decisions determine the be- 

Chap, iii., p. 4.6  supra.
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havior possibilities which are to be considered when a specific choice is 

faced. A football team goes on the field with a definite repertoire of "plays" 

which it can call into use at appropriate moments. A policeman, seeing an 

infraction of the law, is trained to respond in terms of "arrest," "warning," 

or "report."

The psychological mechanisms by which these general criteria, pre­ 

viously decided upon, are brought to bear upon an immediate problem for choice 

have already been described. By creating internal and external stimuli, 

these prior decisions determine the framework of attention with which the 

mind responds to the specific choice-situation.

This narrow frame of attention is in distinct contrast with the 

broader area of reference which is involved when the prior, controlling de­ 

cision is made. That is, a quite different set of factors is taken into con­ 

sideration when it is determined that "a fire department v/ill be established 

with the objective of minimizing fire losses" than when a fire-fighter decides, 

"I had better connect a 2~| inch line to this hydrant."

This stratification of decisions makes it possible for each choice 

to be guided directly or indirectly by much broader considerations of ration­ 

ality than would be possible If it had to be made "on the spot" without the 

benefit of previous consideration. Hence, we are lead to a concept of "plan­ 

ned" behavior as the proper means for maintaining rationality at a high level. 

The Planning Process

The psychological processes involved in planning consist in select­ 

ing general criteria of choice, and then particularizing them by application 

to specific situations, A designing engineer selects as his objective a rail­ 

road to extend between cities A and B through mountainous country. After a 

preliminary examination of the topography, he selects two or three general

r. 73 supra, 
^cf. MacMaw®5"j Millett and Ogden, op, pit., p. 17.
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routes which seem feasible. He then takes each of these routes as his now 

"end" an intermediate end and particularizes it further, using more de­ 

tailed topographical maps.

His thought processes might "be described as a series of hypotheti­ 

cal implications, "If I am to go from A to B, routes (1), (2), and (3) seem 

more feasible than the others. If I an to follow route (l), plan (la) seems 

preferable; if route (2), plan (2c), if route (3), plan (3&) 11 and so on, 

until the most minute details of the design have been determined for two or 

three alternative plans. His final choice is among these detailed alternatives.

This process of thought may be contrasted with a single choice 

among all the comprehensive possibilities, The latter method is the one 

dictated by logic, and is the only procedure which guarantees that the deci­ 

sion finally arrived at is the best. On the other hand, this method requires 

that all the possible plans be worked out in full detail before any decision 

can be reached. The practical impossibility of such a procedure is evident. 

The planning procedure is a compromise, whereby only the most "plausible" 

possibilities are worked out in detail.

Let us present another illustration. Suppose the problem be to 

select a dam-site for a storage reservoir. For simplicity, it will be as­ 

sumed that the desideratum is to secure a specified volume of water storage 

at a minimum cost, and that water storage above the specified amount will be 

of no value. Usually the real problem is not so simple.

The cost can be estimated, for each poinfc along the river, of build­ 

ing a dam with the required storage capacity. However, to make an accurate 

estimate, detailed studies would need to be made of the foundation conditions 

at tach point. Then, this huge array of cost estimates could be compiled and 

and dam-site with least cost selected.

Actually, the engineer proceeds quite differently. By inspection 

of a topographic map, he immediately picks out a half dozen "plausible" dam-
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sites, and forgets the rest. He is sufficiently familiar with dam construc­ 

tion costs to know with a fair degree of certainty that any other site he 

might choose would have a higher construction cost. Next, he makes an approxi­ 

mate estimate of dam costs for each of the plausible sites, assuming "normal" 

foundation conditions. Finally, he selects the most promising sites and 

makes careful foundation studies as a "basis for final estimates.

At each step in this process there is a chance that the dam*site 

which really is most desirable will be eliminated without complete analysis. 

The engineer 1 s art consists in determining the degree of approximation which 

is allowable at each point in the procedure 

.The Function of Social Institutions
^      *«*«»*«*««««"««»"«>^*«"««*p»«*w»" «(|"Wp»«"i"^«""«w^»M«w»*"a«W«^*p^«^^

It was mentioned earlier in this chapter that the mechanisms lead­ 

ing to the integration of behavior might be inter-personal. If we conceive 

of social institutions, in the broad sense, as patterns of group behavior, 

it is not hard to see that the individual's participation in such institutions 

may be the source of some of his most fundamental and? far-reaching integra­ 

tions. The institutional influences on the individual are of two principal 

kinds,

(1) Institutions permit stable expectations to be formed by each 

member of the group as to the behavior of the other members under specified 

conditions. Such stable expectations are an essential precondition to a 

rational consideration of the consequences of action in a social group,

(2) Institutions provide the general stimuli and attention-direc­ 

tors which channelize the behaviors of the members of the group, and which

2 
provide those members with the intermediate objectives that stimulate action.

No pattern of social behavior could survive, of course, which did

Of, Stene 1 s discussion of "organization routine," Op. cit,, 
P. U29, 2

Of. Dewey, The Public and Its Problems, p,



not anticipate and provide in some manner for the satiation of the stimuli 

of hunger, sexual desire, and fatigue. Beyond this, institutional arrange-*- 

inents are susceptible to infinite variation, and can hardly be said to fol*- 

low from any innate characteristics of man. Since these institutions largely 

determine the mental sets of the participants, they set the conditions for 

the exercise of docility, and hence of rationality in human society*

The highest level of integration which man achieves consists in
•f'

taking an existing set of institutions as one alternative and comparing it 

with 'other sets. That is, when man turns his attention to the institutional 

setting which, in turn, provides the framework within which his own mental 

processes operate, he is truly considering the consequences of behavior al­ 

ternatives at the very highest level of integration. Thought at this corar- 

prehensive level has not been common to all cultures. In our Western «1 

civilization it has perhaps been confined to (l) the writings of Utopian

political theorists and (2) the thought and writings surrounding modern legis-
1 

lative processes.

If human rationality has any ethical meaning, if it is more than a 

pleaant game, then it gets its meaning, that is, its higher goals and inte^ 

grations from the institutional setting in which it operates and by which 

it is molded. In our democratic culture, legislation is the designer and 

arbiter of these institutions.

Administrative organizations cannot perhaps claim the same importance 

as repositories of the fundamental human values as that possessed by older 

traditional institutions like the family. Nevertheless, with man's growing 

economic interdependence, and with his growing dependence upon the community

I
It has often been shown that the concept of "law-making8 as dis­ 

tinct from "law-finding" is a relatively recent development. See, for example, 
C. J, Friedrich, Constitutional Government and Politics (New York; Harper 
and Brothers, 1937)» and Charles fr, Haines, The American Doctrine of Judicial 
Supremacy (New York: T^e Macmillan Company, 1$1U), pp. 12-13, 1$~2H.Hence, 
only in recent times has legislation invplved a conscious consideration of the 
possibilities of alternative institutional patterns, (Cont'd,, Page



for essential governmental services, fornal organization is rapidly assuming 

a role of "broader significance than it has ever "before possessed. This is 

not without its advantages, for administrative organizations are usually con­ 

structed and modified with a deliberation and freedom from tradition which  

though far from complete gives them great adaptability to meet new needs with 

new arrangements.

The behavior patterns which we call organizations are fundamental, 

then, to the achievement of human rationality in any "broad sense. The ra­ 

tional individual is, and must be, an organized and institutionalized individual. 

If the severe limits imposed by human psychology upon deliberation are to be 

relaxed, the individual must in his decisions be subject to the influence of 

the organized group in which he participates. His decisions must be not only 

the product of his own mental processes, but must also reflect the broader 

considerations to which it is the function of the organized group to give 

effect.

Summary

In the course of this chapter we have had occaskdaito study both 

the limits and the possibilities of human rationality. The limits of ration-
x

ality derive from the inability of the human mind to bring to bear upon a 

single decision all the aspects of value, knowledge, and behavior which would 

be relevant. The pattern of human choice is often more nearly a stimulus- 

response pattern than a choice among alternatives. Human rationality operates,
*

then, within the limits of a psychological environment. This environment im­ 

poses on the individual as "givens 11 a selection of factors upon which he must 

base his decision. However, the stimuli of decision can themselves be con­ 

trolled so as to serve broader ends, and a sequence of individual decisions

Karl Mannheim has emphasized the importance of the deliberate fashioning of 
the institutional environment in his recent' stti4y, tyan and Society in an Age 
of Reconstruction (London; Kegan Paul, 19^0), pp.'



can "be integrated into a well-cohcdived plan* tf this were not so, if human 

rationality had no deeper justification than the intermediate ends which are 

selected as the goals of action, the importance and significance of adminis­ 

trative "behavior,would "be "brought into serious doubt.

The deliberate control of the environment of decision permits not 

only the integration of choice, "but its socialization as well. Social in­ 

stitutions may "be viewed as revalorizations of the "behavior of individuals 

through subjection of these behaviors to stimulus-patterns imposed on the in­ 

dividual by the group. It is in these patterns that an understanding of the 

meaning and function of organization is to be found.



CHAPTER V 

THE CONCEPT OF AUTHORITY

The ftehavior of the human individual is molded into an integrated 

whole "by a process of choice which subordinates specific decisions to more 

general considerations. In Chapter IV some of the mechanisms were described 

which make it possible for general decisions, arrived at in anticipation of 

their subsequent application, to mold and to direct later choices,

In the behavior of organized human groups we often find a unity and 

coordination of behavior so striking that it has led many social thinkers to 

draw an analogy between the group and the individual, and even to postulate a 

"group mind." The mechanism whereby this coordination is achieved is not 

easily perceived. In the case of the individual, there is a perfectly tangi-
X

ble structure of nerve fibers, capable of transmitting impulses from any part 

of the body to any other part, and capable of storing and transforming those 

impulses in a central nucleus. In the case of the social group, no physiologi­ 

cal structure is present whose anatomy can be explored in the search for clues 

to the underlying mechanism.

It is the aim of this chapter to attempt a description of group 

action, and to show that organization has its basis in the decision-making 

processes of the group t The concept of authority will prove of central im­ 

portance for this description, and hence, after some pages dealing with group 

action in general, the balance of the chapter will be devoted to an analysis 

of that concept.

The Nature of Organized Group Action
' J ' ""^W~"" '   '     '  ""'" " ' - "- .-41. .--

What is it that transforms a number of individuals into an organized 

group? The behavior of a group of persons is broadly termed "organized" when

two decisive refutations of "group-mind" theories see Floyd H, 
Allport, I ns t i tut ional Behav i or (Chapel Kill; University of North Carolina 
Press, 1933) t chaps, i-iii, and R. M. Maciver, Community: A Sociological 
Study (London: Macmillan and Co., Ltd,), Book II, chap, ii, and Appendix A.

86.
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the "behavior of each member of the group is dependent, in part at least, upon 

his expectations of the "behavior of the other members of the group.

Example 1. In the simplest cases, the only mechanism required to 

"bring about organised behavior is the power of observation of each member of 

the group. A group of persons walking in wooded country comes upon a brush 

fire in progress. Without much reflection, each member of the group takes 

action he believes will help check the fire. Initially each one goes into 

action with little regard for the others, but after a few moments he observes 

his companions, looks for places where his efforts may be more effective than 

at his present task, and acts accordingly. Occasionally a command may be given* 

but most of these adjustments take place silently and without discussion;

Anyone who has observed an unorganized group of persons act in an 

emergency, has seen organized behavior of this variety. Of course, if the 

group has been organized previously to the eiaergemcy, or if one or more members 

of the group are recognised as "leaders," the mechanism of coordination may be 

much more elaborate, involving vocal commands. But even in the absence of 

leadership or command) the simple processes of silent coordination can be ob­ 

served in emergency situations.

Sometimes, the successful performance of a task by a group of persons 

requires a slightly higher degree of coordination. For instance, it nay be
*

necessary for effective perfornance, that they all apply their efforts simul­ 

taneously. Under such circumstances, somewhat more definite mechanisms of or­ 

ganization come into play, but even then these nay not be deliberate, nor in­ 

volve explicit conmnds.

Example 2« *When two persons paddle a canoe, both nust stroke at the 

same time for nost effective application of their effort; The man in the bow 

starts a steady rhythmic stroke. His companion watches him and follows suit.

This point has already been suggested in Chapter III, pp. 55-56 
and in Chapter IV, pp; 46-4-7*
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In this case, a kind of primitive *leadership" is in evidence, since the adjust­ 

ment is made entirely by the stern paddle* but no explicit commands are uttered, 

and the only mechanism of organization is the observation by the "subordinate"

of his companion's behavior*
' '< 

Example 3»-**Wheh simultaneity of effort is required in a gang of men,

it is often achieved with a cry of "heave-ho" by the entire group* There may 

or may not be a leader who sets the count, 

The Elements in Coordination

Let us look, for a moment, at the state of mind of the person whose 

behavior is "coordinated11 by some such simple mechanism as those illustrated 

above. In the example of the brush fire, the behavior is initially guided by
*

the "objective of ^extinguishing the fire as quickly as possible*" This objec*- 

tive is accompanied by the empirical observation that "my efforts will be most 

effective if applied at points not already adequately handled by the other per­ 

sons." It is the objective plus the.empirical proposition which, guiding the 

behavior of each member of the group, adapts that behavior to the behavior of 

the others. The source of the coordination must be sought in the set of pro­ 

positions which guide the behavior of each of the coordinated members*

The example of the canoe is similar. The stern paddle believes: 

"Our efforts must be simultaneous to be effective. Simultaneity can be achieved 

if I follow the example of the bow paddle," His choice of behavior alterna­ 

tives follows as a matter of observation of his companion. The same analysis 

covers the case of a gang of men coordinated by the cry of "heave-ho."

Several distinct elements are present here which have already been 

noted in our discussion of the psychology of decisions. The process of coordina­ 

tion involves: the value systems and intermediate objectives of the members 

of the gi*oup; their expectations, that is, their evaluation of the situation, 

and their conceptions of the possible behavior alternatives. Under conditions 

of group behavior,- these elements take on special characteristics*
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Oroup versus Individual Possibilities

The individual, in rational choice, views the set of possibilities 

consequential on his various behavior alternatives as dependent upon this set 

of behavior possibilities. For each of the various behaviors in which he may 

engage, there is a distinct consequence* Choice consists in selecting and 

bringing about that consequence which is preferred to the others.

When choice takes place in a group situation, this concept is somewh/ 

'broadened. The consequential possibilities are now seen as dependent not only 

upon the individual's selection of a behavior alternative, but upon the JG- 

*ions of the other members of the group as well. Only when the behavior of the 

other's is taken as a "constant,*" that is, when expectations are formed : gard~ 

ing their behavior, does the problem of choice take on a determinate form. 

For when such expectations have been formed, the only remaining independent 

variable is the individual's own choice, r,nd the problem of decision reduces to 

the former case.

Hence, the set of comprehensive possibilities available to the group 

must be carefully distinguished from the set of comprehensive possibilities 

available to the individual. The latter is only a subset of the former, a dif­ 

ferent subset for each given set of behaviors of the other members of the group,
t

The possibility which the individual selects for his own behavior may be quite 

distinct from the possibility which he would wish the group to realize, if he 

could determine the behaviors of all the group members.

If the individual 1 s expectations of the behaviors of his colleagues 

are accurate, these expectations will usually be rather different from the way 

he wishes they would behave. Since his own decision, to be rational, must be 

related to his expectations rather than his wishes, he must aim, not at that 

consequence of all frhose possible for the ^roup which he prefers, but at that

i?p. 46-47 supra.
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consequence of all those possible for him v/hich he prefers.

Svery chess player knows the difference "between a plan of campaign 

which depends on the opponent playing the wished-for move, and that which dep^r 

on the opponent playing the "correct" move. A campaign of the first Ifind 

never succeeds, for its rationality depends on a frlse empirical assumption*-- 

that the opponent will move as it is desired that he move. In the practical 

world plans are characterized as "utopian" whose success depends on wished-for 

"behavior on the part of many individuals without any explanation of how this 

wished-for behavior will, or can, "be "brought about.

Now a very special situation arises when all the members of   /.i.e 

group exhibit a preference for the same values out of all those possible of 

realization by the group. All the persons fighting the brush fire are agreed 

on the aim of their joint behavior to extinguish the fire as quickly as pos­ 

sible. In such a case there is one determinate set of behaviors for the mem­ 

bers of the group which, on entirely objective empirical grounds, is the most 

expeditious for the  accomplishment of this aim. There may be disagreement 

among the members of the group as to what this best solution is, but any such 

disagreement is on a factual level, and resoluble, in theory, in purely em­ 

pirical terms.

The attainment of the "best'1 possibility implies that each member 

of the. group knows his role in the scheme and is prepared to carry it out with 

the others. But, unless the intentions of each member of the group can be 

communicated to the others, this coordination is hardly possible, Bach will 

base his behavior on his expectations of the behaviors of the others but he 

will have no reason to expect that they will fit into any preconceived plan. 

Lacking formal coordination, the result will be highly fortuitous.

The coordination achieved, for instance, by our hypothetical fire- 

fighters is infinitely less effective than a predetermined scheme of action 

which would relieve each member of the group of the task of antioi 'ing the
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Communication, then, is essential to the more complex forms of co­ 

operative behavior. The process of coordination in these more complicated 

situations consists of at least three steps: (l) the development of a plan 

of behavior for all the members of the group (not a set of individual plans 

for each member); (2) the communication of the relevant portions of this 

plan to each member4 and (3) a willingness on the part of the individual mem­ 

bers to permit their behavior to be guided by the plan.

This process is not unlike that whereby the individual integrates 

his own behavior. In the integration of the group, communication fills the
 » ' 

gap left by the absence of any organic connection among the individuals. 

The .Group Plan
X

The idea of a plan for the behavior of a group does not involve 

any metaphysical notions of a ""group mind." It is merely a specification as 

to how a number of persons shall behave, rather than a specification as to how 

one person shall behave. The plan has its existence on paper, or in the res­ 

pective minds of the individuals who create it. These individuals may be 

many, or few; they may belong to the group, or they may not. All that is re­ 

quired is thp.t, before the plan can be acted out it must be communicated to 

the group members who are to do the acting.

In the discussion this far, it has been assumed that a plan will 

come into being only when there is perfect agreement among the group members 

as to which of all the possibilities available to the.group they would like 

to see realized. As a matter of fact, this is not strictly necessary. Group 

coordination nay be possible in oany cases where different individuals have a 

different notion of the "optimum." It is necessary only that they be able to 

agree upon a plan which is preferable to them to any possibility which would 

be open to them as individuals if there were no cooperation.

An amusing illustration of this point is (Cont'd Page 92.)
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Since, at the moment, we are interested n&t so much in the reasons 

why individuals cooperate as in the mechanisms which make cooperation possible, 

we may leave the subject of the "group plan 11 with this brief and inadequate 

discussion. 

Communication

In Chapter IV it was shown that an individual's general decisions 

could control his specific choices only through psychological mechanisms 

which would bring values and knowledge to bear upon each individual decision 

at the time it was being made.

In group behavior, there is a similar necessity of communicating 

the group plan to the individuals who are to carry it out. This does not 

mean that the whole plan must be communicated, but that each individual must
X

know what he is to do.

No step in the administrative process is more generally ignored, 

or more poorly performed than the task of communicating decisions. All too 

often, plans are "ordered" into effect without any consideration of the manner 

in which these plans can be brought to influence the behavior of the individual 

members of the group. Procedural manuals are promulgated without follow-up 

to determine whether the contents of these manuals are used by the individuals 

to guide their decisions. Organizational plans are drawn on paper, although 

the members of the organization are ignorant of the plan which purports to
i

describe their relationships,
/

Failures in communication result whenever it is forgotten that the 

behavior of individualsiis the tool x^ith which organization achieves its pur~ 

poses. The question to be asked of any administrative process is: How does 

it influence the decisions of these individuals? Without communication, the

Hobbes' clever demonstration that the State can arise by agreement even in a 
group where the natural condition is one of bellum omnium contra omnes. Other 
contract theorists, notably Lock§ felt impelled to postualte a "natural identi­ 
ty of interests," For a penetrating discussion of the motivational basis of
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answer must always bei It does not influence them at all. We will return to 

the subject of communication in ChaptersVlII and IX. 

The Individual and the Plan

Having discussed "briefly the group plan, and its communication, we 

turn now to the individual whose "behaviors are the last link in the chain of 

coordination4

Coordination results when thq behavior of the individual is guided 

"by his expectations of the "behavior of the other members of the group. In 

the simplest casesj as we have seen^ this adaptation may "be self-induced. But 

for the coordination to i*each anjr degree of complexity, it is necessary for 

the individual to make his specific decisions conform to some sort of group 

plan; Psychologically speaking, this realisation that a particular "behavior
j

is a part of his role under the plan must be a sufficient stimulus to bring 

about the behavior in question.

The mental processes involved are seldom entirely deliberate or 

conscious. Most of the behaviors resulting in coordination are in large part 

habitual or reflexive. A soldier obeying a command does not reflect on the 

philosophy of obedience, brit he does set himself a rule of behavior which 

makes his choices responsive to the command. Instead of being guided at each 

moment by a decision, "I v/ill stroke now," the conooist comprehends all such 

decisions under the general rule, "I will stroke when my companion does,"

An analysis of organized behavior of all sorts will demonstrate that 

such behavior results when each of the coordinated individuals sets for him­ 

self a criterion of choice which makes his own behavior dependent upon the 

behavior of others, In the simplest cases (the example of the fire) he makes

cooperation, see R. M. Maciver, op;, cit,, especially Book II, chaps, ii and 
iii. Ordway Tead has contributed to the analysis of the processes whereby 
group objectives are formulated, See his Human Nature and Management, (New 
York: McGraw-Hill Book Co t , 1929), pp. 137, 1}8 and pass Up,

   (Page 92) For Mead, the coordinative function Of communication was
fundamental (op, cit., p. U6.) cf, U*S t Army Field Service Regulations, p, 6*



his own decision at each point as to what those adjustments should "be. In 

slightly more complex forms of organization, he sets himself a general rule 

which permits the communicated decision of another to guide his own choices 

without deliberations on his own part of the expediency of those choices.

Authority

Even the very simple illustrations that have "been presented of or­ 

ganized behavior exhibit, in^embryo at least the phenomenon of authority. 

Authority may be defined as the power to make decisions which guide the actions 

of another. It is a relationship between two individuals, one superior, the 

other subordinate. The superior frames and transmits decisions with the ex­ 

pectation that they will be accepted by the subordinate. The conduct of the 

subordinate is determined' by the decisions of his superior,

&he relationship of authority can be defined, therefore, in purely 

objective and behavioristic terms. It involves behaviors on the part of both 

superior and subordinate. When, and only when, these behaviors occur does a 

relation of authority exist between the two persons involved. When the be­ 

haviors do not occur there is no authority, whatever may be the "paper" theory 

of organization.

The. behavior pattern of the superior involves a command   an impera­ 

tive statement concerning the choice of a behavior alternative by the other-~

and an expectation that the command will be accepted by the other as a

2
criterion of choice.

The behavior pattern of the subordinate is governed by a single 

indeterminate decision, or criterion for decision, to "follow that behavior 

alternative xvhich is selected for me by the superior," That is, he holds in

For other descriptions of authority see L. D. White, Principles of 
Public Administration (New York: MacMillan & Company, 1939), pp. 4^-4-6, and 
C, I. Barnard, The Functions of the Sxecutive, p, 163.

idea was central to the utilitarian concept of the state. See, 
for example, Jeremy Bentham, A Fragment on Government (Oxford? Clarendon Press,
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abeyance his own critical faculties for choosing between alternatives and Uses 

the formal criterion of the receipt of a command or signal as his basis for

choice.

How, since the relation of authority involves a particular criterion 

of choice as the toasis for the subordinate's behavior, it is clear that two 

persons may stand in a relation of authority at one moment and not at the next. 

For the subordinate's behavior may be governed at the first moment by a command, 

and not at the next. Nor does it follow that when two persons recognize each 

other as "superior" and "subordinate" respectively, all the verbalizations of 

the first which affect the behaviors of the second are "commands." The will­ 

ingness of the subordinate to accept a command, if given, does not imply that 

all, or even most, of his behavior choices are governed by commands.

It is necessary to distinguish, therefore, between specific behaviors 

which are momentary instances of the exercise of authority; and the roles
t

played by two persons over a period of time, which involve an expectation of 

obedience by the one, and a willingness to obey by the other f 

Distinction Between Influence and Authority

The relation of authority by no means comprehends all situations 

where the verbalizations of one person influence the behavior of another. The 

verbs "persuade," "suggest," etc., describe several kinds of influence which 

do not involve authority. The characteristic which distinguishes authority 

from other kinds of influence is one already mentioned above, namely, that a 

subordinate hoi4s in abeyamcc* his own critical faculties for choosing between 

alternatives and uses the formal criterion of the receipt of a command or sig­ 

nal as his basis for choice. On the other hand, a person who receives a sug­ 

gestion accepts it as only one of the evidential bases for making his choice'  

but the choice he will make depends upon conviction. Persuasion, too, centers

Cf. Tead, op. cit., P, 1^9» and Stene, op f cit., p. 1131.



95.

around the reasons for or against a course of action. Persuasion and suggestion 

result in a change in the evidential environment of choice which may, "but need 

not, lead to conviction. Obedience, on the other hand, is an abdication of 

choice.

Confusion among these terms results from the fact that all three 

phenomena-f-persuasion, suggestion, and command are frequently present in a 

single situation. Even where a "behavior can "be secured "by the exercise of au~ 

throity, a superior often prefers to employ suggestion or persuasion. Some 

reasons for this will "be discussed presently* But confusion will "be avoided if 

it is xk ecietti)ei4 ed*"*as has "been pointed out already that merely "because two per-
«

sons accept the role of superior and subordinate does not imply that all, or
t

even most, of their "behaviors will be instances of the exercise of authority*

The line of demarcation between suggestion and command is perhaps 

not so clear as would be suggested by this discussion, however* Certain subtle­ 

ties are concealed in the term "conviction," which was used as the distinguish­ 

ing criterion,

A conviction, as used in this connection, is a belief in an existential 

proposition which is relevant to a particular decision. Belief in an existential 

proposition may be induced in a number of ways, one of which is proof.

A proposition may be demonstrated by deducing it from other proposi­ 

tions.which have already been accepted, or by confronting it with the evidence 

of the senses. The first method employs the resources of logic. The second 

method employs the resources of observation and experiment.

But we are convinced of a great number of things which never have 

been proved to us, logically or empirically. Most persons in this country 

would agree that a war is now going on in Surope, though they would be hard put 

to demonstrate this either by pure logic or the evidence of the senses. Like­ 

wise, few persons before taking prescribed medicines ask their physicians for a 

demonstration of the curative properties of the prescription.



In other words, conviction often results from the social transmission 

of indicative statements, even in the absence of proof. So, a secretary who 

has "been instructed "by her employer to investigate a particular question of 

office procedure may reporti "I have looked into the problem, and suggest that 

you do it in this manner," This suggestion may be accepted without any review 

of its evidential basis by the employer, merely on the strength of his confi*- 

dence in the secretary. Here is evident the same relaxation of critical facul­ 

ties which we hn.ve said was characteristic of the reflation of authority.

At the expense of a possible abuse of the term, we shall use "au­ 

thority" broadly, and comprehend under it all situations where suggestions 

are accepted without any critical review or consideration,
j

If this definition is accepted, it follows that when A is superior 

to B and one moment, B may act as superior to A at the next moment. What is 

meant, then, when A is described as the superior of 3? 

Authority and the "Last Word"

In the situations which have been discussed, a subordinate accepts 

commands in the absence of a determinate choice of his own, But a subordinate 

may also accept commands in opposition to a determinate choice of his own. In 

such a case, the element of authority in the behavior pattern is unequivocal. 

When there is a disagreement between two persons, and when the disagreement is 

not resolved by discussion, persuasion, or other means of conviction, then it 

must be decided by the authority of one or the other participants^ It is this 

"right to the last word" which is usually meant in speaking of "lines of au-
i

thority" in an administrative organization. Too often, however, the element 

of disagreement in obedience is over^eniphasized at the expense of the other 

elements of the situation. The term ''authority" would be too narrowly employed 

if it were restricted to such instances of disc?.greement,

A final complication must be added to the notion of authority, If 

authority were evidenced entirely in the acceptance of explicit commands, or



in the resolution of disagreements, its presence or absence in any relationship 

could be sought in the presence or absence Of these tangible concomitants; 

But it is equally possible for obediende to anticipate commands. The subordinate 

may ask himself "how would my superior wish me to behave under these circum­ 

stances? 11

Under such circumstances, authority is implemented by a subsequent 

review of completed actions, rather than a prior command* Further, the more 

obedient the subordinate, the less tangible will be the evidences of authority. 

For authority will need to be exercised only to reverse an incorrect decision.

This phenomenon has been pointed out by Friedrich, who states it as 

a "rule of anticipated reactions." It affords a striking example of the man­ 

ner in which expectations and anticipations govern human behavior, and the 

difficulties which result for the analysis of human institutions.

The problem of analysis is common to all "power" relations. Any study, 

for instance, of a governor's Veto power must take into consideration what bills

failed of passage in the legislature because of the anticipation of veto, and

2 
what bills were passed for the very same reason t

Any study of power relations which confines itself to instances where 

the sanctions of power were invoked misses the essential fact of the situation. 

To avoid this fallacy, authority has been defined in this s^udy not in terms 

of the sanctions of the superior, but in terms of the motives of the subordinate. 

The Sanctions of Authority

Having decided, tentatively at least, what authority is, the circum­ 

stances surrounding its exercise must be examined. Why and to what txtent will a

C,J. Friedrich, op. cit», p. 16. Of. Bentbam's very interesting de­ 
finition: "A tacit expression of will is that which is conveyed by any other 
signs than words whatsoever; among which none are so efficacious as acts of 
punishment annexed in times past, to the non-performance of acts of the same 
sort with those that are the objects of the will that is in question." A Frag­ 
ment on Government, p. 138,

2 Leslie Lipson, The American Governors From gigurehead to Executive
(Chicago: University of Chicago Press, 1939)» pp. 210-212,
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subordinate accept the decisions of another as governing his own conduct?

The superior-subordinate relationship is one of many possible ex­ 

amples of the role taking which characterizes "broad areas of human conduct. 

Perhaps the most important basis for such role-taking is custom. That is, a 

great deal of conduct requires no further explanation than that, under the
/

circumstances, it is the socially "expected" conduct* For the reasons why 

particular conduct is dictated "by custom it would "be necessary to study the 

social history of the society in question,

The "institutions" of a society may be regarded as rules specifying 

the roles which particular persons will assume in relation to one another under

certain circumstances. The range of possible roles and possible behaviors is

2 
as broad as the ingenuity of man for dramatic invention,

Perhaps the best answer to the question of why persons act in a 

superior or subordinate role under certain circumstances is that, under those 

circumstances, it is the "social" way for them to behave. That leads to the 

further question of why they behave in the l! social"- tr«gr f An answer to that 

question on any comprehensive basis Would lead deep into the realms of sociology. 

It will suffice here to note some of the sanctions which enforce superior- 

subordinate relations in ordinary working situations.

(1) The social sanctions are the firwt to be noted, and perhaps 

the most important. People obey for the same reason that they wear neckties  

because it is "done."
»

(2) Psychological factors may play an important part in enforcing 

such relations. Though the study of leadership is in a very primitive stage,

is, of course, a central problem of sociology and social 
psychology.

^For * further discussion of this problem, see Charner M. Perry, - 
"The Relation between Ethics and Political Science," International Journal of 
Sthics (Vol. 1+7, January, 1937), PP. 169-170, 172^17^.

3-VT, 0, Sumner, folkways (Boston.; Grinn and Co,, 1907)
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there are some indications that there may "be certain personality types which

1 
"lead," and other which follow.

(3) Purpose has "been stressed "by students of administration as a 

sanction of prime importance. In voluntary organizations, for example, efforts 

are contributed largely "because the contributor is sympathetic to the purpose

of the organization. He is willing to obey commands "because he realizes that

2
the coordination secured thereby is useful to the attainment of the joint purpose.

More formal sanctions in our society are based on the relation 

between the "job" and economic security. Thus, obedience may be the price of
7

retaining the position, securing a higher salary or other economic advantages."* 

The -Limits of Authority
j

The most striking characteristic of the "subordinate" role is that 

it establishes an area of indeterminacy^" in behavior, so that within this area 

it is indifferent to the subordinate as to which behavior he selects. His choice 

is then determined for him, always within the area of indeterminacy, by his 

superior. The relation of superior- subordinate holds only within this area of 

indeterminacy or indifference,

A large number of circumstances determines the magnitude of the area. 

A voluntary organization with poorly defined objectives has perhaps the nar­ 

rowest range of indeterminacy.  * An army, where the sanctions, as well as the 

customs, are of extreme severity, has the broadest area of indeterminacy.

Restraint of the superior is as important as obedience of* the sub-

Charles 3. Merriam, Political Power (New York: Whittlesey House,
PP» SU-rUo and Harold D. Lasswell, Psycopathology and Politics, pp. 38- 

6U, 7S-152,
Q

C. I, Barnard, op, cit. , pp. 165-166, and Luther Gulick, "Notes on 
the Theory of Organization," in Gulidc and Urwick, eds., op. cit,, pp, 37~3S.

 'Barnard, op. cit., pp, 1^2-1^9. It    '   
This concept is adapted from Barnard, tfho, however, does not develop

to any great extent the positive significance of what he calls the "zone of 
indifference." Ibid., pp. 168-169.

5lbid., p. 155
^Military literatwe shows a clear recognition of the importance of
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ordinate in maintaining the relationship. Modern writers on administration 

have emphasized the need for restraint by recommending when possible the use 

of other neans of influence which lead to conviction rather than authority 

which leads only to acquiescence,.

The corresponding limitations of political authority have been 

discussed by Professor diaries B. Merriam in a chapter on "The Poverty of 

Power, "^ Theoreticians of history have often questioned the extent to which 

"leaders" really lead. How broad is the area of indifference within which a 

group will continue to follow its leadership? In a very real sense, the leader, 

or the superior, is merely a bus-driver whose passengers will leave him unless 

he takes then in the direction they wish to go. They leave hin only minor 

discretion as to the road to be followed. 

Unity of Connand

Now the enpirical character of behavior demands that of all the 

available behavior alternatives, only one conprehensive possibility can be 

realized. Hence, in one sense, a unity of command is always attained, For 

if two choices are suggested from a set of mutually exclusive alternatives, 

only one of these suggestions can be carried out. Likewise, if two orders are 

received covering the same choice-point, both orders cannot be obeyed. This 

is not a principle of administration at all, but simply a proposition which is 

inferred from the relation of choice to behavior.

In an administrative organization, some procedure is usually devised 

whereby, when alternative suggestions are offered at a particular choice-point 

and discussion fails to resolve the choice, one of these suggestions ca,n be 

accepted, the others rejected. In other words, at any such choice-point, an 

individual must (1) choose for himself among the alternatives, or (2) accept 

the choice of some one ather person* Unless the choices of two persons happen

the area of indeterminacy as a fundamental element in tactics. Of. Colonel
Fuller's graphic description of the ̂ psychology of battle (op.cit., pp. lUO- 

IPolitical Power, pp. 156-183.    
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accidentally to coincide, they cannot "both be acted out.

Hierarchy of authority. A hierarchy of authority is one devise 

for assuring an unequivocal resolution of any difference* An "administrative 

hierarchy" will be defined as a group of nen arranged in, and acting accord­ 

ing to, the following superior-subordinate relations: (l) One an! only 

one member of the group has no immediate superior; (2) no member of the group 

has more than one immediate superior; (3) if A is superior of 3, and B of C, 

then A is a superior of C, and W no member of the group is his own superior,

Within the area of indeterminacy that is, of obedience, there can 

be no conflict of choice in the hierarchy. 3very such conflict can be resolved 

by submitting it to the decision of a common superior. The administrative 

hierarchy, therefore, provides a determinate procedure which decides who is to 

decide.

Division of authority. If every disagreement among members of a 

group had to be referred to a common superior, the superior would shortly be 

overwhelmed by the volume of appelate work. In anticipation of this diffi­ 

culty, formal organizations are usually characterized by a division of authority 

among the members of the group.

To divide authority is to issue an authoritative comnunicfltion de­ 

lineating the area within which each member of the group is to confine his 

activities, and within which the decisions of each member are to hrwe an 

authoritative character in the group. Instead of deciding, in each particular 

case of conflict, what decisions are to be obeyed and what decisions are not, 

a general rule is laid down beforehand, granting each member of the group a 

certain sphere of decision within which he is to have authority.

The boundaries may be drawn in any of a number of different ways. 

The simplest type of allocation is that which £ives each member of the group

For a precise definition of a hierarc^, using the resources of sym­ 
bolic logic, see <T« H. Woodger, The Axiomatic Method in Biology (Cambridge, 
University Press, 1937), P.
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authority over certain other members of the group that is, which establishes 

the hierarchy of authority. If the work of members of the group were carried 

on in mutual isolation, this is the only allocation that would be necessary.

Normally, however, the manner in which each member of the group 

performs his work closely affects the work of each other member. The slowr- 

down of one man on the assembly line may disrupt the entire line. The delay
 

of a purchasing agent may affect a construction gang. A back-log o$ a review-
"""*<'*-» -   *'

ing officer's desk may hold up correspondence.

Because of these inter-relationships, it is necessary not only to 

establish the hierarchy of authority, but also to divide along functional, or 

subject-matter lines. There are two criteria for measuring the success of an
2

allocation of authority; (1) the extent to which it #d4d' or hinders the work 

of the group, and (Z) the extent to which it minimizes jurisdictional disputes. 

The two criteria do not necessarily coincide. For instance, a division of 

authority in an automobile plant on the basis of the place of residence of the 

buyer of each car would probably be univocal, but would hardly facilitate the 

process of manufacture. To be successful, the division of authority must be 

adapted to the division of work^-that is, to the technology of the work process.

Even under the best conditions, cases will occur where jurisdiction 

is doubtful. This is especially probable where two portions of the organiza­ 

tion are organized on diverse principles; line and auxiliary, functional and 

geographical. In such cases, the need reappears for an appellate process to 

settle the dispute. The hierarchy of authority may be used for this purpose, 

or special appellate agencies amy be used.

Where a formal division of authority on a subject-matter basis 

exists, however, the basis on which a dispute is settled is somewhat different 

than when it is referred to a common superior in a simple hierarchy-*--even though 

the process may be the same. When there is no division of authority, each 

separate dispute is submitted to and decided on its merits by the superior.



Wher.e' there is a division of authority, the issue to be decided is not the 

specific question in dispute so much as the question of jurisdiction.

In the latter process, which we may call "adjudication," the superior 

must concern himself not so much with the content of the decision or its ex­ 

pediency, "but rather with its "legality" that is, the competence of the decider, 

in terms of the formal organizational structure. Without this division of au-
/

thority, the superior would be concerned principally with the merits of the 

specific case.

For example, there might "be a disagreement between a purchasing 

agent and a line officer as to the specifications for stationery. The line 

officer may wish one "brand and quality, the purchasing agent may insist on de­ 

livering another to him. If there were merely a question of a hierarchy of 

authority, the common superior to these two men would he faced merely with the 

question of which type of paper was more desirable for the contemplated use.

In an organization with formal allocations of authority, the ques­ 

tion would not be submitted to the superior in this form. Instead, each sub­ 

ordinate would clain that decisions specifying the quality of paper lay within 

his sphere of authority. Instead of deciding which paper was best, the superior 

would be forced to decide which officer should decide which paper was best,
\

Instead of a question of technology, he would be faced with a question of 

adninistration.

In practice, of course, the issue is seldom decided on such a clear- 

cut basis. The administrative superior will generally inquire both into ques­ 

tions of authority and into the merits of the case. Where jurisdictional lines 

are vague, he is more apt to be swayed by considerations of expediency, than 

when the allocation of authority is clear. On the other hand, in order to main­ 

tain the lines of authority and the division of work in his organization, he 

must often support a particular decision because it lay within the sphere of 

authority of the decider rather than because it was the cprrect decision.
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The gses of Authority

Authority has "been described as a process which secures coordinated 

"behavior in a group "by subordinating the decisions of the individual to the 

communicated decisions of others. Thus, the exercise of authority in a group 

makes possible a large degree of separation of the decision-making processes 

from actual performance.

Just as an individual, piloting a Mat, may permit his moment-to- 

moment decisions to be controlled "by a course laid out beforehand on the map, 

so the member of an organization submits his behavior to the control of the 

decision-making portion of the organization. In the first case, the coordina­ 

tion takes place in the behavior of a single individual over a period of time. 

In the second case, the coordination takes place in the behavior of a number 

of individuals, over a short or long period of time. The principle involved 

in both cases is the same; the subordination of specific to general decisions.

The wide employment of authority as a tool for coordination of group 

activity reflects the important uses to which this tool may be put. Three 

functions of authority deserve special notice:

(1) It enforces responsibility of the individual to those who wield 

the authority;

(2) It secures expertise in the making of decisions;

(3) It permits coordination of activity. 

Responsibility

Writers on the political and legal aspects of authority have empha­ 

sized that its function is to enforce the conformity of the individual to 

norms laid down by the group, or by its authority-wielding members.^-

The enactments of a legislature, for instance, are accepted as au­ 

thoritative not only by the administrative hierarchy employed by the state,

Charles 33, Merrjam, Political Power, p. 16, and History of the Theory 
of Sovereignty Since Rousseau (N,Y: Columbia Univ. Press, I^OO) j  '"" 
C. J, Friedrich, Responsible Bureaucracy (Cambridge? Harvard Univ. Press, 1932)»
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but "by all the persons subject to its jurisdiction. When disobedience occurs, 

an elaborate set of sanctions may be invoked and applied against the recalci­ 

trant member.

The central core of many of the most important social institutions 

consists of a system of authority, and a set of sanctions for enforcing it. 

The state itself is the primary example, but the law of property, the church, 

and even the family also fall in this category.

This aspect of authority is of considerable importance for our own 

discussion. The notion of an administrative hierarchy in a democratic state

would be unthinkable without the corresponding notion of a mechanism whereby

2 that hierarchy is held to account. The question of responsibility must be a
s

central issue in any discussion of the relation between administrative and 

legislative bodies -, or in any analysis of administrative law,

When authority is employed to enforce responsibility, sanctions will 

probably play an important part in the process, and this accounts for the at­ 

tention which is usually given to the subject of sanctions in discussions of 

authority. Even in this connection, the importance of sanctions should not be 

over-emphasized, however. The person who accepts the authority of a legisla­ 

ture, a property holder, or a father within a particular institutional setting, 

is probably motivated quite as much by socially indoctrinated ethical notions, 

as by the fe*r of sanctions. That is, the individual in a particular society 

believes that he ought to obey the laws adopted by the constituted authorities 

and that he ought to recognize property rights. To explain away the whole 

system of authority and responsibility in terms of sanctions is to over­ 

simplify the situation,

pp. 20-2U,

For an interpretation of "property" in terms of power and decision,
see John H. Commons, Institutional Economics (H.Y. : The Macmillan Co., 
PP. 397*^1; Morris E. Cohen, Law and the Social Order (N.Y.: Harcourt, Brace 
and Co., 1933) » PP- ^^^5» and Albert JCocourels;, Jural Relations (Indianapolis: 
Bobbs-Merrill Co., 1927). PP. 305-33^. ( 2- Page "007)
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Expertise

An extremely important function of authority is to secure decisions 

of a high quality of rationality and effectiveness. It has long been recog­ 

nized that specialization is of fundamental importance to administrative effi­ 

ciency, and it is hardly necessary to repeat here the stock examples which 

show how specialization may increase productivity. These advantages of 

specialization are quite as important when the specialization concerns the 

process of "deciding" as when it concerns the processes of "doing."

The farmer in a subsistence economy is a jack^of^all-trades. He 

must have the skills of a carpenter, and a mechanic, in addition to a host 

of special agricultural skills* He is also an intellectual jack-of-^all-trades. 

He must, by himself, make all of the decisions which guide his activities dur­ 

ing his working day. He must decide when to plow, when to plant, when to cul­ 

tivate, when to harvest , He must anticipate his equipment needs. He must 

decide what he will grow in each field, and how much he will spend for seed,

The owner of a large farm groVlng cash crops is in a very different 

situation. If his staff is large enough, he may hire a mechanic who specializes 

in the care of equipment. Specialists will assist, too, in making the deci­ 

sions which guide the farm's activities. The owner himself may act as the 

economic specialist-*-deciding when to market and when to buy. He may have on 

his staff a trained agriculturist to act as production specialist, responsible 

for irrigating, fertilizing and feeding practices. His foreman may lay out 

work schedules and determine equipment needs. Every decision for the farm's 

operation will receive expert consideration.

2 
Cont'd, from P. 106. For variant notions as to the form this responsibility
should take, see John M f Gaus, "The Responsibility of Public Administration," 
The Frontiers of Public Administration, ed. by John M, Oaus, Leonard D. White, 
and Marshall B. Dimock (Chicago: The University of Chicago Press, 193^)» PP» 26- 
*44; C. J. Friedrich, Responsible Bureaucracy; C. J. Friedrich, "Public Policy and 
the Na*tire of Democratici Responsibility?" Public Policy ReTievt 19^0 (Cambridge* 
Harvard Univ. Press, 19^K>), pp. 3~2U; Herman Finer, "Administrative Responsibility 
in Democratic Government," Public Administration Review, I (Summer, 19^1)» 335*"350-

, "Notes on the Theory of Organization," pp.
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To gain the advantages of specialized skill, the work of an organi­ 

zation must "be so sub-divided that all processes requiring a particular skill 

can "be performed "by persons possessing that skill. This involves a subdivision 

of the production process into numerous component parts, and a restriction of 

the activities of each member of the organisation to a vary few of these 

component s.

likewise, to gain the advantages of expertise in decision-making, 

the authority for decisions must be so allocated that all decisions requiring 

a particular skill can be performed by persons possessing that skill, This 

involves a subdivision of the decisions governing the organisation into numer­ 

ous component decisions, and a restriction of the activities of each member of
X

the organization to a very few of these components,

The subdivision of decisions is rather more complex than the sub­ 

division of performance, however. It is not usually possible to apply the 

sharp eye of one workman to the steady hand of another in order to secure 

greater precision in a particular operation. It is often possible, however, 

to add the knowledge of a lawyer to that of an engineer in order to improve 

the quality of a particular decision,

With regard to performance, the description of an organization ends 

when it has been shown how and by whom each portion of the task will be done, 

and how the work will flow from one to the other, With regard to decision, 

not only must the area of decision of each member of the organization be des­ 

cribed, but the sub-, super-, and co-ordination of the decisions made by the 

several members as well.

. A fundamental device for securing expertise in organisation deci­ 

sions is to locate the expert in a strategic position in the formal hierarchy
 

of authority. This is a major advantage of organization by "process," When 

all activities to which engineering decisions are relevant are organized in a 

single department, then it is easy to allocate the function of decision in such
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a way as to secure the necessary technical competence.

So long as the communication of decisions is restricted to the for­ 

mal hierarchy of authority, however, it is not possible to secure the several 

kinds of technical assistance which are often needed for a single decision. 

A small school department, for instance, may lack the technical medical facili­ 

ties for making decisions with regard to its school health services, or the 

angineering advice needed in the maintenance of the school plant,

To secure all the advantages, therefore, of expertise in decision- 

making, it is necessary to go "beyond the formal structure of authority, The
%

"authority of ideas'1 must gain an importance in the organization coordinate 

with the "authority of sanctions,"

The emphasis in this discussion has thus far "been on tha technical 

knowledge needed for decisions. Expertise may apply to other types of infor­ 

mation as well. Modern police departments in large cities have central dis­ 

patching rooms which receive information, by telephone or otherwise, of incidents 

requiring police attention, and which assign policemen, "by radio, to investigate 

these incidents. The importance which these dispatching rooms have for the 

process of decision (in this case the assignment of policemen) lies in their 

strategic location with respect to relevant incoming information. Again, the 

formal structure of authority may play only a small part in this process, and 

may actually, except in cases of disagreement, "be disregarded "by the lines of 

communication,

In the organizational hierarchy, the superior ordinarily enjoys, by 

virtue of his strategic position, the same advantage of information over his
i

subordinate. The extent to which this advantage is real, and the extent to 

which it is mythical, may depend in large part upon the design of the lines of 

communication in the organization. The superior who possesses such advantages

« Frederick W. Taylori The Principles of Scientific Management, 
,Y.j Harper & Bros,, 1929), pp,
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of information will have much less occasion to invoke the formal sanctions of 

authority than the superior whose subordinates are in a "better situation than 

he, from the standpoint of information, to make the decision. 

Coordination

The third function of authority, to secure coordination, has al­ 

ready "been discussed at some length in the earlier sections of this chapter. 

This notion of coordination shoulcl be clearly distinguished from the question 

of expertise. Expertise involves the adoption of a good decision. Coordin­ 

ation is aimed at the adoption by all the members of the group of the same 

decision.

Suppose ten persons decide to cooperate in building a boat. If each 

has his own plan, and they don't bother to communicate their plans, the re­ 

sulting craft is not apt to be very sea-worthy. They would probably have met 

with better success if they had adopted even a very mediocre design, and then 

all followed this same design.

In the first portion of the Waterloo campaign, Napoleon's army was 

divided in two parts. The right wing, commanded by the Smperor himself, faced 

Blucher at Ligny; the left wing, under Marshall Ney, faced Wellington at Qua- 

tre Bras, Both Ney and the Smperor prepar«d to attack, and both had prepared 

excellent plans for their respective operations. Unfortunately, both plans 

contemplated the use of d'SrIon's Corps to deliver the final blow on the flank 

of the enemy. Because they failed to communicate these plans, and because or­ 

ders were unclear on the day of the battle, d'ErIon's Corps spent the day 

marching back and forth between the two fields without engaging in the action 

on either. Somewhat less brilliant tactical plans, if coordinated, would have 

had greater success.

By the exercise of authority, it is possible to centralize the func-
»

tion of deciding, so that a general plan of operations will govern the activities 

of all members of the organization. Again, this procedure is analogous to the
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process whereby an individual plans his own activities over an extended period 

of time.

Coordination may be exercised in both a procedural and in a substan­ 

tive sense. By procedural coordination is meant the specification of the or- 

gptnizstion itself that is, the generalized description of the behaviors and 

relationships of the members of the organization. Procedural coordination es­ 

tablishes the lines of authority, and outlines the spheres of activity and 

authority of each member of the organization.

Substantive coordination is concerned with the content of the or­ 

ganization's activities. In an automobile factory, an organization chart is 

an aspect of procedural coordination, blue-prints for the engine-block of the 

car being manufactured are an aspect of substantive coordination,

3To rma 1 Or gan i zat ion

This distinction of the procedural from the substantive is of con­ 

siderable importance to a theory of authority. It explains how the concept 

of authority can be used to define what is meant by a formal organization. A 

formal organization is a ^roup of persons whose procedural relationships the 

reIE.tionships of authority and, the division of functions in the group^ are 

regulated by general decisions,

That is, the members of a formal organization have a general under­ 

standing of their respective functions, and particularly of the lines of au­ 

thority. The actual content of their decisions and work is of secondary 

importance. The same obedience is evidenced by an army unit when it is on a 

parade ground in the Philippines as when it is doing rescue work in an Ohio 

Valley flood.

This stability of relationships enables us to recognize the continuity 

of ah organization. The pattern of organized behavior is often so striking 

that it has led many students of social institutions toward an "organismic"



theory of society. It has "been clearly demonstrated; however, that these 

institutional patterns can "be fully explained in terms of the behavior pat- 

terns of individuals coordinated by the exercise of authority*

Psychology and the Theory of Authority

It is important to note that propositions about human behavior, 

insofar as it is rational, do not ordinarily involve propositions about the 

psychology of the person who is behaving. Let us explain this rather para­ 

doxical statement. In a given situation, and with a given system of values, 

there is only one course of action which an individual can rationally pursue. 

It is that course, which under the given circumstances maximizes the attain­ 

ment of value. Hence, psychological propositions, other than descriptions 

of an individual's value system, are needed only to explain why his behavior, 

in any given instance, departs from the norm of rationality.

Likewise, propositions about the behavior of members of an organi­ 

zation, insofar as that behavior is governed by the system of authority in 

the organization, do not ordinarily involve propositions about the psychology 

of the person who is behaving. That is, insofar as a person is obedient to 

the decisions of another, his psychology has nothing to do with his behavior. 

Hence, psychological propositions are important for determining the area 

within which authority will be respected, but have no significance for deter­ 

mining what behavior will be within this area.

For illustration let us consider the literature on military psy­ 

chology. This literature is concerned with one central problem how to en­ 

large the area within which the soldier, when faced with the dangers of 

battle and the hardships of campaign life, will obey his superiors.

   For a recent comprehensive discussion of this theory, see John 
Blof Boodin, The Social Mind (N.Y.: The Macmillan Co., 1939), especially, 
PP. 130-198,

2Col. J. 2P, C. Fuller, op. cit., pp. 1^0-1^1; Ardant in Picq, Btudes 
sur le combat (Paris: Hochette et Cie., 1880), pp, 7^8, and passim*
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If the obedience of soldiers were perfect, then military operations 

would "be limited only "by the soldiers 1 s physiological endurance their march­ 

ing endurance, and their vulnerability to the effects of bullets. A unit 

could fail in an attack only through the physical extermination of its mem­ 

bers by the enetay, and the only data needed in planning operations would be 

statistical information of the effects of fire under different conditions.

Actually, however, before a unit is exterminated, it will usually 

reach a point where its members will refuse obedience. They will refuse to 

advance when ordered to do so, or they will surrender to the enemy. The real 

limiting factors, then, in an attack, are the psychological factors which de­ 

termine when the soldiers will refuse further obedience to commands. To be 

sure, behind disobedience or surrender will lie the fear of extermination, 

but the actual amount of destruction necessary before morale fails varies 

within wide limits under different circumstances,

Psychology, then, enters into administration as a condition, just 

as physiological, physical, or other environmental factors may enter in. It 

is part of the technology of administration, rather than a part of the ad­ 

ministrative theory itself.

Summary

In this chapter the behavior of the organized group was explored 

with a view to isolating some of its salient characteristics. An individual 

acts as a member of a group when he applies the same general scale of values 

to his choices as do other members of the group, and when his expectations 

of the behavior of other members influence his own decisions.

In all but the simplest varieties of group behavior, definite pro­ 

cedures are adopted for securing coordination, A procedure is coordinative

Col. Gen, von Balck, Tactics, trans, Walter Krueger, (Port Leaven- 
worth, Kansas: U. S f Cavalry Association, 1911), pp. 185-200.
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when it adapts the "behavior of each individual to a plan for the group. In 

all cases, coordination requires communication of at least certain critical 

elements in the group situation to the members of the group.

When coordination goes farther than mere communication, when it 

deliberately influences the behavior of group members in desired directions, 

it ordinarily involves some measure of authority. Authority is exercised over 

an individual whenever that individual, relaxing his own critical faculties, 

permits the communicated decision of another person to guide his own choice.

Authority is only one of a number of forms of influences. Its 

distinguishing characteristic is that it does not seek to convince the subordi<- 

nate, but only to obtain his acquiescence. In actual exercise, of course, 

authority is usually liberally admixed with suggestion and persuasion. An im­ 

portant function of authority is to permit a decision to be made and carried 

out, even when agreement cannot be reached. Perhaps this arbitrary aspect of 

authority has been over-emphasized, however, in discussions of the concept. In 

any case, the arbitrary element in authority is limited to the "area of inde­ 

terminacy" of the subordinate.

The magnitude of the area of indeterminacy depends upon the sanc­ 

tions which authority has available to enforce its commands. At least as im­ 

portant as the negative sanctions physical and economic force are community 

of purpose, social acceptance, and personality.

In administration the avoidance of contradictory authority-rela­ 

tions is sometimes an important problem. The problem is met bji* establishing a 

determinate hierarchy of authority, and by zoning authority along functional 

or other lines. It is seldom possible, however, to eliminate twilight zones 

within which conflicts of authority are possible. An important administrative 

task is to maintain the organization structure by adjudicating "boundary dis­ 

putes" with respect to authority.

Coordination is only one of the three functions which authority
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performs in administrative organization. Authority is also an important factor 

in the enforcement of responsibility, and in the specialization of decision- 

making.

The problem of responsibility, which will be discussed at greater 

length in Chapter VI, arises whenever it is desirable or necessary to enforce 

the adherence of the individual to the group plan. Sanctions play a more im­ 

portant part in the responsibility-enforcing function of authority than in its 

other uses.

The same advantages which are obtained from the division and speciali­ 

zation of work may be claimed for the division and specialization of the deci­ 

sion-making function. Authority, by permitting the decision reached by one 

member in an organization to influence the behavior of other members, makes 

possible the specialization of decision-making.

A formal organization is a plan for the division of work and the 

allocation of authority. The organization plan gives to each member of the 

group his status and role in relation to the other members, but it specifies 

the content of his work and his decisional function only in very general terms. 

It is to the substantive aspects of decision the criteria of choice rather than 

the procedure of choice that we must turn next.



/ :   THE CRITERION OP EFFICI3KCY

The previous chapter was devoted to a consideration of the decision- 

making process, and the -way in which a decision made in one part of an organi­ 

zation could govern the behavior of an individual in another portion of the 

organization. The present chapter, abstracting for the most part from these 

procedural considerations, will examine the content of the decisions which 

govern activities within an organization. There is no necessary relationship 

between the procedure whereby decisions are formulated in an organization, and 

transmitted to its members, and the particular content of the decisions which 

are formulated.

Decision, we have said, is a process of selecting one out of a set 

of possibilities available for action. How is this selection to be made! 

What are the criteria of choice?

In this chapter, a theory of "correct" decisions will be set forth. 

That is, the process of decision-jaateing will b© examined in its rational as­ 

pects to determine what is meant by the "correct choice 11 when several possi­ 

bilities are available, and to suggest how the administrator may proceed to 

reach a correct decision. The present discussion describes how administrators 

would have to behave to satisfy the norm of rational behavior. It is not in­ 

tended as a description of the way in which administrators actually decide.

In the chapters on the logic and on the psychology of decisions, it 

was pointed out that the possibility consequential on each choice can be viewed 

in two ways. A consequential possibility may be viewed as contingent upon the 

selection of a particular behavior alternative in a particular environmental 

setting, A possibility may be viewed in terms of the values it embodies, that

^ Clarence 3, Ridley and the author have already proposed this theory 
in C. 3, Ridley and Herbert A, Simon, Measuring Municipal Activities (Chicago; 
International City Managers' Association, 1938} T The general approach followed 
in this chapter is that of the earlier volume.

116.
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Is, its positive and negative value elements may be compared with those of the 

other available possibilities. Both these aspects of choice, but primarily the 

latter, will be discussed in this chapter.

Valuation in Choice

The process of decision hinges upon valuation, and it is in the sys­ 

tem of values attached to each consequential possibility thr>,t the criteria of 

choice must be sought. More precisely, choice is guided by value-indices, in­ 

termediate ends, which are in turn dependent on more final values. Perhaps the 

simplest illustration of the nature of the value-indices which are taken into 

consideration in an administrative situation is afforded by the operation of a 

manufacturing concern, 

The Two Types of Values

In any manufacturing establishment, workmen are employed, materials 

are purchased, a product is manufactured and sold. The elements of the situa­ 

tion which are of primary relevance to administrative decisions affecting the 

broader aspects of the organization are the following: the list of materials 

to be purchased and men to be employed, the tasks which each man is to perform 

and the use to which each material is to be put, and the output of product. 

The alternative possibilities available to the management are, for administra­ 

tive purposes, describable in terms of these variables.

The descriptive terns listed above involve existential as well'as nor­ 

mative elements. Of primary importance is the fact that existential considera­ 

tions impose limitations on the possibilities available. The output of product 

is a function of the input of men and materials and their organization for pro­ 

duction. Thus, the engineer designing such an industrial plant might have 

before him possibilities of the following kind;

"With organization plan A,200 men, and 500 units of material, 300 

units of product can be manufactured; while with organization plan B, 300 men, 

and UOO units of material, 2J5 units of product can be manufactured,"
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Which of these possibilities is preferable? What criteria are used to 

choose between them? The criteria which would govern such a decision can be 

summarized in the following three rules:

1. A possibility is higher in the preference list, the larger the amount 

of product manufactured.

2. A possibility is higher in the preference list, the smaller the number 

of men required.

3. A possibility is higher in the preference list, the smaller the quan­ 

tity of raw material required.

If the cost of labor and material be reduced to money terms, then the 

second and third criteria can be subsumed under a single rule:

2a. A possibility is higher in the preference list, the smaller the cost 

of production.

The two variables, then, which are relevant to the choice are the cost of 

production and the amount of output. The organisation plan is irrelevant, from 

a valuations.! standpoint, to the choice if a given output can be obtained s.t a 

given cost, it is indifferent whether plan A is used or plan B. If, however, 

the desired output can be obtained c.t a lowar cost by use of plan A , plan A will 

will be chosen as a means to the desired end. The analysis has returned to the

familiar pattern of means tnd ends which, as v/e noted in Chapter III, derives 

from the peculiarly nodal distribution of values in possibilities.

Yhe particular situation which has been used for illustration is a manu­ 

facturing enterprise, but the same factors are involved in any other adminis­ 

trative situation private or public. There are two principal criteria of 

choice two value-indices. These are (l) minimization of input measured as 

cost, and (2) maximization of output measured in terms of product, or result. 

The organizational factors, the methods used, enter into the situation largely

as means. 

Cost as a Value Element

Cost is commonly measured in money terms. It is perhaps more instruc-



tive, however, in discussing the nature of this value, to speak in terms of time- 

cost, that is, cost measured in man-hours of effort devoted to an activity.

Why must the time spent in the pursuit of an activity be considered 

a negative value  a cost to "be minimized as far as possible? This problem has 

"been given considerable attention by economic theorists, for whom it had proved 

a troublesome barrier to the completion of a price theory. The economist's 

answer to this problem has been expressed in a number of different ways. Per­ 

haps the most useful for our purpose, and the one in closest accord with the 

analysis of behavior in terms of possibilities, is the "opportunity cost 11 theory, 

The opportunity cost of an activity consists in the alternative activities which 

must be foregone in order to undertake the given activity. The opportunity cost 

of dictating a portion of this manuscript this evening is the loss of two or 

three hours of radio or moving picture entortr.innent,

Opportunity costs emphasize a scarcity of time, that is, there are
<-\ 

more positively valued activities than tine to pursue them. This is merely

to repeat what has been said earlier in other terms, that there are always 

available for action a large number of mutually exclusive possibilities, the 

realization of one of which involves the relinquishment of the others, 3

It must be emphasized that the exact nature of the activity itself, 

that is, the way in which the tine is spent, is a valuationally neutral element, 

at least within very broad limits. The only elements of value involved in the 

administrative decision are (l) the negative value in amount of time spent, 

and (2) the positive value   the result of the activity*
\

It makes little difference to a stenographer, for instance, whether 

she is typing a letter on the subject of peas or one on the subject of porridge.

Richard T. Ely, et. al. , Outlines of Economics (^th rev, ed., New
York: The MacMillan Company, 1925), pp. mi-1^2; David I. Green, "Pain-Cost and
Opportunity-Cost," Quarterly Journal of Economics, VIU (1S93-U), 218-229. o 

Cf. Tead, Human Nature and Management, P. 103 » and Fuller, op, cit, ,
pp. 178-180.

a natter of facti the scarcity which is usually expressed in economic literature as a scarcity of goods is really reducible to this same
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IVom a standpoint of intrinsic values, it makes even less idfference to the 
executive who makes organizational decisions. The work of his st enographer 
is valued in terms of man-hours involved, and the exact nature of her task is 
evaluated almost entirely as means to an end.

The administrator who is making decisions for an organization has 
at his disposal a certain fund of available man-power, equipment^ and supplies. 
The cost which his activity may incur is limited "by these resources, and it is 
his task to distribute these resources in such a way as to achieve to the 
greatest extent possible the objective of the activity. The possibilities be­ 
fore him consist in the alternative ways of disposing and utilizing the organi­ 
zation 1 s resources. With given resources, he must select that possibility which
leads to the maximization of results.

\
The central role of cost as a value element in decisions is, of course, 

emphasized in private management literature. In l^rge part, the methods of cost
analysis employed by private management are equally applicable to problems of

1 
public administration. In making the translation from an objective of
profit to one of public welfare, there are two topics which require special 
treatment, however: interest, and full employment of resources.

Interest.   In modern economic theory, interest is interpreted as a
p price for capital. Its place in cost calculations may be indicated by the

following illustrations

A railroad,' facing the necessity of replacing wooden ties on its 
right-of-*way has two alternatives, (1) It may purchase creosoted ties, which 
will last twenty years. The outlay will be $100,000 at the beginning of each 
twenty-year period, (2) It nay purchase uncreosoted ties, which will last

scarcity of time and opportunity, cf. Sly, op, cit . , pp.
^ See Sigwald Johannesson, Highway Sconoraics (U.Y.j McOraw-Hill Book Co,, 1931) t and Sugene It. Grant, Principles of En^inoering Economy, (H.Y.: Ronald Press Co., 193^) rev, ed.

Cassel, The Theory of Social Bconomy (New rev. ed t , N.Y.: Har- court Brace and Co,, 1932) * '
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ten years. The outlay will "be $50,000 at the beginning of each ten-year period, 

Which alternative will the railroad taket It will purchase the un£reosoted 

ties. Why? The immediate outlay requited is only $5d>000. The remaining 

$50*000 need not be borrowed (assuming the expense to be financed by borrow-* 

ing) for ten yearsi Hence, under this plan, ten years 1 interest on $50,000 

will be saved each twenty years. The same conclusion would be reached if the 

railroad financed the expenditure out of its current earnings.

Thus, in order to compare costs which will be incurred at different 

times, it is necessary to take into account the interest rate, and to discount 

future expenditures and future earnings. Where computations of social costs 

are concerned, the case is not nearly so clear. As far as the present writer 

kn9wa, the problem has not been investigated, so no attempt will be made to- 

reach definitive conclusions here. 1

However, there seems no a priori reason why the private interest 

rate, reflecting the private demand and supply schedules for capital, should 

be employed as the discount rate for future public expenditures. Instead, it 

would seem that the determination of the public discount rate is a fundamen­ 

tal value question which might better be determined by those institutions in 

which the functions of policy-determination are vested, This is the case, of 

course, in planned economies like the Russian, where the government determines 

what portion of the national productivity will be directed to capital goods, 

and what portion to consumption goods* These seems no good reason why a 

similar determination could not be reached in a free economy with respect to 

public expenditures,

^A rather similar issue is involved in planning for conservation of 
natural resources, and a literature is beginning to develop on this topic. 
See Walter W. Wilcon, "Economic Aspects of Social Conservation," Journal of 
Political Economy, XLVI, (October, 1938), 702-713, L,C, G-ray and Mark Began, 
"Needed Points of Development and P,e^0rientation in Land Economic Theory," 
Journal of Farm Economics, XX (February, 19^0), ^J>~ , and Arthur C. Bunce, 
"Time Preference and Conservation,"' Ibid,, (August, 19^0),
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Pull Employment of Resources. It is a commonplace of economic 

calculation that when a plant is operating at less than full capacity, fixed 

costs those which cannot be curtailed when production decreases- play no 

part in determining price. Under those circumstances, a manufacturer is will­ 

ing to fill an order so long as the selling price is more than sufficient to 

cover the marginal cost, the cost of those variable items whose use will be 

increased in filling the order. As far as that plant is concerned, the fixed 

overhead items are not "scarce 11 goods, for their supply does not change with 

the change in production. Hence, they have no price*

In circulations of social cost, the same considerations apply, but 

on a much larger scale. From the social standpoint, all the factors of supply 

are highly inflexible, and hence general curtailment of production results in 

unemployment and underemployment of human and capital resources. Without full 

employment of resources, conditions of scarcity no longer exist, and the cri­ 

terion of efficiency loses its force* Or, if the criterion of efficiency is 

retained, then the available resources must be considered as free goods their
n

marginal cost (in a social sense) is zero.

This is essentially the position taken by advocates of large-scale 

government expenditures during the recent depression,-' The present statement 

is not intended as a justification of that position, for the most important 

issues the dynamic effect of such expenditures upon the tempo of the economy*  

are outside the present frame of reference. What the present discussion does 

show is that, whatever arguments may be urged against the "spending" theory, 

it does not violate any principles of efficiency.

This does not mean that no questions of efficiency face the adminis­ 
trator during a period of underemployment of resources. Questions of maximi~ 
zations of results will arise, but not questions of minimization of social cost.

SA. Wald, "Tiber einige 01eichungssystems der Math^matischen Okonomie," 
Z'eitschrift ffir Nationalokonomie, VII, (December, 1936), 637-670. See especially 
pp. 640-61*1 for a discussion of free goods,

^There is a voluminous literature on this point. See for example 
Arthur E. Burns and Donald S, Watson, G-overnnent Spending ar.d Economic Expan«- 
sion (Washington: American Council on Public Affairs, 19*40).
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Positive Values in Decision

While the negative values involved in decision can usually "be sum­ 

marized in terms of tine or noney costs, the positive values present a some­ 

what nore complex picture. In an economic enterprise, money value of out-put 

plays somewhat the sane role as cost of production (in-put) in summarizing 

the value element involved. From a positive standpoint the kind of product 

manufactured is a valuationally neutral element. Not so in the case of public 

services. Hence, some substitute must "be found for money value of out-put 

as a measure of value.

This substitute is provided "by a statement of the objectives of the 

activity, and "by the construction of indices which measure the degree of at­ 

tainment of these objectives. Any measurement which indicates the effect of 

an administrative activity in accomplishing its final objective is termed a 

measurement of the result of that activity.

Definition of Objectives* The definition of objectives for public 

services is far from a simple task. In the first place, it is desirable to 

state the objectives so far as possible in terns of values. That is, only

if they are expressions of relatively final ends are* they suitable value-* 
indices* When objectives are stated in terms of intermediate goals, there is 

a serious danger that decisions governed by the intermediate end will continue 

to persist even when that end is no longer appropriate to the realization of 

value. The prolification of forms and records in an administrative agency, 

for instance, frequently evidences a failure to reconsider activities which 

are aimed at some concrete end in terns of the broader values which that end 

is supposed to further.

On the other hand, however, the values which public services seek to 

realize are seldom expressible in concrete terns. Aims, such as those of a 

recreation department to "improve health," "provide recreation," "develop go6d

and Sinon, op, cit., p. 1.



citizens^ Hnust be stated in tangible and objective terms before results can 

be observed and measured* A serious dilemma is posed here. The values toward 

which these services should be directed do not provide sufficiently concrete 

criteria to be applied to specific decisional problems. However, if value- 

indices are employed as criteria in lieu of the values themselves, the "ends" 

are likely to be sacrificed for the more tangible means the substance for the 

form.

IPurther difficulty arises in the lack of a common denominator of 

value. An activity may realize two or more values, as in the case of the recrea­ 

tion department mentioned above. What is the relative importance of the various 

values in guiding the department's activities? The health department provides 

an illustration of the same problem. Shall the department next year re-distri­ 

bute its funds to decrease infant mortality or to increase the facilities of 

the veneral disease clinic? Observations of results, measured in terms of 

value-indices, can merely tell the extent to which the several objectives are 

realized if one or the other course of action is taken. Unless both activities 

are directed toward exactly the same value, measurement of results cannot tell 

which course of action is preferable. Rationality can be applied in adminis­ 

trative decisions only after the relative weights of conflicting values have 

been fixed.

The question of who should construct the system of values or pre­ 

ferences which underly the administrator^ decisions will be discussed at a 

later point in this chapter* w« wish only to emphasize here that somewhere, 

sometime in the administrative process weights actually are assigned to values. 

If this is not done consciously and deliberately, then it is achieved by im­ 

plication in the decisions which are actually reached. It is not possible to 

avoid the problem by hiding it among the unexpressed postulates of choice,

Accomplishment a Matter of ^egree, Defining objectives does not ex­ 

haust the value element in an administrative decision* It is necessary to de-
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ternine, in addition, the degree to which the objective is to "be attained. A 

city charter or ordinance nay define the function of the fire department as 

"protecting the city from damage due to fire," but this does not imply that the 

city will wish to expand the fire-fighting facilities to the point where fire 

damage is entirely eliminated -an obviously impossible task. Moreover, it begs 

the question to say that the fire department should reduce losses "as far as 

possible," for how far it is possible to reduce losses depends on the amount of 

money available for fire protection and fire prevention services.

Value questions have not been eliminated from the fire protection 

problem of that city until it has been determined that (1) the fire department 

should aim to limit fire losses to x dollars per capita, and (2) the city coun­ 

cil* will appropriate y_ dollars which, it is anticipated on the basis of availa­ 

ble information, will permit (l) to be carried out. Values are involved, then, 

not only in the definition of objectives, but in the determination as well of 

the level of adequacy of services which is to be aimed at. Attainment of ob­ 

jectives is always a matter of degree.

The processes of "policy determination*" as they take place in our 

governmental institutions, seldom cope with these questions of degree in de­ 

termining the objectives of governmental services. It will be urgeii in latfcr' 

sections of this chapter that extension of policy determination to such ques­ 

tions is of fundamental importance for the maintenance of democratic control 

over the value elements in decision. It will be shown that a large measure of 

this procedural reform can be attained by a modification and extension of 

budgetary techniques.

Pi a tributive Values, -Thus far, the discussion has centered on social 

values which are "aggregates," That is, the community measures its fire loss 

in terms of total dollars of destruction during the year. It does not dis-* 

tinguish the loss of $1,000 in Smith's store from a loss of $1,000 in Jones 1 

store. The police department, in attempting to reduce the number of robberies,
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does not give a robbery on Third Street a different weight from a similar 

robbery on Fourth Street.

Nevertheless, questions of "distributive" value enter into almost 

every administrative decisions if in no other way than in an assumption of 

"equal weight" like those cited above. A playground built on the West Side 

will not serve children on the East Side, If chess classes are offered at 

the social center, there may be no facilities available for persons interested 

in social dancing*

Many distributive questions are geographical, but they may involve 

social, economic, or innumerable other "class" distinctions. The importance 

of such considerations in administration can be appreciated when it is recog­ 

nized that agencies for assessment administration, administrative tribunals, 

and even welfare agencies are concerned primarily with questions of distribu­ 

tive rather than aggregate value.

As will be shown later, distributive questions are also of great 

importance when the work of an organization is specialized by "area" or by 

"clientele," In thege cases, the objective of the organizational unit is im­ 

mediately restricted to a particular set of persons, and interjurisdictional 

problems of the greatest consequence may arise. 

A Common Denominator for Value The Criterion of Efficiency

A fundamental problem involved in reaching a decision is the dis­ 

covery of a common denominator between the two values which have been men­ 

tioned; low cost and large results. How is the choice made when the two 

conflicts? Four relations are conceivable between choices A and B. If I A 

is the input for A, and IB for B, and 0^ and Qg are the respective outputs, 

then these four possible relations may be expressed as follows;

1. IA is less than IB, and 0^ is greater than Oj,

2. IB is less than 1^, and 0$ is greater than

3. I. is less than 1$, and 0^ is less than



U. IB is less than 1^, and OB is less than OA.

In cases 1 and 2 the choice is unequivocal, "but not so in cases 3 

and U, That is, when possibility A involves a larger cost than possibility B, 

"but produces a smaller result, B obviously is preferable. But when possi­ 

bility A involves a lower cost as well as a smaller result than B, cost must 

be weighed against result before a choice can be made.

The path to the solution of this difficulty has already been in­ 

dicated. Underlying all administrative decisions is a limitation a "scarcity 11* 

of available resources. This is the fundamental reason why time and money are 

costs. Because they are limited in quantity, their application to one adminis­ 

trative purpose prevents the realization of alternative possibilities. Hence, 

the^administrative choice among possibilities can always be framed as a choice 

among alternatives involving the same cost, but different positive values.

An administrative choice is incorrectly posed, then, when it is 

posed as a choice between possibility A, with low costs and small results, 

and possibility B, with high costs and large results. JOT A should be sub­ 

stituted a third possibility C, which would include A plus the alternative 

activities made possible by the cost difference between A and B. If this is 

done, the choice resolves itself into a comparison of the results obtainable 

by the.application of fixed resources to the alternative activities B and C. 

The efficiency of a behavior is the ratio of the results obtainable from that 

behavior to the maximum of results obtainable from the behaviors which are al­ 

ternative to the given behavior,

The criterion of efficiency dictates that choice of alternatives 

which produces the largest result for the given application of resources.

It should be noted that this criterion, while it supplies a common 

denominator for the comparison of administrative alternatives, does not ffapply 

a common numerator. Even though all decisions be made in terms of alternative 

applications of the same resources, the problem still remains of comparing
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the values which are attained "by the different courses of action. The effi­ 

ciency criterion neither solves nor manages to avoid this problem of compara­ 

bility.

Note on the Term "Efficiency"

The term "efficiency" has acquired during the past generation a 

number of unfortunate connotations which associate it with a mechanistic, 

profit-directed, stop-watch theory of administration. This is the result of 

the somewhat careless use of the term by over-enthusiastic proponents of the 

"scientific management 11 movement. Nevertheless, no other term in the language 

comes so close as does "efficiency" to representing the concept described in 

this chapter. The term has therefore been employed, with the hope that the 

reader will understand the criterion in the sense that it is defined just 

above, and will be able to dissociate from it any unfortunate connotations 

it may have had in his nind,

Until practically the end of the nineteenth century, the terns 

"efficiency" and "effectiveness" were considered almost synonymous f The Ox­ 

ford dictionary gives as the definition of "efficiency": "Fitness or power 

to accomplish, or success in accomplishing, the purpose intended; adequate 

power, effectiveness, effic&cy."

In recent years, however, "efficiency" has acquired a second mean­ 

ing; the ratio between input and output. In the words of the Encyclopedia 

of the Social Sciences;

*See pp. 17U~177» infra.

early application of the engineering concept to the social 
field is that of Bdgeworth, who in his Mathematical Psychics defined efficiency 
in essentially the same way that it is defined in this stxifly; ",.. .efficiency 
being thus defined: one engine is more efficient than another if, whenever 
the total quantity of fuel consumed by tl^e former is equal to that consumed by 
the latter, the total quantity of energy yielded by the former is greater than 
that yielded by the latter  " JP. Y« Edgeworth, Mathematical psychics (London: 
Kegan Paul and Company, 1881), p. 2.
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Efficiency in the sense of a ratio "between input and output, 
effort and results, expenditure and income, cost and the resulting 
pleasure, is a relatively recent term. In this specific sense it 
became current in engineering only during the latter half of the 
19th century, and in business and economics only since the "beginning 
of the 80th, 1

The use of the term "by leaders of the scientific management move­ 

ment added still a third meaning. Again quoting from the Encyclopedia of the 

Social Sciences;

The foundation of modern scientific management may be dated 
from F. W. Taylor's paper, A Piece Rate System, in which he described 
his pioneer method of establishing standards of job performance at 
the Midvale steel plant. When such standards were set, it became 
customary to refer to the ratio of actual performance to the standard 
performance as the efficiency of labor, a use somewhat different 
from that of the mechanical engineers, who apply the term to the 
ratio of actual output to an actual input. %

Harrington Smerson, another pioneer in the scientific management 

movement, and one who preferred the term "efficiency engineering" is described 

as defining efficiency as "the relation between what is accomplished and what 

might be accomplished, "3 In this connection, he speaks of the "efficiency 

percent of the employee."^"

It must bo noted that there is a difference in computing an output- 

input ration in the physical and in the social sciences. For the engineer, 

both output and input are measured in terms of energy, the law of conserva­ 

tion of energy tells him that the output of useful energy cannot exceed the 

energy input. Hence arises the concept of "perfect" efficiency   that is, a 

situation in which output equals input. In the social sciences, output and 

input are seldom measured in comparable units, and even when they are, as in 

a comparison of cost of fire protection with dollar losses from fire, there

^ "Efficiency," Encyclopedia of the Social Sciences, Vol. V, p. 

o c. cit.

3Horace Bookwalter Drury, Scientific Management (New York; Columbia 
University Press, 1915) p.

., p. 115.
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is no "law of conservation of energy" which prevents the output from exceed­ 

ing the input. Hence, the concept of perfect efficiency, if it is used at 

all, must "be redefined. As a matter of fact, the concept of perfect effi­ 

ciency will not "be required in the present study. Actual problems, as they
«

present themselves to the administrator, are always concerned with relative 

efficiencies and no measure of ab solute efficiency is ever needed. Moreover, 

the theory does not require a numerical measure of efficiency, but merely a 

comparison of greater or Iesf9 between the efficiencies of two alternative 

possibilities. Under these circumstances, the definitions of efficiency as 

ratio of output to input and as ratio of the actual to .the maximum possible 

amount to the same thing,

An Economic Analogy

It can be seen that the criterion of efficiency as applied to ad­ 

ministrative decisions, is strictly analogous to the concept of maximization 

of utility in economic theory, The former is asserted here only in implica- 

tive or hypothetical form, that is, as a necessary consequence of rationality 

in administrative behavior. There is no assertion that such rationality is a 

common characteristic of actual behavior. On the other hand, the doctrine of 

maximization of utility has been conmonly set forth in the economic literature
V

as an explanatory doctrine as well, that is, as descriptive of actual behavior 

in the market. This difference between the two propositions should be kept 

carefully in mind.

The analogy between the two propositions extends also to the as­ 

sumptions which underlie then* The first of these is the principle of scarcity, 

which has already been discussed. A second assumption is that both proposi­ 

tions apply to "instrumental" activities that is, activities which are 

carried on for the positive values they produce, in the form of some kind of 

"result," Third, both propositions involve the comparability, at least
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jectively, of the Values in terms of which results are measured. (This as­ 

sumption has already "been discussed in the previous section.)

The "broad scope of the analogy will "become increasingly clear as 

the discussion proceeds. It will "be seen that the problem of administrative 

decisions can be translated into a problem in the theory of production, and 

that concepts and theorems developed in economic theory have wide applica­ 

bility to administrative decisions.

Ethical and Factual Elements in Decision

The analysis of Chapter II and III shows that the process of decision, in its 

most rational form, involves both ethical and factual elements. Ideally, 

these two can be separated, the ethical corresponding to the process of 

valuation, and the existential consisting in the determination of the func­ 

tional relations between behavior alternatives and consequential possibilities.

In practice, the separation can usually be carried only a short 

distance. The values involved in administrative decisions are seldom immediate 

values in any psychological sense. As we have seen in Chapter III, a great 

many objectives and activities derive their value from the means-ends rela­ 

tionships which connect them with objectives or activities that are valued in 

themselves. By a process of anticipation, the value inhering in the desired 

end is transferred to the means. The product of a manufacturing process is 

valued by its producers for its convertibility into money (which in turn has 

value only in exchange) and by its purchasers for the values to be derived ^ 

from its consumption. Just so, the activities of a fire department, or a 

school system are valued ultimately for their contribution to human and social 

life, and they retain their value only so long as they serve those more final 

ends,

approach in this section lias been suggested in Chapter I of 
Technique of Municipal Administration, the first draft of which was prepared 
by the writer,
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To the extent that these anticipatory values are involved, valua­ 

tion includes important existential as well as ethical elements. Since the 

results of administrative activity can "be considered as ends only in an in­ 

termediate sense, the value which will "be attached to these results depends 

on the empirical connections which are "believed to exist "between them and the 

more final goals. To weigh properly anticipatory values, it is necessary to 

understand their objective consequences.

At "best it might "be hoped that the process of decision could "be 

subdivided into two major segments, The first would involve the development 

of a system of anticipatory values, and an appraisal of their relative weights, 

The second would consist in a comparison of the available possibilities in 

terms of this value system. The first segment would obviously involve both 

ethical and factual considerations; the second segment could be pretty well 

restricted to factual problem.s

The reason for making a division of this sort lies in the different 

criteria of "correctness 11 which must be applied to the ethical and factual 

elements in a decision. "Correctness" as applied to imperatives has meaning 

oily in terms of subjective human values. "Correctness" as applied to fac­ 

tual propositions means objective, empirical, truth. If two persons give. 

different answers to a factual problem, both cannot be right. Not so with 

ethical questions.

Policy and Administration

Recognition of this distinction in the meanings of "correctness" 

as applied to value judgments, and as applied to factual judgements would lend 

clarity to the distinction which is commonly made in the literature of po­ 

litical science. . ...
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treatise, Politics and Administration^ published in 1900. Yet, neither in 

Goodnow 1 s study, nor in any of the innumerable discussions which have followed 

it have any clearcut criteria, or marks of identification, been suggested 

which would enable one to recognize a "policy question" on sight, or to dis­ 

tinguish it from an "administrative question, n Apparently, it has been as*- 

sumed that the distinction is self-evident so self-evident as hardly to 

require discussion.

In The New Democracy and the New Despotism, Charles 33. Merriam 

sets forth as one of the five principal assumptions of democracy "the desira­ 

bility of popular decision in the last analysis on basic questions of social 

direction and policy, and of recognized procedures for the expression of such 

decisions and their validation in policy f "2 AS to the exact scope and nature 

of these "basic questions," he is less explicit,

"It may be asked, Who shall decide what are 
"basic questions," and who shall determine whether 
the ways and means of expressing the mass will are 
appropriate and effective? we cannot go farther back 
than the 'general understandings 1 of the community,
always the judge of the form and functioning of the
legal order in which the system is set."3

Similarly, G-oodnow, in the original statement of the roles of 

politics and administration in government, fails to draw a careful line be­ 

tween the two, In fact, he comes perilously close to identifying "policy" 

with "deciding," and "administration" with "doing." For example:

"..,,political functions group themselves naturally 
under two heads, which are equally applicable to the 
mental operations and the actions of self-conscious 
personalities. That is, the action of the state as a 
political entity consists either in operations necessary 
to the expression of its will, or in operations necessary 
to the execution of that

J. Goodnow, Politics and Administration (New York! The 
MacMillan Company, 1900).

^Charles 3S. Merriara, The New Democracy and the Hew Despotism (New 
York; Whittlesey House, 1939), P. U

3|bid., p. 39 **0p, Pit., p. 9.



And again;

"These two functions of government may for pur­ 
poses of convenience "be designated respectively as 
Politics and Administration. Politics has to do with 
policies or expressions of the state will, Adminis­ 
tration has to do with the execution of these policies, "^

At a later point in his discussion, however, G-oodnow retreats from 

this extreme position, and recognizes that certain decisional elements are 

included in the administrative function,

"The fact is, then, that there is a large part 
of administration which is unconnected with politics, 
which should therefore be 'relieved very largely, if 
not altogether, from the control of political "bodies. 
It is unconnected with politics "because it embraces 
fields of semi-scientific, quasi- judicial and quasi- 
business or commercial activity  work which has little 
if any influence on the egression of the true state 
will.'*2

Without embracing Goodnow*s conclusion regarding the desirability 

of removing some portions of administration from political control, we may 

recognize in this third statenent an attempt on his part to segregate a 

class of decisions which do not require external control because they possess 

an internal criterion of correctness. The epistemological position of the 

present stucty leads us to identify this internal criterion with the criterion
 

of factual correctness, and the group of decisions possessing this criterion 

with those which are factual in nature,

In discussions of administrative discretion froci the point of view 

of administrative law there has sometimes been a tendency to deny that there 

exists any class of factual questions which possess a unique epistoiao logical 

status. Neither Preund nor Dickinson are able to find a justification for 

administrative discretion except as an application of decisions to concrete 

instances, or as a transitory phenomenon confined to a sphere of uncertainty 

within which the rule of law has not yet penetrated, 3

1£bld,. P. IS 2Ibid,. p, 85

3srnest Freund, Administrative Powers over Persona and Property
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To "be sure, the two men offer different suggestions for the gradual
\ 

elimination of this area of uncertainty. Freund relies upon the legislature

to restrict discretion "by the exercise of its function of policy determina­ 

tion, Dickinson thinks that administrative discretion can gradually "be re­ 

placed "by general rules to "be formulated "by the courts, as principles gradually 

emerge to view from a given set of problems.^ Neither is willing to admit 

any fundamental difference between the factual and normative elements in­ 

volved in law-finding, or to see in that difference a justification for dis­ 

cretionary action.

The courts have come somewhat closer to a recognition of this dis­ 

tinction, though their separation of "questions of fa®t" from "questions of 

law" places in the latter category a great many factual issues   especially 

when "jurisdietional facts" and "constitutional facts" "become "questions of 

law. "^ This is not the place* however, to discuss the whole problem of ju^ 

dicial review. These brief comments serve merely to illustrate the lack of 

any general agreement as to the fundamental difference between factual and 

value questions in the field of administrative law.

Opposed to the view that discretion is inherently undesirable, is 

the equally extreme view that all administrative decisions can safely be 

guided by the internal criteria of correctness, and that legislative control 

can be supplanted by the control which is exercised by the fellowship of 

science. Our own analysis exposes the fallacy of an argument which declares

(Chicago: University of Chicago Press, 1928), pp. 97-103; John Dickinson, Ad­ 
ministrative Justice and the Supremacy of Law in the United States (Cambridge: 
Howard University Press), passive,

. cit,. pp, 98^99 20p. cit., pp. 105-156, 

3yreund, op. cit,, pp. 289-299; Dickinson, op, cit,, pp. 307-313,

**Q. J, Friedrich stresses the value of "the fellowship of science" 
in enforcing responsibility. He does not propose, however* to dispense with 
the device of legislative control. See "Public Policy and the Mature of Ad­ 
ministrative Responsibility," op» cit,, pp, 3-2U. Cf. John M. Gaus, "The 
Responsibility of Public Administration " op, eit,
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all decisions to "be factual as clearly as it refutes an argument which de­ 

clares them all to "be ethical.

The position to which the methodological assumptions of the present 

study lead us is this: The process of validating a factual proposition IB 

quite distinct from the process of validating a value judgment. The former 

is validated "by its agreement with the facts, the latter by human fiat,

Legislator and Administrator

Democratic institutions find their principal justification as a 

procedure for the validation of value judgments. There is no "scientific" 

or "expert" way of making such judgments, hence expertise of whatever kind 

is no qualification for the performance of this function. If the factual 

elements in decision could be strictly separated, in practice, from the 

ethical, the proper roles of representative and expert in a democratic de­ 

cision-making process would "be simple. For two reasons this is not possible, 

First, as has already been noted, most value judgments are made in terms of 

anticipatory values, which themselves involve factual questions. Second, if 

factual decisions are entrusted to the experts, sanctions must be available 

to guarantee that the experts will conform, in good faith, to the value judg­ 

ments which have been democratically formulated,

Critics of existing procedures for enforcing responsibility point 

to the high degree of ineffectiveness of these procedures in practice,! But 

there is no reason to conclude that these procedures are inherently valueless, 

First, for the reasons already explained, self-responsibility of the adminis­ 

trator is no answer to the problem. Second, the fact that pressure of leg­ 

islative vrork forbids the review of more than a few administrative decisions

, Friedrich, "Public Policy and the Nature of Administrative 
Responsibility," pp, >*Si It should be pointed out again tljat Friedrich 
does not propose to dispense with democratic control, but to supplement it 
with other sanctions,



137,

does not destroy the usefulness of sanctions which permit the legislative 

body to hold the administrator answerable for any of his decisions. As 

pointed out in the chapter on Authority, Mr. Friedrich has effectively answered 

his own argument "by insisting on the importance of "anticipated reactions" in 

influencing human behavior. The function of deciding may be distributed 

very differently in the body politic from the final authority for resolving 

disputed decisions.

It would not be possible to lay down any final principles with re-

2gard to a subject so controversial, and so imperfectly explored. Neverthe­ 

less, if the distinction of factual from ethical questions is a valid one, 

these conclusions would seem to follow?

1. Responsibility to democratic institutions for value determina­ 

tion can be strengthened by the invention of procedural devices permitting a 

more effective separation of the factual and ethical elements in decision. 

Some suggestions will be offered along these lines in later portions of this 

chapter.

2. The allocation of a question to legislature or administrator 

for decision should depend on the relative importance of the factual and 

ethical issues involved, and the degree to which the former are controversial. 

A proper allocation will become increasingly possible, without over-burdening 

the legislature, to the extent that point (l) above is successfully carried 

out,

3« Since the legislative body must of necessity make many factual 

judgments, it must have ready access to information and advice. However, 

this must take the forn not merely of recommendations for action, but of fac­ 

tual information on the objective consequences of the alternatives which are

 4>ee p, 98' supra.

^1. G> G-ibbon treats of this question in "The Official and his 
Authority, 11 Public Administration, IV (April 1926), S1-9U, arriving at con­ 
clusions substantially in agreement with those set forth here.



138. 

before the legislative body.

U. Since the administrative agency must of necessity make aany 

value judgments, it must be responsive to community values, far beyond those 

which are explicity enacted into law. Likewise, though the function of mak­ 

ing value judgments may often be delegated to the administrator, especially 

where controversial issues are not involved, his complete answerability, in 

case of disagreement, must be retained.

If it is desired to retain the terms "policy" and "administration," 

they can best be applied to a division of the decisional function which fol~ 

lows these suggested lines. While not identical with the separation of 

"value" from "fact," such a division would clearly be dependent upon that 

fundamental distinction.

Criticisms of the Efficiency Criterion

Criticisms of "efficiency" as a guide to administration have been 

frequent and vociferous. One group of these criticisms need not concern us 

here, for they refer to definitions of the term "efficiency" different from 

the one proposed here, In this category must be placed attacks on efficiency 

which equate that term with "economy 1' or "expenditure-reduction." As we 

have used the term "efficiency," there is no implication whatsoever that a 

small expenditure   >or, for that matter, a large expenditure   is per se de­ 

sirable. It has been asserted only that if two results can be obtained with 

the same expenditure, the greater result is to be preferred. Two expendi­ 

tures of different magnitude can, in general, be compared only if they are 

translated into opportunity costs, that is, if they are expressed in terms 

of alternative results.

instances cited by Marshall 3L Dimock, "The Criteria and 
Objectives of Public Administration," in Frontiers, pp.. 116-133*
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"Mechanical" Efficiency

Others have objected to "efficiency*1 on the grounds that it leads to a 

"mechanical" conception of administration. This objection, too, must result 

from the use of the term in quite a different sense from that proposed here. 

For a mere criterion of preference among possibilities does not in any rru.nnur 

limit the administrative techniques which may be employed in attaining these 

possibilities, nor, as we shall see in the next section, does it in any way 

reduce the role of the administrators judgment in reaching decisions. 

Furthermore, the efficiency criterion is in the most complete accord with a 

viewpoint which places the social consequences of administration in the fore­ 

front of its determining influences.

"The Ends Justify the Means"

Two other lines of criticism assert that the criterion fit, efficiency 

leads to an incorrect relationship between "means" and "ends. 11 On the one 

hand, it is alleged that in the interests of efficiency, ends are taken to 

justify any appropriate means. As we have noted in Chapter III, the terms 

"means" and "ends" need to be employed carefully in order to avoid contra­ 

dictions, and for thj.sreason, we have preferred to talk of the value and fac­ 

tual aspects of possibilities. Suffice it to say that if the evaluation of 

the results of administrative activity takes into account all the signifi­ 

cant value elements of the administrative alternatives, no subordination of 

"means" to "ends" can result.

"Ruthless" Efficiency

On the other hand, it is charged that efficiency directs all at­ 

tention to the means, and neglects the ends. This charge has already been 

answered in pointing out the integral role which valuation plays in the em­ 

ployment of a criterion of efficiency. It may be freely admitted that effi­ 

ciency, as a scientific problem, is concerned chiefly with "means," and that



"efficient" service may "be efficient with respect to any of a wide variety 

of ends. But merely to recognize that the process of valuation lies outside 

the scope of science, and that the adaptation of means to ends is the only 

element of the decisional problem which ha* a factual solution, is not to ad­ 

mit any indifference to the ends which efficiency serves* Efficiency, whether 

it "be in the democratic state or in the totalitarian, is the proper criterion 

to be applied to the factual element in the decisional problem. Other, ethi­ 

cal, criteria must "be applied to the problem of valuation.

Common to all these criticisms we notice an implication that an 

"efficiency" approach involves a complete separation of "means" and ^nds." 

We have already seen that, strictly speaking, this is not the case- that 

the only valid distinction is one between ethical and factual elements in 

decision. Yet in the actual application of the efficiency criterion to ad­ 

ministrative situations, there is often a tendency to substitute the former 

distinction for the latter, and such a substitution inevitably results in the

narrower, "mechanical" efficiency which has been the subject of cr^Hciscu
J

How this substitution cones about may be briefly explained, The 

ethical element in decision consists in a recognition and appraisal of all 

the value elements inhering in the alternative possibilities. The principal 

values involved are usually expressed as "results" of the administrative ac­ 

tivity, and, as we have seen, the activity itself is usually considered as 

valuationally neutral. This leads to the isolation of two values: (l) the 

pdsitive values expressed as "results," and (2) the negative values, or op­ 

portunity costs, expressed in terms of time or money cost.

In fact, to consider the administrative activity itself as valua- 

tionally neutral is an abstraction from reality which is permissible within 

broad limits but which, if carried to extremes ignores very important human 

values. These values may comprehend the remuneration and working conditions 

(using these terms broadly) of the members of the group which carries out the
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activity*

We may enumerate some of these value elements more explicitly.

1. If cost is measured in money terms, then the wages of employees 
cannot "be considered a valuationally neutral element, but must be included 
among the values to be appraised in the decision.

2. The work pace of workers cannot be considered a valuationally 
neutral element »else we would be led to the conclusion that a "speed-up" 
would always be eminently desirable.

3. The social aspects of the work situation cannot be considered 
a valuationally neutral element. The decision must weigh the social and 
psychological consequences of substituting one type of work>»situation for 
another.

ty. Wage policies* promotional policies, and the like need to be 
considered not on^y from the viewpoint of incentives and result-efficiency, 
but also from the standpoint of distributive justice to the members of the 
group.

It must be emphasized, then, that when a choice between possibilities 

involves any valuationally significant difference in the worlc activity, this 

difference must be included among the values to be weighed in reaching a 

decision.

Valuational Bias

A closely related fallacy in the application of the efficiency 

criterion is to include in the evaluation of alternatives only those values 

which have been previously selected as the objective of the particular ad­ 

ministrative activity under consideration. The effects of some administra^ 

tive activities are confined to a rather limited area, and indirect results 

do not then cause much difficulty. The activities of the fire department 

usually have an effect on fire losses, but very little relation to the recrea­ 

tion problem in the community (unless a large part of the community are ardent 

fire fans,) Hence the fire chief does not have to take recreation values into 

consideration in reaching his decisions. It is a very fortunate character­ 

istic of human activities that their consequences are so strictly segregated, 

for if this were not so, the problem of reaching rational decisions would be
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significant indirect effects, we are not justified in ignoring such effects 

if they are, in fact , present. That is, the fire chief cannot, merely "be­ 

cause he is a fire chief, ignore the possibility of accidents in determin­ 

ing the speed at which his equipment should respond to alarms.

This all seems commonplace, yet we shall devote a large portion of 

the next chapter to showing that, in actuality, administrators in reaching

decisions commonly disclaim responsibility for the indirect results of ad-

p ministrative activities. To this point of view we oppose the contrary

opinion that the administrator, serving a public agency in a democratic 

state, must give a proper weight to all community values which are relevant 

to his activity, and cannot restrict himself to those values which happen to 

be his particular responsibility. Only under these conditions can a cri­ 

terion of efficiency be validly postulated as a determinant of action. 3

Existential Element a in Decision*

Thus far the discussion has centered about the value elements in 

decision, and the distinction between legislative and administrative pro­ 

cesses, The administrator will be most directly concerned with the factual 

elements in decision   those aspects of the problem which are answerable in 

objective, factual terms.

1See Pp. 42, 74-75 supra,

a superlative illustration of the difficulty of securing ad­ 
ministrative responsibility fior indirect effects see Karl £. Stromsem, "The 
Usefulness of Central Review of Bureau Communication, 11 Case Reports in Public 
Administration, #16, compiled by a Special Committee on Hesearch Materials, 
Committee on Public Administration, Social Science Research Council (Chicago 
Public Administration Service, 19^0)   The entire analysis assumes that or­ 
ganizational relevance is the ruling criterion of whether an indirect effect 
should be given administrative consideration.

finds in these indirect effects the basic characteristic which 
distinguishes a "public" from a "private" transaction. See The Public and Its 
Problems, pp. 12-13.

section is based on Herbert A. Simon, "Comparative Statistics 
and the Measurement of Sfficiency," National Municipal Review, XXVI (Noveia-



We have seen that the criterion which the administrator applies to 

these factual problems is one of efficiency. The resources, the input, at the 

disposal of the administrator are strictly limited. It is not his function 

to establish a Utopia. It is his function to maximize the attainment of the 

governmental objectives (assuming they have been agreed upon), by the efficient 

employment of the limited resources that are available to him. A "good" pub­ 

lic library, from the administrative standpoint, is not one which owns all 

the books that have ever been published, but one which has used the limited 

funds which are allowed it to build up as good a collection as possible under 

the circumstances,

When a decision is made in terms of the criterion of efficiency, it 

is necessary to have empirical knowledge of the results which will be asso*- 

ciated with «ach alternative possibility. Let us consider a specific munici­ 

pal function, the fire department* Its objective is the reduction of the 

total fire loss, and results will be measured in terms of this loss.

The extent of the fire loss will be determined by a large number of 

factors natural factors: frequency of high winds, heavy snowfall, severe 

cold weather, hot dry weather, tornadoes, hurricanes and cyclones, earth­ 

quakes, and floods; structural and occupancy factors: exposure hazards, phy­ 

sical barriers, density of structures, type of building construction, roof 

construction, contents, and risk of occupancy; the moral hazard: careless^- 

ness and incendiarism; finally, the effectiveness of the fire department it^ 

self. The loss, then, will be a function of all these variables, including 

the performance of the fire department itself. The fire chief must know how 

the activities of his department affect the loss if he is to make intelligent 

decisions.

How does the fire department perform its task: It inspects buildings 
t 

to eliminate fire hazards, it carries on campaigns of education against care*-

vember, 1937), 52^-527.



lessness, it fights fires, trains firemen, it investigates and prosecutes 

incendiaries.

But we can carry the analysis a step farther. Of what does fire- 

fighting consist? A piece of apparatus must "be brought to the scene of action, 

hose laid, water pumped and directed upon the flames, ladders raised, and cover's 

spread over goods to reduce water damage. Again, each of these activities can

be analyzed into its component parts. What does laying a hose involve? The
i

hose must be acquired and maintained. Squipment for carrying it must be ac­ 

quired and maintained. Firemen must be recruited and trained. The firemen 

must spend a certain amount of time and energy in laying the hose.

A final level of analysis is reached by determining the cost of each 

of these elements of the task. Thus, the whole process of fire-fighting can 

be translated into a set of entries in the city's books of accounts.

The problem of efficiency is to determine, at any one of these 

levels of analysis, the cost of any particular element of performance, and 

the contribution which that element of performance imkes to the accomplish­ 

ment of the department's objectives. When these costs and contributions are 

known, the elements of performance can be combined in such a way as to 

achieve a maximum reduction in fire loss.

There are at least four rather distinct levels at which the analysis 

of the administrative situation may be carried out. At the highest level is 

the measurement of results, of the accomplishnent of agency objectives. Con­ 

tributing to these results are the elenents of administrative performance. 

Subordinate to'these, in turn, is input measured in terms of effort. Effort, 

finally may be analyzed in terms of noney cost.

The mathematically minded will see in this structure a set of equa­ 

tions strictly identical with the economist's "production functions." The 

first equation expresses the results of government as a function of the per*- 

formance of certain activities. Farther equations express these performance



units as functions of less immediate perfornance units, the latter in terras of 

units of effort, and finally effort is expressed as a function ,o<f. expenditures. 

The problem of efficiency is to find the maximum of a production function, 

with the constraint that total expenditure is fixed.

The Determination of Social Production Functions

It follows from the considerations which have been advanced that- 

that portion of the decision-making process which is factual, which is amen­ 

able to scientific treatment, resolves itself into the determination of the 

social productive functions of administrative activities, This is a research 

task of the first magnitude, and one which as yet has hardly been touched.

Progress toward an understanding of these functions involves a 

series of well-defined steps:

(1) The values, or objectives, affected by each activity must be 

defined in terms which permit their observation and measurement f

(2) The variables, extra-administrative as well as administrative, 

which determine the degree of attainment of these functions must be enumerated.

(3) Gonerete, empirical investigations must be made of the way in 

which results change when the eactra-administrative and administrative variables 

are altered.

The necessary scope and difficulty of a research program which would

make a substantial contribution to our knowledge of these functions can hardly
1 

be exaggerated. The principal progress to date has been in the first step,

and as yet, empirical studies involving steps 2 and 3 are almost non-existent. 

But if such research is difficult, it is also indispensable. It is 

hard to see how rationality can play any significant role in the formulation

 " For a bibliography of writings on this subject sea Eidley and Simon, 
op» cit,, pp, 6S-»7^.

^Herbert A f Simon, e-t. al f , Determining Work Load3 for Professional 
Staff in a Public Welfare Agency (Earkelay: Bureau of Public Administration, 
University of California,



of administrative decisions unless these production functions are at least 

approximately known. Nor can the problem "be avoided by falling back on the 

"common sense" of administrators their "intuition" and "practical insight" in 

dealing with situations for which "long experience" has qualified them Any­ 

one who has had close contact with administrative situations can testify that 

there is no correlation "between the ability of administrators and their con­ 

fidence in the decisions they make -if anything the correlation is an inverse
*

one. The most able administrators nre the first to admit that their decisions 

are, in general, the sheerest guesswork; that any confidence they evidence is 

the protective shield with which the practical man armors himself from his 

doubts.

The fact of the matter is that momentous decisions are daily being 

made as to the allocation of resources to one or another of competing pur- 

poses, and that these decisions are being made in an almost complete absence 

of the evidence which would be necessary to validate them. To recognize this 

fact is no criticism whatsoever of the administrator, who must act, whether 

for better or for worse. It is a criticism of apologies which would make of 

this ignorance a virtue, and would question the need for extensive programs 

of research in this direction.

Functionalization in Relation to Efficiency

A few words need to be said now regarding the bearing of this effi~ 

ciency criterion upon organizational problems. In an earlier chapter it was 

noted that specialization in organization often follows functional lines. 

This functionalization involves the analysis of the organization objective 

into subsidiary objectives. One or more of the subsidiary objectives may be

assigned to each of the organizational units.
 

Thus, a fire department may be divided into a fire prevention

jBven Barnard, whose critical insight usually saves him from the 
"practical man" fallacy, credits the intuitional faculties with considerably



bureau, and a number of fire fighting divisions. The function, or objective, 

of the former will be defined in terms of prevention, that of the latter in 

terms of extinguishment. A health department may include a communicable 

diseases division* a division for pre-natal care, a vital statistics division, 

and so forth. Similar illustrations can be found in every field of govern­ 

mental service.

Under these circumstances, there will correspond to the hierarchy 

of divisions and bureaus in the agency a similar hierarcJ^r of functions"and 

objectives. In general, this hierarchical arrangement will correspond, so 

far as the functions are concerned, to a means-end relationship. Fire losses, 

for instance, can be conceived as a product of number of fires by average 

loss per fire. Hence, a fire department might take reduction in number of 

fires and in average loss per fire as stibsidiary objectives, and assign these 

objectives to subsidiary units in the organization.

There are several prerequisites to effective functionalization. 

First, as indicated above, the general objective must be analyzed into sub­ 

sidiary objectives, standing in a means-end relation with it, But further, 

the technology of the activity must be such that the work of the agency can 

be broken into distinct portions, each contributing primarily toward one, and- 

only one of the subsidiary objectives. Thus, it would be useless to divide a 

recreation department into "good citizenship," "health," "enjoyment," and 

"education," division?. Although these might be defended as subsidiary ob*- 

jectives of recreation work, it would be impossible to devise a scheme of 

organization which would break activities into component parts each contri*- 

buting to only one of these objectives,

Value and Limits of Functionalization

The so-called "functional principle" of organization is thus seen

more validity than seems to be due them.See his "Mind in Everday Affairs," 
reprinted as an appendix in The Functions of the Bxecutive, pp.



to be of a rather complex nature. It assumes the possibility of a parallel 

functionalization of objectives and of activities. Where such parallelism 

is absent, the mere analysis of an objective into its components does not 

afford any basis for organisation.

If the limitations of functionalization are apparent, so also are 

some of its values. For, if the activities of an organizational unit are di­ 

rected toward a particular well-defined objective, then the problem of de­ 

cision-making in that unit is correspondingly simplified. The value elements 

to be considered in weighing alternatives can all be related to the organi­ 

zational objective, A fire prevention division need consider only the impact 

of its activities upon the number of fires which will occur.

On the other hand, as the next chapter will show, if the func­ 

tionalization is unrealistic if it does not fit the technological picture  

then functionalization may lead to a deterioration in the quality of decisions. 

For in this case, those values which are affected by the unit's activites, 

but which are not comprehended in. the statement of the organizational objec­ 

tive, will be neglected in the decision-making process.

Specialization by "Area," and "Clientele"

It has not generally been recognized in the literature of adminis­ 

tration that specialization by irareaM and "clientele" are, in fact, merely a 

particular kind of functionalization. This follows from the fact, already 

noted, that the complete definition of an objective involves the specifica­ 

tion of the group of persons to whom the value in question refers,

The fire department of Podunk, for instance, has as its objective 

not "minimization of fire losses," but "minimization of fire losses in Podunk." 

The school health department has as its objective not "minimization of mor­ 

bidity and motality," but "minimization of morbidity and morality among the 

school children of Podunk,"



If specialization "by area and clientele are merely forms of functional!- 

zation, then, to "be successful they nhist satisfy the conditions of effective 

functionlizationJ

(l) it oust be technologically feasible to split the work activity* ae well as 

the objective, along functional lines; (2) these segregated work activities must 

not affect, to a substantial degree, values extraneous to the specified functions.

The first point may again be illustrated by a health department. It 

would not be technologically feasible to divide a contagious disease program 

into two portions, one aiming to' reduce contagious diseases among men, the other 

among women.

The second point will be developed at length in Chapter VII. By way 

of illustration we need only to recall the frequent newspaper accounts of build­ 

ings which burn to the ground when a fire department refuses, or is unabl e> to 

cross a jurisdictional line,

Efficiency and the Budget^-

As a practical application of the approach set forth in this chapter, 

we may consider the budgets-making process, and the form which this process v/ill 

have to take if it is to conform to the requirements of rationality.  

It has been asserted that the concept of efficiency involves an 

analysis of the administrative situation into a positive value-element the re­ 

sults to "be attained 'and a negative value-element the cost, For the practical 

execution of this analysis, a technique is needed which will enable the adminis­ 

trator to compare various expenditure alternatives in terms of results and 

costs. The budget document will provide the basis for such a comparison.

The essence of the budget process is that it requires a comprehensive 

plan to be adopted for all the expenditures which are to be made in a limited

T)his section is adapted from Herbert A, Simon, "Measurement Techni~ 
ques in Administrative Research," Civic Affairs, VIII (Mny, 19^1)» PP. 1 ff.
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period. But if the "budget is to "be used as an instrument fo* the control of 

efficiency, substantial improvements must "be made in present techniques,

Inadequacy of Customary Budget Methods

What does the typical "budget include? It tells how much each de­ 

partment vdll "be allowed to spend during the subsequent year, and how it may 

spend it. How are the particular figures to be found in budgets arrived at? 

How is it determined that lU per cent of the budget shall be devoted to fire 

protection and 11.6 per cent to highways?

A different answer to this question would "be given in evary com­ 

munity in which it was askod. Some budgets are made by copying off the figures 

of the previous year's expenditures. Some aro constructed by increasing or 

decreasing appropriations by a fixed percentage. Some are determined by allot- 

ing to each department a certain percentage of its requestr~he who shouts 

loudest gits the most. Son© hnve even less systematic plans than these.

If this seems exaggerated, the following examples of justificar- 

tions for increased appropriations in the supporting schedules of a city bud­ 

get shotild serve to convince oven the most sceptical;

"Salaries should be commensurate with duties and responsibilities 
of office,"

"Naturally with increased work moro supplies will be necessary and 
the cost will be greater, My postage bills alono amount to $2,500 a year,"

"Time and skill required for this work before and after election," 

"A larger increase was asked last year and refused," 

There are, of course, a few exceptional cities and other agencies 

which are attempting to substitute a more rational budget review for this hit- 

or miss process, A number of federal departments including the Department of
•I ii I i I I i ill i I II i •! mi "I i.in in . H in I iii I in li | i |i i| mi.ii mi .mi | mi ii I | I .11 • .11 • ii i I i .in IIIK Hi i mi»i ii mi iin ii ii i j. i, ii i

 I will permit the city fron whose budget tbxs^ cz.;r<;plos ire drawn 

to remain anonymous.



Agriculture nay "be cited in this connection.!

The Lon^-Tern Budget

If "budgeting is to servo as a basis for the rational allocation of 

expenditures, two conprehensive budgets nust be substituted for the present 

inadequate documents; an annual budget and a long-tern budget. However, 

since the annual budget is nerely a se^nent of the long-tern budget only the 

latter need be discussed.

The long-tern budget will be made up of several parts: (l) long- 

tern estinates of trends in problen-nagnitude for the various departments   

distribution and concentration of burnable values which nust be protected 

against fire, nileage of streets which nust be kept clean, popxilation which 

nust be served by libraries, etc,; (2) long-tern estinates of service adequacy- 

-that is, the level of services which the city intends to provide its citi-* 

zens, so nany acres of park per 1,000 population, a specified fire loss, etc; 

(3) a long^-tern work pro^ran, showing in work units the services which will 

have to be provided and facilities constructed to achieve the program out­ 

lined in itens (1) and (2); and 00 a financial pro^ran which will relate 

the work-«progran to the fiscal resources of the connunity.

Iten (l) involves primarily factual considerations. The deternina- 

tion of iten (2) is prinarily a natter of value judgments, Itens (3) and (U), 

once the first tx*o itens have been deternined, becone largely factual ques­ 

tions. Hence, it would seen to be a legislative task to weigh (2) against 

(U), and to deternine the budget program. On the other hand, the legislature 

would need assistance in developing the factual Information for (1), (2), and

(3).

 Mrerne Lewis, Budgetary Adrainistration in the Department of Agricul­ 
ture? 11 in John M, Okvus and Leon Wolcott, Public Administration and the U.S. 
Department of Agriculture (Chicago: Publie Aclniniotration Service, 
pp. HO3-462j MacMahon, Millett and Ogden, *p,cit,, pp,
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Under present "budgetary procedure, items (2) and (**) are seldom even 

a part of the "budget document, and the entire discussion is carried on in terms 

of items (3) and (ty)« ^furthermore, usually a single "budget plan is presented 

to the legislature, for its approval or amendment. It would seem much p'refer- 

a"ble, if the necessary information were available, to present directly to the 

legislature the policy issues involved in (2), and to present the legislature 

with alternative budget plans, indicating the implications for policy of in­ 

creases and curtailments of expenditure. Modifications along these lines 

would seem absolutely essential if the legislature is to be returned to a place 

of influence in the determination of public policy.

Too often, under current practice, the basic decisions of policy are 

reached by technicians in the agency entrusted v/ith budget review, without any 

opportunity for the review of that policy by the legislature. That this condi­ 

tion is tolerated results partly from general failure to recognize the rela­ 

tive element in governmental objectives. Since most legislative declarations 

of policy state objectives of governmental" activity without stating the level 

of adequacy which the service is to reach, it is impossible for an "expert" to 

reach on factual grounds a conclusion as to the adequacy of a departmental ap­ 

propriation. Hence, present procedures would not seem to safeguard sufficiently 

democratic control over the determination of policy.

Progress Toward a Long-Term Budget

Public agencies have made considerable progress within the past few 

years toward long-term plans which include a work program and a financial plan. 

Little progress has as yet been made toward a program which will tell the legis-.

See pp. 156-157, supra* Of. Gr.ston Jetee, The'orie Generale du Budget 
(Paris: M, Giard, 1922), pp. i-iii.

pSTohn Dewey has done much to develop a democratic philosophy of the
relation of expert to public. In The Public and Its Problems (p, 208) he states 
the thesis which is essentially that' of the present study.
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lator and the citizen what this program means to him in terms of specific 

governmental services. Furthermore, little progress has as yet "been made toward 

estimating the cost of maintaining governmental services at a particular level 

of adequacy, or determining when expenditures should, in the interests of effi­ 

ciency, "be turned from present channels into other, more useful directions.

Illustration of a Rational Budget

As an illustration of the line of development which needs to "be pursued, 

the "budget procedure of the California State Relief Administration will be des­ 

cribed "briefly* The SHA for several years employed a well-designed procedure of 

budget estimating. One reason the agency was able to accomplish this difficult 

task was the nature of the agency's objectives.

The major task of an unemployment relief agency is to provide a mini­ 

mum level of economic security to needy families. The family budget which the 

agency employs to effect it* policies provides an immediate translation of "cost" 

into "result," That is, it is immediately possible to visualize \tfhat a speci-" 

fie expenditure means in terms of the level of economic assistance which the 

agency provides. The policy-forming body can decide how large a family budget 

it is willing to authorize, and this decision can be immediately translated 

into cost terms. In this way "service adequacy" is determined.

Similarly, the SBA had worked out a detailed procedure for estimating 

over a period of time how many cases would be eligible for assistance, that is, 

what the problem-magnitude would be. With these two steps completed the level 

of service determined and the problem magnitude estimated it was a simple 

matter to develop the work budget and estimate financial needs.

This illustration has been oversimplified to enphasize its salient 

features. An unemployment relief agency mist provide certain types of service 

as well as cash relief. The operating expenses of the agency have been left out

of consideration also,"*" But, allowing for this oversimplification and these 

iSiaon, et« al., op. cit.



omissions, the "budget procedure which has been described very closely approxi­ 

mates the ideal of a rational budget process.

Summary

In this chapter we have seen that, in the factual aspects of decision- 

making, the administrator must be guided by the criterion of efficiency. This 

criterion requires that social results be maximized with limited resources.

On the other hand, criteria of "correctness" have no meaning in rela­ 

tion to the purely valuational elements in decision. A democratic state is 

committed to popular control over these value elements, and the distinction of 

value from fact is of basic importance in securing a proper relation between 

policy-making and administration.

Improvement in the quality of decision a.waits empirical research into 

the production functions which relate activities to results. Our knowledge of 

these functions is fragmentary at present, yet they are indispensable as a tool 

of reason, without which it operates in a factual vacuum.

The value of organization along functional lines lies in its facilita­ 

tion of decisional processes. Functionalization is possible, however, only when 

the technology permits activities to be segregated along parallel lines,

A potent device for the improvement in decision-making processes, both 

legislative and administrative, is the budget document. The improvement of bud­ 

getary methods v/ill (1) permit a more effective division of labor between the 

policyKforming and administrative agencies, and (2) focus attention upon the 

social production functions and their critical role in decision-making.
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CHAPTSR VII 

INSTITUTIONAL IDENTIFICATIONS AND DECISION-MAKING

In Chapter Vl, the general schema of rational choice developed in 

Chapter III was applied to the problem of administrative choice. Decision 

was viewed as a selection, "based on a comprehensive system of values, of one 

among the available comprehensive possibilities. The choice depended upon 

(l) the value system,* and (2) the factual connections which related functionally 

the behavior alternatives with their consequential possibilities. With a 

given value system, only one objectively "correct" choice was available* In 

Chapter VI it was stated that in administrative situations "efficiency" 

usually provided the criterion for discovering this correct alternative. The 

discussion abstracted, for the most part, from psychological and institutional 

considerations.

With this discussion as the basis, we may now turn again to one of 

the psychological problems introduced in Chapter IV, and study its implica­ 

tions for the decisional process. It was pointed out in Chapter IT that in 

actual choice only a very few of the valuationally and factually significant 

factors can be taken into consideration. Hence, if each decision were inde­ 

pendent of each other decision, human rationality would amount to hardly more

than the instrumentalism which is exhibited by the hungry, frightened, or
o

sex-starved rat.

In human affairs, this difficulty is met by, a hierarchical arrange­ 

ment of decisions which permits the consequences of choice to be drawn in 

first in bold outline, and these outlines to be later filled in by narrower 

decisions. The broader decisions control the narrower by selecting (l) par-
t

tieular values as criteria for the narrower decisions, (2) particular items 

of empirical knowledge as relevant to the narrower decisions, and (3) particu-
   "   '  ' -' '

*" ,">.>.61-70, cu
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lar comprehensive possibilities as alternatives among which the narower de­ 

cisions are made.

The mechanism through which this control is exercised is primarily

2 institutional. Social institutions assign to members of the group their

respective roles: the particular values, facts, and alternatives to which 

their choices are to "be limited. For a park foreman the alternatives take 

the form of grass-cuttings, planting, road maintenance work, clean-up work, 

and so forth; the values are legislatively and socially determined standards 

of appearance, cleanliness, recreation use-value; the facts are "budgets, work 

methods, unit costs. The foreman is not ordinarily expected to give serious 

thought to the alternative possibility of eliminating the park entirely, and 

making a subdivision of it. Yet this possibility may merit quite as serious 

attention as the proper location of a flower-bed. It is not considered be­ 

cause it is not his "business."

The broader decisions, then, are those which determine what each 

man's "business" is  what his frame of reference in decision-making is to be. 

With this framework established, the task of deciding is reduced to manageable 

proportions.

When it is recognized that actual decisions must take place in some 

such institutional setting, it can be seen that the "correctness" of any par­ 

ticular decision may be judged fron two different standpoints. In the broader
*

sense it is "correct" if it is consistent with the general social value scale- 

-if its consequences are socially desirable. In the narrower sense, it is 

"correct" if it is consistent with the frane of reference which has been in­ 

stitutionally assigned to 'the decider*

3cf. Dewey, The Public and Its Problems, p. 22,
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This distinction is well illustrated in She literature of what is 

called "welfare economics." In a private economy, the institution of private 

property permits a considerable degree of decentralization in decision-making. 

It is assumed that each individual will make his decisions in terms of the 

maximization of his "profit" or "utility," A decision is "correct" if it achi­ 

eves this maximization. But the welfare economist evaluates these decisions 

from another standpoint. He wants to know the extent to which the maximiza­ 

tion of personal utility is compatible with the maximization of social value. 

Viewing choice from within the individuals environment! advertising is ese- 

plainable as a technique for increasing profit. Viewing choice from the social

viewpoint, the welfare economist questions the social value of energies ex-
<-) 

p ended on advertising.

This distinction "between general social value and institutionalized 

value leads, in turn, to a third notion of correctness*  the "correctness" of 

the institutional environment itself. That is, the social value of the insti­ 

tutional structure may "be determined by noting the degree of coincidence "be­ 

tween the institutionally-correct and the socially-correct decisions.

A private economy, for instance, is commonly justified on the ground 

that a high degree of coincidence exists between the two kinds of correctness. 

When it is recognized that under certain circumstances  conditions of monopoly, 

for instance   a considerable discrepancy arises, changes are demanded in the 

environment of decision which will eliminate or reduce the discrepancies.

Social Versus Institutional Values

By way of illustration, let us consider the decision-making process 

in a specific institutional setting. In the State of California, prior to

. C. Pigou, The Economics of Welfare (London 1 Macciillan and Co.,

e, for example, Elizabeth Bllis Hoyt, Consumption in Our Society 
(New York: McGraw-Hill Book Co. , 1938), pp. 10U-105.
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July 19^1* responsibility for the care of unemployed persons was divided be­ 

tween two agencies. The State Relief Administration cared for employable 

unemployed persons and their families; the county welfare departments cared 

for unemployable unemployed persons* The division of function was largely 

historical in origin and was not supported by any very cogent reasons, but 

that is beside the point,

IVom the standpoint of the state as a whole, the objective of wel­ 

fare administration was to care for the unemployed and to guarantee them a 

certain minimum standard of living. It was desirable, moreover, to accomplish 

this objective as efficiently as possible. That is, once the rules of eligi­ 

bility had been established and the size of budgets to be authorized determined, 

the administrative task rr.e to see that eligible persons, and only eligible 

persons, qualified for relief; that their budgets conformed to the standards 

authorized; and that these ends were attained with the least possible ex­ 

penditure of funds. The SEA was presumably trying to accomplish this objec­ 

tive with its area of activity limited to employable persons, while the county 

welfare departments were aiming at the same objective with their areas of 

activity limited to unemployable persons.

But if these objectives are viewed institutionally, a competitive 

element immediately enters into the decisions of the state and county admin­ 

istrative officials, respectively. One way in which the state agency could 

increase its efficiency (measured in terms of its own limited objective, and 

not in terms of the objective of the state as a whole) was to make certain 

that any unemployable persons on its rolls were discovered and transferred to 

the county. One way in which the county agency could increase its efficiency 

(measured, again, in terms of the limited organizational objective) was to 

make certain that any employable persons on its rolls were discovered and

transferred to the state.
\

As a result, each organization sought the relative maximization of
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its own objective, and a great deal of time, effort, and money was spent by 

these agencies in attenpting to shift clients from one to the other in bor­ 

derline cases.. This conpetitive activity is entirely understandable from the 

point of view of the institutional objectives of each individual organization, 

but it contributed nothing toward the maximization of the fcrosder social value.

It should be noted, however, that there is nothing inevitable about 

this development. Decisions are not nade by "institutions, 1* but by hunan 

beings behaving as members of institutions. There is no logical necessity 

that a member of an institution must perforce make his decisions in terms of 

values which are institutionally limited. Nevertheless, in example after ex­ 

ample, we can find individuals behaving as though the institutions to which 

they belong are "economic men," always calculating the "institutional utility" 

in each decision. How can this phenomenon be explained? To understand it, 

we must make clear first the distinction between nen f s personal and their or­ 

ganizational decisions.

Impersonality of Organization Decisions

Barnard has very clearly pointed out that the decisions which a 

person makes as a member of an organization are quite distinct from his per­ 

sonal decisions.

The system, then, to which we give the name "organization 11 is a 
system composed of the activities of human beings. What makes these activi­ 
ties a system is that the efforts of different persons are here coordinated* 
For this reason their significant aspects are not persons. They are determined 
by the system either as to manner, or degree, or tine. Most of the efforts 
in cooperative systems are easily seen to be impersonal* Tor example, a clerk 
writing on a report form for a corporation is obviously doing something at a 
place, on a form, and about a subject that clearly never could engage his 
strictly personal interest. Hence, when we say that we are concerned with a 
system of coordinated hunan efforts, we mean that although persons are agents 
of the action, the action is not personal in the aspect important for the 
study of cooperative systems*^

At a later point, Barnard shows clearly why this is so. Personal 

C. I. Barnard, op. cit., p, 77*
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considerations determine whether a person will participate in an organization, 

but, if he decides to participate, they will not determine the content of his 

organizational behavior.

Every effort that is a constituent of organization, that is, every 
coordinated cooperative effort, may involve two acts of decision. The first 
is the decision of the person affected as to whether or not he will contribute 
this effort as a matter of personal choice. Xt is a detail of the process of 
repeated personal decisions that determine whether or not the individual will 
be or will continue to be a contributor to the organization. * . .   This act 
of decision is outside the system of efforts constituting the organization. . 
, . although it is, as we have seen, a subject for organized attention*

The second type of decisions has no direct or specific relation to 
personal results, but viwa the effort concerning which decision is to be made 
non-personally from the viewpoint of its organization effect and of its rela­ 
tion to organization purpose. This second act of decision is often made in a 
direct sense by individuals, but it is impersonal and organizational in its 
intent and effect. Very often it is also organizational in its process, as 
for example, in legislatures, or when boards or committees determine action. 
The act of decision is a part of the organization itself.

This distinction between the two types of decision is frequently 
recognized in ordinary affairs. We very often say or hear sentences similar 
to this; "If this were my business, I think I would decide the question this 
way but it is not my personal affair"; or, 'nl think the situation requires 
such and such an answer but I am not in a position to determine what ought 
tq be done"; or "The decision should be made by someone else." This is in 
effect a restatement, with a different emphasis, of the suggestions in Chap­ 
ter VII that a sort of dual personality is required of individuals contribut­ 
ing to organization action 'the private personality, and the organization 
personality.

Once the system of values which is to govern an administrative choice 

has been specified, there is one and only one "best 11 decision, and this de­ 

cision is determined by the organizational values and situation, and not by 

the personal motives of the member of the organization who makes the deci­ 

sion. Within the area of discretion, once an individual has decided, on the 

basis of his personal motives, to recognize the organizational objectives, 

his further behavior is determined not by personal motives, but by the demands 

of efficiency.

There is a limit, however, in this proposition* There is an area

1S7-1SS '
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Of indeterminacy within which the individual will "behave "organizationally* 11 

When the organizational demands fall outside this area, personal motives re­ 

assert themselves, and the organization, to that extent, ceases to exist.

When a person is "behaving impersonally, then, an institutional 

value scale is substituted for his personal value scale as the criterion of 

"correctness" in his decisions, Hence, his decision may "be considered a 

variable, depending for its specific character upon the particular institu­ 

tional value scale which governs it,

We still do not have an answer to the question of why an individual 

employs one particular institutional value scale as his criterion of choice, 

rather than one or more of all the innumerable other scales he might use. We 

can now turn our attention to this question.

Institutional Identification

To designate the phenomenon we are discussing, we may introduce 

the term "identification" which has already had some currency in political 

theory. "Identification" is used in the psychoanalytic literature to denote 

a particular kind of emotional tie, Freud describes the nature of the tie 

thus;

It is easy to state in a formula the distinction between an iden­ 
tification with the father and the choice of the father as an object. In the 
first case one's father is what one would like to be t and in the second he is 
what one would like to have. The distinction, that is, depends upon whether 
the tie attaches to the subject or to the object of the

Freud hypothesized, further, that identification is a fundamental 

mechanism in group cohesion,

We already begin to divine that the mutual tie between members of 
a group is in the nature of an identification of this kind, based upon an im­ 
portant emotional common quality; and we may suspect that this common quality 
lies in the nature of tho tie with the leader. 2

Lasswell, presumably adopting the term from Freud, devotes an entire 

chapter of his World Politics and Personal Insecurity to "Nations and Classes:

 ^ Sigmund Ireud, Group Psychology and the Analysis of the Ego (New York: Boni
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the Symbols of Identification."1 Nowhere, however, does he define the term, 

other than to speak of ".,...identifying symbols like 'nation, 1 'state, 1
o

'class, 1 'race/ 'church,'" and to define a "sentiment area" as "the locus 

of those who are mutually identified,"3 Further, he nowhere asserts that the 

underlying psychological mechanism is identical with the Freudian concept of 

identification.

To make explicit the definition of the concept which Lasswell names, 

we will say that a person identifies with a group when, in making a decision, 

he evaluates the several alternatives of choice in terms of their consequences 

for the specified group» We shall not assume that the mechanism underlying 

this pehnomenon is the Freudian one. In fact, in this case as in many others, 

the Freudian hypothesis appears to be a greatly oversimplified one.

When a person prefers a particular course of aattion "because it is 

"good for America," he identifies with Americans; when he prefers it "because 

it will ""boost "business in Berkeley," he identifies with Berkeleyans, A per­ 

son is said to act from "personal" motives when his evaluation is based upon 

an identification with himself or with his family.

The group with which a person identifies can "be characterized "by 

the geographical area which it inhabits, its economic or social status in the 

society, or any number of other criteria. The "nation" is an example of geo­ 

graphical identification, the "proletariat" and "women" are examples of eco­ 

nomic and social identification symbols. Examples of identifications which 

are important to our political institutions nay be found in the literature on 

legislative processes and pressure groups.^"

and Liveright, 1922), p. 62. 

2Ibid., p, 66
1H. D. Lasswell, World Politics and Personal Insecurity (New York: (Whittlesey 
House, 1935)» PP» 29-5!
2lbid, f p. 7 
3Loc, cit.»

., B, Pendleton Herring, Group Representation Before Congress (Baltimore?
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The term "identification" can "be used somewhat more "broadly to refer 

not only to the group of persons whose values are weighed in the decision, "but 

also to the particular kinds of values which are included in the evaluation. 

For example, a person making a decision can identify with the function of edu­ 

cation   he can evaluate all alternatives in terns of their effect upon educa­ 

tion. Or he night identify vith health values, with public-safety values, or 

with innumerable others,

Thus, corresponding to the tv/o dimensions of the administrative ob­ 

jective  the area corered by the activity, and the kind of values involved-­ 

there correspond the two aspects of identification-   geographical and functional.

These identifications with group or with function are such an all- 

pervasive phenomenon that one cannot participate for fifteen minutes in politi­ 

cal or administrative affairs, or read five pages in an administrative report, 

without meeting examples of them.

Newspapers carry frequent illustrations of such identifications. 

Following is a brief news item about the California highway system!

California can hardly think of spending $150,000,000 to bring its 
highways up to military standards when the network of rural roads is seriously 
in need of reconstruction, State Highway Engineer Charles H, Purcell said today.

Purcell told a legislative interim committee the chief concern of the 
State Division of Highways was how to obtain the $^2,500,000 required to make 
the rural roads adequate to carry normal civilian traffic in the next ten years.

If the War Department wants some 5887 miles of California's strategic 
highways improved to its standards, the State engineer declared, it was the 
'primary responsibility 1 of the Federal G-overnment to advance the money. The 
same highways system, he added, is considered adequate for civil user

The Highway Engineer apparently conceives it to be his function to 

choose between competing possibilities for highway construction in terms of 

the value of "civilian need" rather than of the value of "military need" or

Johns Hopkins Press, 1929)   PP. 1-12, and passim . and H f D. Lasswell, Politics: 
Who Sets What, When, How (New York: McOraw-Hill Book Co., 1936), pp. 1-28,29*- 
51, 129-232.

chap, vi, supra. 

20akland (California) Tribune, October 13,



some composite of "both values. He further implies in his statement that when 

funds are spent through a state institution, values to the state are to "be given 

a weight in the decisions for allocating these funds, while values which may 

diffuse across state "boundaries are not to be considered. Neither criticism 

of, nor agreement with, this position is intended here. The points to "be 

noted avd that the Engineer's judgments are consequences of his institutional 

identifications, and that his conclusions can be reached only if these identi­ 

fications be assumed.

The hearings before the House Committee on Appropriations of the 

United States Congress are a fertile source of illustrations of the phenomenon 

of identification. The following exwnple v/ill suffice:

Mr. Oliver; That, of course, is all worth-while service, but how do you feel 
you are accomplishing practical, concrete results from the studies and surveys 
you are making in the different directions referred to?

Miss Anderson: Well, that is very difficult to say, because it is intangible 
in a way.

Mr. Oliver: In other words, it is information which, of course, either the 
States or some organizations in the States should take up, and acting on the 
suggestions you make, provide some remedy or relief?

Miss Anderson: Yes. For instance, take the State of Connecticut* There has 
been a great deal of information giv*n to the State of Connecticut, and I have 
no doubt that the information that we gave them on these conditions, and what 
they have followed up themselves since, will manifest itself in certain leg­ 
islation in the next session of their legislature.

Mr. Oliver: H.QW, why should not the States undertake to collect that infor^ 
mat ion? Why should they be expected to send to Washington, aany, many miles 
away, and call on the Federal Government to collect information which is much 
nore readily available to then and to their own officials?

Miss Anderson: The Labor Department in only one or two States in the country 
are able to collect that material themselves. They have not set up that kind 
of investigational organization.

Mr. Oliver: Is not this true: So long as the Federal Government willingly 
responds to requests of that character and it appears from your statement 
that each year you are being called on to becone active in a new field just 
so long as ready response is nade to requests, the States will decline to do 
that which primarily should devolve upon then?
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A little later in the dialogue the Congressman addsj

Mr, Oliver: How long, in times like these, should we continue to render a 
service of that character for the States which all seem to concede is pri­ 
marily a duty devolving on the State?!

It is clear that although the Congressman states his first argu­ 

ment in terms of efficiency, the real issue in his mind is an institutional 

one. An activity, which might "be of legitimate value if pursued by a State, 

is to be valued less highly if pursued by a Federal agency because it "it 

primarily a duty devolving on the State," We will forgive the Congressman 

the supreme illogic of his qualifying phrase "in times like these," for this 

implies that a federal economy has social value even when it results in an 

equivalent expenditure by the states* It is significant, however, that his 

illogic, quite as much as his . logic, stems from an institutional identification,

The Psychology of Identification

No single or simple mechanism is likely to explain realistically 

the phenomenon of identification. Some of the contributory factors may be 

enumerated:

1» Personal Interest in Institutional Success  The decision which 

is made in terms of institutional values is, to that extent, impersonal, but 

attachment to the institution derives from personal motives. The individual 

is willing to nake inpersonal organizational decisions because a variety of 

factors, or incentives, tie hin to the organization   fcis salary, prestige, 

friendship, and many others,

Many of these personal values are dependent not only on his connec­ 

tion with the organization, but also in the growth, the prestige, or the suc­ 

cess of the organization itself. His salary and his power are both related to 

the size of the unit that he administers. Growth of the organization offers

. S, Congress, Subconnitt** on House Connittee on Appropriations, 
Hearing on Department of I^abor Appropriation Bill for 193^. (U. S, Govern* 
nent Printing Office, 1933), pp. 7^-76,
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to hin and to his employees salary increases, advancement, and opportunity to 

exercise responsibility. A large "budget will enable hin to undertake activi­ 

ties and services which will excite the interest and admiration of his pro­ 

fessional peers in other organizations.

Conversely, failure pf the organization, or curtailment of its 

"budget, may mean salary reduction, loss of power, or even unemployment to the 

administrator. At the very least it forces on him the unpleasant duty of dis­ 

missing personnel and seriously impairs the incentive of possible advancement 

for his subordinates.

2. Transfer of Private-Management Psychology The private segment 

of our economy operates on the assumption that management will make its deci­ 

sions in terms of profit to the individual business establishment. This in­ 

stitutional psychology of choice may easily be carried over to the public 

segment of the economy through lack of recognition of the fundamental dif­ 

ferences in the assumptions which underly these two segments. The executive 

who is accustomed to thinking in terms of "my" business, is very apt to think 

in terms of "my" county, or "my" department. These same attitudes may be 

present in persons who, while they may never have had administrative respon­ 

sibility, in the private segment of the economy, have absorbed these notions 

from a predominately private-economy cultural environment.

It would be an interesting subject of research to determine the ex­ 

tent to which private-management attitudes persist in a communistic economy 

like that of Soviet Russia, It would be extremely difficult, however, to 

separate this factor from the elements of personal motivation which would con­ 

tinue to bind the individual to the institution even in a nationalized economy,

The illustration drawn from the administration of public welfare in 

the state of California, which was cited , is a good example of the conse­ 

quences which flow from a "private" conception of organizational efficiency.

, 157-158, supra, ,
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So zealous were the state and county agencies, respectively, in rejecting 

clients who were the "responslbility2 of the other that it proved politically 

impossible in most counties of the state to set up an impartial medical "board 

to pass on the employability of doubtful cases.

3. Focus of Attention   A third element in the process of identifi­ 

cation is the focusing of the administrator's attention upon those values and 

those groups which are most immediately affected "by the administrative pro­ 

gram. When an administrator is entrusted with the task of educating Berkeley's 

children, he is likely to "be more clearly aware of the effect of any particular 

proposal upon their learning, than of its possible indirect effects upon their 

.health   and vice versa,

It is clear that attention may narrow the range of vision "by select­ 

ing particular values, particular items of empirical knowledge, and particular 

behavior alternatives for consideration, to the exclusion of other values, 

other knowledge, and other possibilities.. Identification, then, has a firm 

basis in the limitations of human psychology in coping with the problem of 

rational choice.

Prom this point of view, identification is an important mechanism 

for constructing the environment of decision. When identification is faulty, 

the resulting discrepancies between social and institutional values result in 

a loss of social efficiency. When the institutional structure is well con­ 

ceived, on the other hand, the process of identification permits the broad 

institutional arrangements to govern the decisions of the persons who parti­ 

cipate in the structure. Thereby, it permits human rationality to transcend 

the limitations imposed upon it by the narrow span of attention,

An example of the manner in which the focus of attention of parti­ 

cipants in an administrative structure is determined by their position in

chap, iv,, pp. 72-73, Karl Mannheim has emphasized this same 
point. Of., op. cit., pp. 52-57, 290,
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year is for an increase in staff* This is especially necessary in the Minimun 
Wage Division, the work of which, has increased enormously since the Supreme 
Court decision validated ainina»*Wage legislation. Many States still in the 
early stages of wage- law administration are looking to the Women's Bureau for 
help in organization, in securing the necessary wage and hour data, and in the 
all-important work of "bringing uniformity into the setting of rates and the 
practice of enforcement, Frequent visits to the States, and meetings in Washr 
ington of State officials, are necessary* The staff of this Division must be 
increased, as it is not able to meet all the demands upon it.

That is the universal administrative plaint . "The "budget is inagLe- 

guate»" Now, "between the white of adequacy and the "black of inadequacy lie 

all the shades of grey which represent degrees of adequacy. 3*urther, 

human wants are insatiable in relation to human resources. Prom these two 

facts we may conclude that the fundamental criterion of administrative deci­ 

sion must "be a criterion of efficiency rather than a criterion of adequacy ,x   '   ""' -" "  ' "

The task of the administrator is to maximize social values relative to limited

2resources, fc

Ifr then, the process of identification leads the administrator to 

give undue weight to the particular social values with which he is concerned, 

he is in no position, psychologically speaking, to make a satisfactory deci­ 

sion as to the amount of money which should "be allocated to his function, or 

as to the relative merits of his claims upon public funds, as compared with

%. S, Department of Labor, 25th Annual Report of the Secretary, 
Fiscal Year Ended June 30* 1937 (Washington? Government Printing Office, 1937) » 
p. 136*

must not commit the opposite error of making budget decisions in 
terms of economy  that is, reduction of expenditures without regard to ser­ 
vice. This seems to be the fundamental objection to entrusting undue influence 
in budget matters to a controller ship or treasury agency as recommended, for 
instance, by the British Machinery of G-overnment Committee: "On the whole, 
experience seems to show that the interests of the taxpayer cannot be left to 
the spending Departments; that those interests require the careful considera­ 
tion of each item of public expenditure in its relation to other items and to 
the available resources of the State, as well as the vigilant supervision of 
some authority not directly concerned in the expenditure itself; and that such 
supervision can be most naturally and effectively exercised by the Department 
which is responsible for raising the revenue required." (Great Britain, Minis­ 
try of Reconstruction, Report of the Machinery of Government Committee, Cd, 
9230, (London: H-, M. Stationery Office, 1918, reprinted 1925) , pp. 18-19).
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the claims of competing units,

Budgetary procedures are the most important means of translating 

questions of adequacy into questions of efficiency, The "budget, first of all, 

forces a simultaneous consideration of all the competing claims for support* 

Second, the budget transports upward in the administrative hierarchy the deci­ 

sions as to fund allocation to a point where functional identifications will 

not lead to a faulty weighting of values,

Modifying Identifications through Organization 

It would seem that a major problem in effective organization is to 

specialize and sub-divide activities in such a nanner that the psychological 

forces of identification will contribute to, rather than hinder, correct de-4

Modes of Specialization

The way in wtyich activities are sub-divide! in the organization

 4)116 importance of "location" to the psychology of the administra­ 
tor is accepted, even in lay circles as a natural attribute of institutional 
thought. This is humorously, but convincingly, illustrated by an incident 
reported in the gossip column of a local newspaper. The item refers to the 
San Francisco Utilities Department, which controls the city's Water Depart­ 
ment and the Ketch Hetchy Power development as well as other local utilities,

"While Utilities Mgr. Oahill was in Washington for 10 days that lasted a month, 
Nelson Eckart, head of the Water Department, filled his own job, the top Hetch 
Hetchy post of the late A. T. McAfee, and Cahill' s overall job, too, Forrest 
Gibbon, executive secretary, had to tell who he was by the hat he was wearing,

"On Cahill 1 s return, Eckart's first words were, "Here's the key to the powder 
house, here's the aspirin bottle, I quit," But it was some days before Cahill 
discovered all the triple-personality kinks which had brought Eckart to the 
brink of madness. He discovered, in fact, a letter Waterman Eckart had 
written asking money for s»fre water-works, another letter Hetch Hetchy Eckart 
had written asking more HH dough, and a final letter Acting Utilities Mgr, 
Eckart had written denying both of his own requests. Naturally, Cahill asked 
what the devil.

"'From up here, 1 Eckart explained, 'things don't look the same as they do from 
down there,'" (San Francisco News, February 12, 19^2),

Thomas Becket seems to have been a highly institutionalized personality   his 
loyalities shifting with his office. See his biography in the Eleventh Edition
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will have a major influence on identification. The administrative segrega­ 

tion of a function will "be satisfactory to the extent that (1) the activities 

involved in the performance of the function are independent of the other 

activities in the organization, (2) indirect effects of the activity, not 

measurable in terms of the functional objective, are absent, and (3) it is 

possible to set up lines of 'communication which will bring to the unit respon­ 

sible for the performance of the function the knowledge necessary for its 

successful execution.

All three of these are technical and factual questions. This means 

that any attempt to devise-an administrative organization for carrying on a 

. service by means of an arm-chair analysis of the agency's function into its 

component parts is inherently sterile. Yet a large part of the administra­ 

tive research, so-called, which has been carried on in the last generation 

is exactly of this nature.

Allocation of the Decision-Making Function

To the extent that identifications modify decisions, the effective 

allocation of decision-^making functions must take these identifications into 

consideration.

If any basic principle governs this allocation, it is that each 

decision should be located at a point where it will be of necessity approached 

as a question of efficiency rather than a question of adequacy. That is, it 

is unsound to entrust to the administrator responsible for a function the 

responsibility for weighing the importance of that function against the im­ 

portance of other functions. The only person who can approach competently 

the task of weighing their relative importance is one who is responsible for 

both or neither.

of the Encyclopedia Brlttanica (Vol. Ill, p. 609)t where his relations to 

to Henry II are explained in institutional terms.
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This presupposes, however, that persons will identify with their or­ 

ganizational units. While we have indicated that there are a number of factors 

making for such identification, it should not be supposed that it is ever com­ 

plete or consistent. The administrator who is faced with a choice between 

social and institutional values usually feels a twinge of conscience, stronger 

or weaker, when he puts organizational objectives before broader social ones. 

There is no inevitability in any particular identification.

It might be hoped, then, that it would be feasible to broaden, to 

sone degree, the area of identification which governs the administrator's de­ 

cisions. Steps might be taken to transfer allegiance from the smaller to the 

; larger organizational units, and from the narrower to the broader objectives. 

To the extent that this is achieved, the precise location of decision-making 

functions is of less importance.

Lord Haldano's Committee deplored what they called the traditional 
attitude of antagonism between the Treasury and the other departments. I do 
not know myself that I have been particularly conscious of it, but there is 
no doubt that in many departments there are individuals who seeo to believe in 
the Russian proverb, "Whose bread I eat his songs I sing," and who think it is 
incumbent upon them as members of a particular department to show what they 
conceive to be their loyalty to that department by supporting it, right or 
wrong. Such a view I believe to be a thoroughly mistaken one. The loyalty of 
every citizen in the State is to the country at large. It is the country's 
bread that he eats, not the bread of the Ministry of Health or the Department 
of Agriculture, or the Exchequer and Audit Department, If he finds something 
which he thinks it is in the interest of the country to point out, he ought 
not to be deterred from doing his plain duty by the feeling that he might be 
disliked in his own department or might prejudice his personal advancement. 
That, of course, is still more true when you take departments collectively, 
and when you get one department very jealous of another department, very angry 
if there is any poaching on its preserves, upon which follow barren intermin­ 
able interdepartmental correspondence.^

Here, clearly, is the end to be aimed at; but it will take more than 

hope and preaching to reach it. If personal motives, private-business atti­ 

tudes, and limitations of the span of attention are the factors making for 

narrow institutional identifications, then any attempt to weaken such identi­ 

fications, or to transfer them, must nodity these same factors. Loyalty to the

%enry Higgs, "Treasury Control," Journal of Public Administration, 
II (April, 19210, P. 129.
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larger group will result when loyalty to that group is rewarded even in con­ 

flict with loyalty to the smaller group. Loyalty to the larger group will re­ 

sult when the distinction ts clearly understood between the private-economy and 

public economy modes of thought. Royalty to the larger group will result when 

administrative situations are understood in terms of efficiency rather than 

adequacy.

Psychological Types in Decision

These considerations suggest that a very fundamental classification 

of administrative types might "be developed in terms of the variant thought- 

processes underlying decision, -The development of this theme would carry us 

too far afield from our main topic, but a few remarks may serve "by way of 

illustration.

Observation indicates that as the higher levels are approached in 

administrative organizations, the administrator's "internal" taek his rela­ 

tions with the organization subordinate to him--decreases in importance rela­ 

tive to his "external" tasb his relations with persons outside the organization. 

An ever larger part of his work may be subsumed under the heads of "public 

relations" and "promotion,"

The habits of mind characteristic of the administrative roles at the 

lower and higher levels of an organization undoubtedly show differences corres­ 

ponding to these differences in function.

At the lower levels of the hierarchy, the frame of reference within 

which decision is to take place is largely given. The factors to be evaluated 

have already been enumerated, and all that remains is to determine their values 

under the given circumstances.

At the higher levels of the hierarchy, the task is an artistic and an 

inventive one. New values must be sought out and weighed; the possibilities 

of new administrative structures evaluated. The very framework of reference



within which decision is to take place must be constructed.

It is at these higher levels that institutional identifications nay- 

have their most serious consequences. At the lower level, the identification 

is instrumental in "bringing "broad considerations to "bear on individual situa­ 

tions. It assures that decisions will "be nade responsibly and impersonally. 

At the higher levels, identifications serves to pre-determine the decision, and 

to introduce among its assumptions unrecognized and unverified valuations,

SUMMARY

In this chapter we have examined a specialized "but fundamentally im~ 

portant element in the psychological environment of decision -namely, the ele­ 

ment of identification. Identification is the process whereby the individual 

substitutes organizational objectives for his own aims as the value-indices 

which determine his organizational decisions.

Through identification, organized society imposes upon the individual 

the scheme of social values in place of his personal motives. An organizational 

structure is socially useful to the extent that the pattern of identifications 

which it creates brings about a correspondence between social value and institu­ 

tional value.

The psychological bases of identification are obscure, but seem to 

involve at least three elements: personal interest in institutional success, a 

transfer to public agencies of a private-management philosophy, and limita­ 

tions upon the area of attention which prevent more than a restricted sphere of 

values to cone within its purview.

The principal undesirable effect of identification is that it prevents 

the institutional individual from making correct decisions in cases where the 

restricted area of values with which he identifies must be weighed against 

other values outside that area. The organization structure must be designed, 

and decisions allocated within it, so as to minimize the decisional bias aris-
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ing from this cause. Two important applications nay "be mentioned. To avoid 

biases of identification, "budget decisions must "be made at a point in the or­ 

ganization where they will be viewed from a standpoint of efficiency rather 

than adequacy that is, where the real alternatives of cost as well as value 

are posed. Likewise, the success of functional specialization will depend, in 

part, on the absence of value-consequences which lie outside the area of iden­ 

tification, for the presence of such consequences will introduce serious biases 

into decision.

If identification is highly useful in depersonalizing choice within 

an organization and enforcing social responsibility, it may be equally harmful 

if it colors and distorts the decisions which precede the establishment of the 

organizational structure itself. The construction of socially useful organiza­ 

tions requires an unprejudiced assessment of all the values involved. Prejudice 

is bound to enter if the assessors judgment is warped by his identifications. 

Hence, the personal loyalty to institutional values which is generally so use­ 

ful an aspect of behavior in an organization may be correspondingly harmful 

when encountered in the fields of invention and promotion, namely, in the tastes 

of the administrator at the higher levels of the hierarchy,
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DECISIONS

It is clear that the actual physical task of carrying out an organi­ 

zation's objectives falls to the persons at the lowest level of the adminis-
*

trative hierarchy. The automobile, as a physical object, is built not by the 

engineer or the executive, but by the mechanic on the assembly line. The fire 

is extinguished^ not by the fire chief, or the captain, but by the team of 

firemen who play a hose upon the blaze. Relief application's are approved, not 

by the social service supervisor, but by case workers.

It is equally clear that the persons above the lowest level in the 

administrative hierarchy are not were surplus baggage. They, too, must have 

an essential role to play in the accomplishment of the agency^ objectives* 

This role has already been described in Chapter V.

The non-operative staff of an administrative organization participate 

in the accomplishment of the objectives of that organization to the extent 

that they influence the decisions of the operatives-r-the persons at the lowest 

level of the administrative hierarchy.

The phenomenon of influence and the part it plays in group behavior, 

were first taken up in Chapter V. There, one particular aspect of influence t 

the superior-subordinate relationship, was studied in detail. In Chapter VII, 

another type of behavioral influence "identification11 with the group objective  

was described and analyzed. It is time now to draw these partial analyses to­ 

gether and to describe several modes of influence which were hardly touched in 

the earlier chapters in order to get a comprehensive picture of all the influ­ 

ential processes which are at work in an organization.

The discussion centers around two principal issues. First, an influ­ 

ence ordinarily affects only one or a few of the ntnaerous premises upon which 

a single decision is based. Hence, influence is a matter of degree as well as

176,
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kind. Prom this fact derives the possibility of discretion in administrative

organization.

Second, authority is a "willingness to be influenced" rather than a 

determinate mode of influence. Hence, some attention must "be given to the 

ways in which authority can actually "bring its influence to bear.

These, then, will be the two topics of discussion in this chapter: 

the degrees of influence and the modes of influence.

The Degrees of Influence

Influence is exercised in its most complete form when a decision 

promulgated by one person governs every aspect of the behavior of another. On 

the parade ground, the marching soldier is permitted no discretion whatsoever. 

His every step, his bearing, the length of his pace are all governed by au­ 

thority. Few other examples could be cited, however, of the exercise of in­ 

fluence in unlimited form.

Most often, influence places only partial limits upon the exercise 

of discretion. A subordinate may be told what to do, but given considerable 

leeway as to how he will carry out the task. The "what" is, of course, a 

matter of degree, and may be specified within narrower or broader limits, A 

charter which states in general terms the function of a city fire department 

places much less severe limits upon the discretion of the fire chief than 

the commands of a captain at the scene of a conflagration place on the dis­ 

cretion of the firemen,

A realistic analysis of influence in general and authority in par­ 

ticular must recognize that influence can be exercised with all degrees of 

specificity. To determine the scope of influence or authority which is ex­ 

ercised in any concrete case, it is necessary to dissect the decisions of the 

subordinate into their component parts, and then determine which of these 

parts are determined by the superior, and which are left to his discretion.
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Influence Over Value and Fact

In Chapter VI it was shown that a rational decision can "be viewed 

as a conclusion reached from certain premises. These premises are of two 

different kinds: value premises and factual premises. Given a complete set 

of value and factual premises, there is only one unique decision which is con­ 

sistent with rationality. That is, with p, given system of values, and a 

specified set of empirical possibilities, there is one possibility of the set 

which is preferable to the others.

The behavior of a rational person can be controlled, therefore, if 

the value and factual premises upon which he bases his decisions are specified 

for him. This control can be complete or partial "all the premises can be
X

specified, or some can be left to his discretion.

Influence, then, is exercised through control over the premises of 

deod.siont The decisions of the subordinate are required to be consistent with
 

premises  elected for him by his superior. The scope of authority, and converse­ 

ly the scope of discretion, are determined by the number and importance of 

the premises which are specified, and the number and importance of those which 

are left unspecified.

As pointed out in Chapter VI, discretion over value premises has a 

different logical status from discretion over factual premises. The latter 

can always be evaluated as "right" or "wrong" in an objective, empirical sense. 

To the former, the terms "right" and "wrong" do not apply. Hence, if only fac­ 

tual premises are left to the subordinate's discretion, there is, under the 

given circumstances, only one decision which he can "correctly" reach* On the 

other band, if value premises are left to the subordinate's discretion, the 

"correctness" of a decision will depend upon the value premises he has selected, 

and there is no criterion of right or wrong which can be applied to his 

selection.
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Implications for Unity of Command

When it is admitted that authority need extend to only a few of the 

premises of decision, it follows that more than one order can govern a given de-
a

cision, provided that no two orders extend to the same premise. An analysis of 

almost any decision of a member of a formal organization would reveal that the 

decision is responsive to a very complex structure of influence.

Military organization affords an excellent illustration of this. In 

ancient warfare, the "battlefield was not unlike the parade ground. An entire army 

was often commanded "by a single man, and his authority extended in a very com­ 

plete form to the lowest man in the ranks. This was possible because the entire 

"battlefield was within range of a man's voice and vision, and "because tactics
X

were for the most part executed by the entire army in unison.

The modern "battlefield presents a very different picture. Authority 

is exercised through a complex hierarchy of command, Each level of the hier­ 

archy leaves an extensive area of discretion to the level "below, and even the 

private soldier, under combat conditions, exercises a considerable measure of 

discretion.

Under these circumstances, how does the authority of the commander 

extend to the soldiers in the ranks? How does he limit and guide their behavior? 

He does this by specifying the general mission and objective of each unit on
*

the next level below, and by determining such elements of time and place as will 

assure a proper coordination among units. The colonel assigns to each battalion 

in his regiment its task; the major to each company; tjie captain to each platoon. 

Beyond this, the officer does not ordinarily go. The internal arrangements of 

each unit .are left to the officer in command of that unit. The United States 

Army Field Service Regulations specify that wan order should not trespass ujdn 

the provice of a subordinate. It should contain everythiig beyond the independent 

authority of the subordinate, but nothing more." 1

1923, p. 7,
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So far as field orders go, the&, the discretion of an officer is 

limited only "by the specification of the objective of his -unit, and its general 

schedule. He proceeds to narrow further the discretion of his subordinates so 

far as is necessary to specify that part each sub-unit is to play in accom- 

plishing the task of the unit. .

Does this mean that the discretion of the officer is limited only by
»

his objective or mission? Not at all. To be sure, the field order does not 

go beyond this point. It specifies the wfrat of his action. But the officer is 

also governed by the tactical doctrine and general orders of the army which 

specify in some detail the how. When the captain receives field orders to de­ 

ploy his company for an attack, he is expected to carry out the deployment in 

accordance with the accepted tactical principles in the army. In leading his 

unit, hs will be held accountable for the how as well as the what.

When we turn our attention, finally, to the man who carries out the 

army's task -the private soldier we see that a great mass of influences bear 

upon the decisions which he makes. The decision that he will participate in 

an attack nay have been made by a divisional, or even a corps commander, Eis 

precise geographical location and place in the attack will be determined with 

ever-»increasing degrees of specificity by general, colonel, major, captain, 

lieutenant, sergeant in turn. But that is not all. The plan of attack which 

the captain determines upon, will be a result not only of the field orders he 

receives, but also of the tactical training he has received, and his intelli­ 

gence of the disposition of the enemy. So also the private, as he moves for­ 

ward to the attack in the skirmish line, must thenceforth rely more and more 

upon the influences of his training and indoctrination.

To understand the process of decision in an organization it is 

necessary to go far beyond the on-the-spot orders which are given by superior 

to subordinate. It is necessary to discover how the subordinate is influenced 

by standing orders, by training, and by review of his actions. It is necessary



i-r-

181.

to study the channels of communication in the organization in order to deter­ 

mine what information reaches him which may "be relevant to his decisions. The 

broader the sphere of discretion left to the subordinate, the more important
;

"become those types of influence which do not depend upon the exercise of formal
, * 

authority,

Modes of Exercise of Influence

These several modes of influence upon decision must now be examined 

more closely. Since a principal goal of administrative organization is to se­ 

cure correct decisions, the precise manner in which these decisions are de­ 

termined will be of considerable importance to the theory.

The principal modes of influence may be classified as: (l) orders,
!

commands, rules and regulations? (2) plans, schedules, and designs; (3) train­ 

ing and indoctrination; (U) advice and information; and (5) review,

Orders and Commands

Perhaps the most significant instance of the exercise of authority 

to influence decisions are the rujes and regulations which specify the form of 

the administrative organization itself which establish the areas of speciali­ 

zation, and determine the hierarchy of authority. The extent to which the for­ 

mal organization affects the actual content of decisions varies widely from 

one organization to another. In the army, the organizational form does little 

more than specify the lines of authority and to classify the units into major 

services which are equipped and trained for specialized kinds of tasks.

The formally organized army, then, is a group of men responsive to a 

definite hierarchy of authority, and consisting of specialised subgroups whose 

components can be regrouped and combined for the performance of the organiza­ 

tion's tasks. Beyond this the organizational form does not go the actual 

tasks of each division are determined by field order and not by the form of 

organization*
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The case is somewhat different with a fire department. The organiza­ 

tional plan of the department not only seti up the hierarchy of authority, "but
>

also sets up the objective of each unit the area which it must protect from

fire.
).

The orders which specify the form of organization are normally supple­ 

mented by a host of ad hoc orders which determine the content of the day to 

day work of the agency. In the army, these would correspond to the field orders 

issued "by each officer to his subordinates. In the fire departments these 

would correspond to the signals instructing a fire company to respond to an alarm*

On the one hand, ad hoc orders may be extremely rare, as is apt to be

the case in the relations between the manager of a large city and the heads of
i 

his departments. In other cases, the ad hoc orders may be the very core of th«

system of authority the relations of a stenographer with an executive,

Plan s and S chedule s

Plans and schedules are perhaps not strictly distinguishable from 

commands, since they usually derive their authority from an order. Nonetheless, 

they are of special interest as devices for influencing decisions because of 

the immense amount of detail which it is possible to include in them, and be­ 

cause of the broad participation that can be secured, when desirable, in their 

formulation. Let us consider the last point first. An example follows:

There is very little that is haphazard or disconnected about the 
array of Admiralty Departments, The noteworthy thing about them is not their 
number or variety, so much as their close inter-connection and the manner in 
which they combine to serve those administrative ends which I mentioned at the 
beginning of my paper. Perhaps I can best illustrate this by describing briefly 
the procedure followed in the design and production of a new battleship, which 
always seems to me to be the very romance of cooperation.

We atar.t with the First Sea Lord and his Assistant Chief of Naval 
Staff laying down in general terms the features that they desire to see em­ 
bodied in the new design the spued, the radius of action, the offensive 
qualities, the armour protection. Thereupon the Director of Naval Construction, 
acting under and in consultation with the Controller, formulates pro/visional 
schemes outlining the kind of ship desired, together with forecasts of the 
size and cost involved by the different arrangements, To do this he and his 
officers must have a good general knowledge in itself only attainable by close
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relations with those in charge of these matters   of the latest developments and 
ideas in regard to a great range of subjects   gunnery, torpedo, engineering, 
armour, fire-control, navigation, signalling, accomodation, and so on   in order 
to be reasonably sure that the provision included in his schemes is such as is 
likely to satisfy the experts in all these subjects, when the time for active 
cooperation arrivts.

With these alternative schemes before them, the Sea Lords agree on 
the general lines of the new ship, which done, the actual preparation of the 
actual designs "begins. The dimensions and shape of the ship are drawn out ap­ 
proximately "by the naval constructors. Then the Bngineer-in-Chief and his De­ 
partment are called in to agree upon the arrangement of the propelling machinery, 
the positions of shafts, propellers, bunkers, funnels, etc,, and at the same 
time the cooperation of the Director of Naval Ordnance is required to settle 
the positions of the guns with their barbettes, and magazines and shell rooms 
and the means of supplying ammunition to the guns in action*

An understanding between these three main departments enables further 
progress to be made. The cooperation of the Director of Torpedoes and the Di­ 
rector of Electrical Engineering is now called for to settle the arrangements 
for torpedo armament, electric generating machinery, electric lighting, etc. 
So the design progresses and is elaborated from the lower portions upwards, and 
presently the Director of Naval Construction is able to consult the Director of 
Naval Equipment as to the proposed arrangements in regard to the sizes and 
stowage of the motor boats, steamboats, rowing and sailing boats to be carried, 
as well as of the anchors and cables; the Director of the Signal Department as 
to the wireless telegraphy arrangements; the Director of Navigation as to the 
arrangements for navigating the ship, and so on. In this way the scheme goes 
on growing in a tentative manner, its progress always being dependent on the 
cooperation of numbers of separate departments, all intent upon ensuring the 
efficiency of different parts, until ultimately a more or less complete whole 
is arrived at in the shape of drawings and specifications provisionally embody­ 
ing all the agreements f This really is the most difficult and interesting stage, 
for generally it becomes apparent at this point that requirements overlap, and 
that the best, possible cannot be achieved in regard to numbers of points within 
the limits set to the contractors. These difficulties are cleared up by dis­ 
cussion at round-table conferences, where the compromises which will least iiar 
pair the value of the ship are agreed upon, and the completed design is then 
finally submitted for the Board's approval. Some fourteen departments are con­ 
cerned in the settlement of the final detailed arrangements,!

The point which is so clearly illustrated here is that the planning 

procedure permits expertise of every kind to be drawn into the decision with­ 

out any difficulties being imposed by the lines of authority in the organiza­ 

tion. The final design undoubtedly received authoritative approval, but during 

the entire process of formulation, suggestions and recommendations flowed freely 

from all parts of the organization without raising the problem of "unity of 

connand," It follows from this that to the extent to which planning procedures

Oswyn A, H. Murray, "The Adninistration of a Fighting Service," 
Journal of Public Administration, I (July, 1923), 216-21?.
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are used in reaching decisions, the formal organization has relevance only in 

the final stages of the whole process, So long as the appropriate experts are 

consulted, their exact location in the hierarchy of authority need not nuch 

affect the decision.

Thi,s statement must "be qualified "by one important reservation. Or­ 

ganizational factors are apt to take on considerable importance if the decision 

requires a compromise among a number of competing values which are somewhat 

incompatible with each other. In such a <mse, the focus of attention and the 

identifications of the person who actually makes the decision are apt to affect 

the degree to which advice offered hin by persons elsewhere in the organization 

actually influences him. This factor is present in the example of the warship 

just cited as illustration.

This sane illustration throws in relief the other aspect of the plan­ 

ning procedure which was mentioned above that the plan may control, down to 

minute details, a whole complex pattern of behavior. The completed plan of 

the battleship will specify the design of the ship down to the last rivet. 

The task of the construction crew is minutely specified by this design,

Training and Indoctrination

Training, as a mode of influencing decisions, nay begin long before 

the employee becomes a member of the organization. All professional training, 

for example, indoctrinates its subjects in a mode of thinking, a frame of 

reference with respect to which they orient all their problems, and a body of 

knowledge. Hence, appropriate kinds of expertise can be brought to bear on 

organizational decisions by permitting properly trained persons to participate 

in their resolution.

Training is applicable to the process of decision wherever the same 

elements are involved in a laxge number of decisions. Training may supply the 

trainee with the facts necessary in dealingpwith these decisions, it may pro­ 

vide him a frame of reference for his thinking, it may teach him "approved"
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solutions, or it nay indoctrinate bin with the values in terms of which his de­ 

cision is to b,e made.

Training, as a mode of influence upon decisions, has its greatest 

value in those situations where the exercise of fornal authority through con- 

mands proves difficult. The difficulty nay lie in the need for pronpt action, 

in spatial dispersion of the organization, or in the complexity of the subject 

natter of decision which defies summarization in rules and regulations. Train­ 

ing permits a higher degree of decentralization of the decision-making process 

"by "bringing the necessary competence into the very lowest levels of the organi­ 

zational hierarchy,

Advice and Information

Many of the facts which are relevant to decision are of a rapidly 

changing nature, ascertainable only at the moment of decision. Of crucial im­ 

portance, for instance, in military operations, is knowledge of the disposition 

of the enemy 1 s forces. Where the individual who is to make a decision is not 

in a position to ascertain personally the facts relevant to his decision,, then 

it "becomes a task of organization to influence him "by transmitting these facts 

to him. Military organization has developed elaborate procedures for accom­ 

pli sMng this t

Military information is essential to the efficient preparation and 
execution of strategical and tactical plans. It constitutes a vital element in 
the commander 1 s estimate of the situation and decision. Continuous research of 
information by all available means throughout the course of operations is 
necessary to the successful operations of all units ..,,....

Information collected by combat units in the field relates chiefly 
to the enamy forces with which they are in contact. «»......

The necessary orientation is given to the research of information by 
the issuance of instructions to subordinate units indicating the points of 
greatest importance to the execution of the commander's plan of operations and 
to the security of the command. . . . . »

Bach unit commander, in his own zone of operation, directs the research 
of information in accordance with instructions received, and in addition inde­ 
pendently carries out such researches as are dictated by his special situation or
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required for the execution of the operation in which he is engaged.

The evaluation, collation,, and analysis of military information is the 
duty of the intelligence division of the general staff of large units and of the 
intelligence agencies of "brigades, regiments, and "battalions* ,. + .., .

Analysis of the information received leads to a more or less complete 
reconstruction of the enemy1 a situation and activities and frequently furnishes 
the "best indication of his intentions**

The channels of communication in the organization have., therefore,, the 

double function of communicating orders and of transmitting information,. When 

it is realized that "both these types of communication are modes of influence 

upon decision, It is seen that the proceis of communication is intimately con­ 

nected with decision-making.

Information and advice may be employed in place of authority for a 

number of other reasons.. Chief among these is tint they preserve morale and 

initiative on the part of the subordinate., qualities which may disappear if ex­ 

cessively harrassed "by authority* Again, when the influences are advisory in 

nature, the formal organization loses its unique position as the sole channel 

of influence. The relation "between the advisor and the person advised is essen­ 

tially no different when they are members of the same organization than when 

the advisor is outside the organization,. The extent of the influence of the 

advisor will depend on the desire of the decision-maker for advice, and the per­ 

suasiveness with which it is offered.

Review

Review enables those who are in a position of authority in the admin­ 

istrative hierarcjiy to determine what actually is "being done "by their subordinates..

Methods of Review: Review may extent to the results of the subordinate's 

activities, measured in terms of their objectives; the tangible products., if 

there are such, of their activities:* or the method of their fferformanc&*

When authority is exercised through the specif ication of-the objective
>

of the organizational unit, then a primary method of review is to ascertain the 

., S. Army Held Service Regulations, 3.923, pp.. 25-26V
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degree to which the organizational objective is attained- its results. A city

manager, for instance, aay use measurements of results as a principal means of 

reviewing city departments. He may evaluate the fire department in terms of 

fire losses, the police department in terms of crime and accident rates, the 

public works department in terms of the condition of streets and the frequency

of refuse collection.
/

A second very important method of review is one which examines the 

piece of completed work to see whether it meets the requirements of quantity 

and quality. This method assumes that the reviewing officer is able to judge 

the quality and quantity of the completed work with a certain degree of compe-

tance. Thus, a superior nay review all outgoing letters written by his sub-

i 
ordinates, or the work of typists may be checked by a chief clerk, or the work

of a street repair crew nay be examined by a superintendent, .

It has not often enough been recognized that in many cases the review 

of work can just as well be confined to a randomly selected sample of the work 

as extend to all that is produced, A highly developed example of such a sam­ 

pling procedure is found in the personnel administration of the Farn Credit 

Administration, This organization carries out its personnel functions on an 

alnost completely decentralized basis, except for a snail central staff which 

lays down .standards and procedures. As a neans of assuring that local practices 

follow these standards, field supervisors inspect the work of the local agencies, 

and in the case of certain personnel procedures, such as classification, the 

setting of compensation scales, and the development of testing materials, assure 

themselves of the quality of the work by an actual inspection of a sample. The 

  same type of procedure is usually followed by state boards of equalization which 

review local assessments. Finally, welfare agencies in California, New York, 

and perhaps other states, have developed an auditing procedure on a sampling
* « ».

basis, in order to review the work of local welfare agencies.

The third, and perhaps simplest, method of review is to watch the
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employee at work, either to see that he puts in the required number of hours, or 

to see that he is engaging in certain movements which if continxied will result 

in the completion of the work. In this case, the review extends to procedures 

and techniques, rather than product or results. It is the prevalent form of re­ 

view at the foremanship level.

Functions of Review:   Quite as important as the different methods of 

review are the different purposes or functions of review. These are four in 

number: the diagnosing of the quality of decisions, the influencing of subse­ 

quent decisions, the modification of incorrect decisions, and the enforcement 

of sanctions against prior decisions,

In the first place, review is the means whereby the administrative
j

hierarchy learns whether decisions are being made correctly or incorrectly, 

whether work is "being done well orsbadly at the lower levels of the hierarchy. 

It is a fundamental source of information, then, upon which the higher levels 

of the hierarchy must rely heavily for their decisions. With the help of this 

information, improvements can be introduced into the decision-snaking process.

This leads to the second function of review~~to influence subsequent 

decisions. This is achieved in a variety of ways. Orders may be issued coyer- 

ing particular points," on which incorrect decisions have been made, or laying 

down new policies to govern decisions, Snployees nay be given training or re­ 

training with regard to those aspects of their work which review has proved 

faulty. Information may be supplied them, the lack of which has led to incorrect 

decisions. In brief, change nay be brought about in any of the several ways in 

in which decisions can be influenced.

Third, review may perform an appellate function. If the individual 

decision has grave consequences, it nay be reviewed by a higher authority, to 

nake certain that it is correct. This review nay be a natter of course, or it 

may occur only on appeal by a party at interest. The justification of such a

sonewhat sinilar, but not identical, analysis of the function of review can be
found in Sir H.lT.Bunbury 1 s paper "Efficiency as an Alternative to Control," Public 
Adninistration, 71 (April, 1928), 97-98. ————
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process of review is that (1) it permits the decision to be weighed twice, and 

(2) the appellate review requires less time per decision than the original deci­ 

sion, and, hence conserves the tine of "better-trained personnel for the more 

difficult decisions. The appellate review may, to use the language of adminis­ 

trative law, consist in a consideration de novo, or nay merely review the 

original decision for substantial conformity to important rules of policy.

Fourth, review is often essential to the effective exercise of 

authority. As we have seen in Chapter V, authority depends, to a certain ex­ 

tent, upon the availability of sanctions to give it foroe* Sanctions can be 

applied only if there is some means of ascertaining when authority has been re­ 

spected, and when it has been disobeyed. Review supplies the person in authority
5.

with this information.

When we recall the "rule of anticipated reactions," we see that the 

anticipation of review and the invocation of sanctions secures conformity to 

authority of the decision made prior to review. It is for this reason that re­ 

view can influence a prior decision,

Alternative Forms of Influence
\

It can be seen that there are at least five distinct methods of in­ 

fluencing the decisions of operatives. It is a fundamental problen of organi­ 

zation to determine the extent to which and the manner in which each of these 

forms of influence is to be employed. To a very great extent, these various 

forms of influence are interChangeable, a fact which is far more often appreciated 

in snail than in large organizations.

The simplest example of this is the gradual increase in discretion 

which can be permitted an employee as he becomes familiar with his job, A 

secretary learns to draft routine correspondence; a statistical clerk learns to 

lay out his own calculations. In each cr.se training has taken the place of au­ 

thority in guiding the employee's decisions.
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tt3TunOtional supervision" often takes the form of advice rather than 

authority. This substitution of advice for authority may prove necessary in 

many situations in order to prevent conflicts of authority "between line officers, 

organized on a geographical "basis, and experts organized in a functional "basis,

To the extent to which these forms of influence supplement, or are 

substituted for* authority, the problem of influence "becomes one of internal edu­ 

cation and public relations, 

Following is an example of this kind of influence:

To the administration of a big department, the staff of the department 
themselves constitute a kind of inner "public/1 the right orientation of whose 
attitudes to each other in their mutual office contacts, in the inevitable ab­ 
sence of the direct personal touch which secures it in a small organization, 
would seem prima facie to call for Just the same kind of attention, the same 
"practical psychology" or "salemanship," as their attitude to members of the out­ 

side public,.. . ,

Consider, for example, the machinery for preparing official instruct 
tions to the staff, , , . . Do not official instructions tend to be drafted too 
rationalistically? Is not the draftsman's attention often concentrated too ex­ 
clusively on framing a logical statement setting accurately and comprehensively 
what ought to be done? ...» But after all* the primary object of an instruc­ 
tion is not to be admired by critical specialists in the same office; an in­ 
struction is intended to be acted on, and that by people who are as a rule 
neither critical, nor specialists, nor in the sane office   in other words, to 
produce such an impression on the ultimate recipient that on receiving it, he 
will forthwith proceed to do what is required of .

Administrators have increasingly recognized in recent years that 

authority, unless buttressed by other forms of influence, is relatively impotent 

to control decision in any but a negative way. The. elements entering into all 

but the most routine decisions are so numerous and so complex that it is inpos- 

sible to control positively more than a few. Unless the subordinate is hinself 

able to supply most of the premises of decision, and to synthesize then adequately, 

the task of supervision becomes hopelessly burdensome,

When viewed froia this standpoint, the problem of organization becomes 

inextricably interwoven with the problem of recruitment. For the system of in­ 

fluence which can effectively be used in the organization will depend directly

. Townshend, ^'Practical Psychology 1 in Departmental Organizat ion , " 
Journal of Public Administration, XII. 66.
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upon the training and conpetence of the employees at the various levels of the 

hierarchy. If a welfare agency can secure trained social workers as interviewers 

and case workers, "broad discretion can be permitted then in determining eligi­ 

bility, subject only to a sazapling review, and a review of particularly diffi­ 

cult cases.

If trained workers can be obtained only for supervisory positions, then 

the supervisors will need to exercise a much more complete supervision over their 

subordinates, perhaps reviewing each decision, and issuing frequent instructions* 

The supervisory problem will be correspondingly more bxirdensome than in the first 

example, and the effective span of control of supervisors correspondingly

nar rower, 
t

Likewise, when an organization unit is large enough so that it can re­ 

tain within its own boundaries the specialized expertise that is required for 

some of its decisions, the need for functional supervision from other portions 

of the organization becomes correspondingly less. When a department can secure 

its own legal, medical, or other expert assistance, the problems of functional 

organization becone correspondingly sinpler, and the lines of direct authority 

over the department need less supplementation by advisory ?\nd informational 

services.

Hence, problems of organization cannot be considered apart from the 

specifications of the employees who are to fill the positions established by the 

organization. The whole subject of job classification needs to be brought in 

much closer coordination with the theory of organization. The optimum organiza­ 

tional structure is a variable, depending for its form upon the staffing of the 

agency, ConvBrsely, the classification of a position is a variable, depending 

upon the degree of centralization or decentralization which is desired or anti­ 

cipated in the operation of the organizational form,

Centralization and Decentralization 

These last paragraphs suggest an issue which has been only approached
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obliquely in earlier pages of this study. To what extent should the decision- 

making functions "be centralized in an organization?

What have we already said with respect to this issue? In Chapter V it 

was pointed out that the specialization- and centralization of decision-making 

serves three purposes? it secures coordination, expertise, and responsibility. 

In Chapter VI some pragmatic tests were suggested for arriving at a division of 

function "between legislator and administrator. In Chapter VII it was seen that 

a need for centralization sometimes arises from the faulty institutional identi- 

fications of the members of an organization. In- the present chapter, it was 

urged that the capabilities of the members of an organization would be one de­ 

terminant of the possible degree of decentralization. Are there additional con- 

siderations, beyond those already mentioned, which should carry weight in the 

allocation of decisions?

At the outset, one important distinction must be clearly understood. 

There are two very different aspects to centralization. On the one hand, de­ 

cision-making powers may be centralized by using general rules to limit the dis­ 

cretion of the subordinate. On the other hand, decision-making powers may be 

centralized by taking out of the hands of the subordinate the actual decision- 

making function, Both of these processes may be designated as "centralization" 

because their result is to take out of the hands of the subordinate the actual 

weighing of competing considerations and to require that he accept the conclu­ 

sions reached by other members of the organization.

The very close relationship between the manner in which the function of 

review is exercised, and the degree of centralization or decentralization should 

also be pointed out» Review influences decisions by evaluating them, and thereby 

subjecting the subordinate to discipline and control. Review is sometimes con­ 

ceived as a means of detecting wrong decisions and correcting them. This concept 

may be very useful as applied to those very important decisions where an appellate 

procedure is necessary to conserve individual rights or democratic responsibility.
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Under ordinary circumstances, however, the function of correcting the decisional

processes of the subordinate which lead to wrong decisions is more important 

than the function of correcting wrong decisions. As the resources of the sub­ 

ordinate for making correct decisions are strengthened decentralization becomes 

increasingly possible. Hence, review can have three consequencess (l) if it 

is used to correct individual decisions, it leads to centralization, and an actual 

transfer of the decision-making functions; (2) if it is uaed to discover where 

the subordinate needs additional guidance, it leads to centralization through 

the promulgation of more and more complete rules and regulations limiting the 

subordinated discretion; (3) if it is used to discover where the subordinate's 

own resources need to be strengthened, it leads to decentralization. All three 

elements can be, and usually are, combined, in varying proportions*

But why should administration aim at decentralization? All of our 

analysis to this point has emphasized the important functions which the centrali­ 

zation of decision-making performs. Nevertheless, we are warned against a naive 

acceptance of the advantages of centralization by the distrust which careful 

students of administration express for it. Sir Charles Harris, for example, has 

this to say:

If I appear before you as a thoroughgoing advocate of decentrali­ 
zation, it is as a convert to the faith in middle age. t , . .At the 
beginning of my service I was greatly impressed by the lack of general 
knowledge and grasp of central principle displayed in the local deci­ 
sions and actions that came under my notice. For years the conviction 
grew upon me that a larger measure of active control from the center 
would conduce to both efficiency and economy of administration; and to­ 
day, if I were to confine my view to particular details and to immediate 
results, I should still feel on that point no possible doubt whatever, 
It is when one falls back to Capability Brown's view-point, and tries 
to see the wood as well as the trees, that the certainty disappears.

. , . .Simple centralization drives up the functions of decision 
and authorization to the top centre, it leaves action^ when decided 
upon, to be carried out by the subordinate authority,

Don't cut down the discretion of the man below, or his class, by 
requiring submission to higher authority in the future, because he has 
made a mistake, Teach him and try him again; but if he is unteachable, 
shunt him.
*Sir Charles Birris, "Decentralization , T< journal f Public Administra­ 

tion, III (April, 1935),



Almost any person feels "safer" if he makes decisions himself rather 

than delegate them to a subordinate. The superior rationalizes this centrali­ 

zation on a variety of grounds: he is more highly skilled or trained than the 

subordinate; if he mades the decision* he can be certain that it is decided as 

he would want it. What he does not always realize is that by concentrating the 

entire function of decision in himself, he is multiplying his work, and making 

the subordinate superfluous*

There are two principal reasons for decentralizing decisions even in 

cases where the superior is more highly trained than the subordinate. The 

first harks back to our distinction in Chapter VI between efficiency and ade­ 

quacy. It is not enough to take into consideration the accuracy of the decit- 

sion*; its cost must be weighed as well. The superior is presumably a higher 

paid individual than the subordinate. His time must be conserved for the more 

important aspects of the work of the organization. If it is necessary, in order 

that he may make a particular decision, that he sacrifice time which should be 

devoted to more important decisions, the greater accuracy secured for the former 

may be bought at too high a price,

The second reason why decentralization is often preferable to cen­ 

tralization is that the referral of a decision upward in the hierarchy intro­ 

duces new time^costs into the decision-making process. Against any advantages 

of accuracy when the decision is made at the center must be balanced the cost 

of duplicating the decisional process, together with the cost of communicating 

the decisions.

To emphasize the costs of uneconomic standards of review, we cannot 

do better than quote an example cited by lan Hamilton from his personal 

experience:

In 1S96 I was Deputy Quartermaster-General at Simla; then, perhaps 
still, one of the hardest worked billets in Asia. After a long office day I 
used to get back home to dinner pursued by a pile of files three to four feet 
high. The Quarternastor-General, ray boss, was a clever, delightful work-glutton, 
So we sweated and ran together for a while a neck and neck race with our piles 
of files, but I was the younger and fee was the first to be ordered off by the



doctors to Europe. Then I, at the age of forty-three, stepped into the shoes 
and "became officiating Quartermaster-General in India. .Unluckily, the Govern­ 
ment at that moment was in a very stingy mood. They refused to provide pay to 
fill the post I was vacating and Sir George White, the Commander- in-Chief, 
asked me to duplicate myself and do the double work. My heart sank, tut there 
was nothing for it "but to have a try. The day came; the Quartermaster-General 
went home and with him went the whole of his share of the work. As for my own 
share, the hard twelve hours 1 task melted "by some magic into the Socialist's 
dream of a six hours' day. How was that? Because, when a question came up 
from one of the Departments I had formerly "been forced to compose a long minute 
upon it, explaining the case, putting my own views, and endeavoring to persuade 
the Quartermaster-General to accept them. He was a higfciy conscientious man 
and if he differed from me he liked to put on record his reasons  several pages 
of reasons, Or, if he agreed with me, still he liked to agree in his own words 
and to "put them on record," Now, when I "became Quartermaster-General and Deputy- 
Quartermaster General rolled into one I studied the case as formerly, "but there 
my work ended: I had not to persuade my own subordinates: I had no superior 
except the Commander-in-Qhief , who was delighted to be left alone; I just gave 
an order   quite a simple natter unless a man's afraid: "Yes," I said, or "JIol" 1

We must now raise an additional objection to cent ralizat ion, which
X

goes beyond those already considered. It has been assumed thus far, that given 

ample tine, the superior could cake nore accurate decisions than the subordinate. 

This will be true, however, only if the information upon which the decision is 

to "be based is equally accessible to both. When decisions nust be nade against 

a deadline, or when the organization is characterized by geographical disper­ 

sion, this 'nay be far fron the case. The "facts of the case" nay be directly 

present to the subordinate, but highly difficult to conmunicate to the superior. 

The insulation of the higher levels of the adninistrative hierarchy fron the 

world of fact known at first hand by the lower levels is a familiar administra­ 

tive phenomenon.

Centralization is sometimes urged as a necessary conconitant of the 

specialization of work. If work is specialized, then procedures nust be intro­ 

duced to secure coordination anong the nenbers of the group, and among the nost 

powerful of coordinative procedures is the centralization of decisions. This 

is true, but in accepting this conclusion, we nust not blind ourselves to the 

very real disadvantages and costs which accompany specialization.

Soul and Body of an Arny (l»ondon$ 3. Arnold anqL Co., 1921), 
PP. 235-236.



196.

Inter-personal coordination involves communication of a plan. Complex 

and powerful as are the devices which can be used for such coordination, their ef­ 

fectiveness is in no way comparable to the coordinating power of the individual 

hunan nervous system. When the elements of the plan can "be reduced to diagrams 

and maps, as in the case of a design for a ship or a bridge, inter-personal 

coordination can reach even minute detail. But the coordinative mechanisms of 

a skilled pianist, or of an engineer bringing all his skill and knowledge to 

bear on a problem of design, are far more intricate.

Successful use of the device of specialization to increase efficiency 

implies either that no coordination is required among the specialized segments 

of the complete task, or that this coordination can be achieved with the avail­ 

able techniques of inter-personal coordination. If neither of these conditions 

is fulfilled, then specialization must be sacrificed in order to retain the use 

of the individual brain as the coordinating mechanism,

It is not very easy to thread a needle if one person holds the thread 

and another the needle. Here the task is to get thread and needle to the sane 

place, and inter-personal coordination accomplishes this much less successfully 

than the coordination of the movements of the two hands by the human nervous 

system.

The lengthy quotation above, describing the procedure for designing 

a battleship, is another case in point, A careful analysis of the procedure 

reveals that there were involved in it not only the experts on various aspects 

of battleship design, but also a group of functionaries who night be described 

as "expert jacks^of-all-trades in battleship design," The Director of Haval 

Construction, and not the functional experts, lays down the general lines of 

the ship. To repeat:

Thereupon the Director of Naval Construction, acting under and 
in consultation with the controller, formulates provisional schemes 
outlining the kind of ship desired, together with forecasts of the 
size and cost involved by the different arrangements. To do this he
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and his officers must have a good general knowledge in itself only 
attainable "by close relations with those in charge of these matters of 
the latest developments and ideas in regard to a great range of sub­ 
jects* gunnery, torpedo, engineering, armour, fire-control, navigation, 
signalling, accomodation, and so on in order to "be reasonably sure 
that the provision included in his schemes is such as is likely to 
satisfy the experts in all these subjects, when the time for active 
cooperation arrives,1

Only after the n jack-of~al If trades" has done his job are the experts 

called in for their suggestions. Next a technique of inter-personal coordina­ 

tion, the conference, is used to reconcile the competing claims of experts. 

Finally, the plan is turned over again to the non-specialist for authorization.

We may conclude, then, that some measure of centralization is indis­ 

pensable to secure the advantages of organization: coordination, expertise, 

and responsibility. On the other hand, the costs of centralization must not be 

forgotten. It may place in the hands of highly-paid personnel decisions which 

do not deserve their attention. It may lead to a duplication of function which 

makes the subordinate superfluous, Facilities for communication must be avila- 

ble, sometimes at considerable cost. The information needed for a correct 

decision may be available only to the subordinate. Finally, centralization 

leaves idle and unused the powerful coordinative capacity of the human nervous 

system, and substitutes for it an interpersonal coordinative mechanism.

These are the considerations which must be weighed in determining 

the degree to which decisions should be centralized or decentralized.

SUMMARY

A decision is analogous to a conclusion drawn from a number of pre­ 

mises some of them factual premises, and some ethical premises. The environment 

of decision, as it was explored in Chapters III and 17, provides the individual 

with the premises which forn the basis of his decisions. Kence, the influence 

of the group upon the decisions of the individual within it can be studied by 

noting how the organization determines for hin these premises.

iMurray, "The Administration of a Fighting Service," loc. pit.
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The organization's influence is a natter of degree. As we travel from 

top to "bottom of the administrative hierarchy we note a progressive particular!- 

zation of influence. Toward the top, discretion is limited "by the assignment 

of "broad objectives, and the specification of very general methods. Lower in 

the hierarchy, more specific objectives are set, and procedures are determined 

in greater detail.

Within the limits fixed by his superiors, each menber of the organ},- 

zation retains a certain sphere of discretion, a sphere within which he is respon­ 

sible for the selection of premises for decision. For the most part, this sphere 

of discretion lies within the factual area of the decisional process, rather 

than the ethical area.

The individual's decision is not "free," hov/ever, even within the area 

of discretion, in the sense that his superiors are indifferent what decision he 

makes within that area. Quite the contrary. Even within the area of discretion 

he is held for the correctness of his decision for its appropriateness to the 

objective environment of choice.

There are at least five principal ways in which influence is exerted 

over the individual: (l) orders, comands, rules, and regulations; (2) plans, 

schedules," and designs; (3) training and indoctrination; (H) advice and informa­ 

tion; and (5) review. Authority plays a major part only in the first and last 

of these. Hence, the structure of influence in the organization, and the lines 

of communication through which influence can flow may be far more complex than 

the structure of authority. It is not enough, in designing an organization, to 

establish a hierarchy of authority. It is equally important to determine lines 

of influence, and the modes through which influence is to be exercised, Within 

very broad limits, the several modes of influence are mutually interchangeable, 

and an important organizational problem Is to determine under what conditions 

each is to be employed,

A variety of considerations must be weighed in order to determine the
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degree of centralization or decentralization in decision-making which is appro­ 

priate to an organization. Centralisation involves very real costs of communi­ 

cation, as well as other costs, which must all be balanced against its advantages,



CHAPTER VIII

INFLUENCING DECISIONS

It is clear that the actual physical task of carrying out an organi­ 

zation's objectives falls to the persons at the lowest level of the adminis­ 

trative hierarchy. The automobile, as a physical object, is built not by the 

engineer or the executive, but by the mechanic on the assembly line. The fire 

is extinguishes not by the fire chief, or the captain, but by the team of 

firemen who play a hose upon the blaze, Relief applications are approved, not 

by the social service supervisor, but by case workers.

It is equally clear that the persons above the lowest level in the 

administrative hierarchy are not more surplus baggage. They, too, must have 

an essential role to play in the accomplishment of the agency's objectives. 

This role has already been described in Chapter V.

The non-operative staff of an administrative organization participate
i

in the accomplishment of the objectives of that organization to the extent 

that they influence the decisions of the operatives the persons at the lowest 

level of the administrative hierarchy,

The phenomenon of influence and the part it plays in group behavior, 

were first taken up in Chapter V. There, one particular aspect of influence, 

the superior-subordinate relationship, was studied in detail. In Chapter VII, 

another type of behavioral influence- "identification" with the group objective- 

was described and analyzed. It is time now to draw these partial analyses to­ 

gether and to describe several modes of influence which were hardly touched in 

the earlier chapters in order to get a comprehensive picture of all the influ­ 

ential processes which are at work in an organization.

The discussion centers around two principal issues, First, an influ­ 

ence ordinarily affects only one or a few of the ntnoerous premises upon which 

a single decision is based. Hence, influence is a matter of degree as well as

176,



kind. IVom this fact derives the possibility of discretion in administrative 

organization.

Second, authority is a "willingness to be influenced" rather than a 

determinate mode of influence. Hence, some attention must be given to the 

ways in which authority can actually bring its influence to "bear.

These, then, will be the two topics of discussion in this chapter; 

the degrees of influence and the modes of influence.

The Degrees of Influence

Influence is exercised in its most complete form when a decision 

promulgated by one person governs every aspect of the behavior of another. On 

the parade ground, the marching soldier is permitted no discretion whatsoever, 

His every step, his bearing, the length of his pace are all governed by au­ 

thority, Pew other examples could be cited, however, of the exercise of in­ 

fluence in unlimited form.

Most often, influence places only partial limits upon the exercise 

of discretion. A subordinate may be told what to do, but given considerable 

leeway as to how he will carry out the task. The "what" is, of course, a 

matter of degree, and may be specified within narrower or broader limits, A 

charter which states in general terms the function of a- city fire department 

places much less severe limits upon the discretion of the fire chief than 

the commands of a captain at the scene of a conflagration place on the dis­ 

cretion of the firemen,

A realistic analysis of influence in general and authority in par­ 

ticular must recognize that influence can be exercised with all degrees of 

specificity. To determine the scope of influence or authority which is e*- 

ercised in any concrete case, it is necessary to dissect the decisions of the 

subordinate into their component parts, and then determine which of these 

parts are determined by the superior, and which are left to his discretion.
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Influence Over Value and Fact

In Chapter VI it was shown that a rational decision can be viewed 

as a conclusion reached from certain premises. These premises are of two 

different kinds: value premises and factual premises. Given a complete set 

of value and factual premises, there is only one unique decision which is con­ 

sistent with rationality. That is, with a given system of values, and a 

specified set of empirical possibilities, there is one possibility of the set 

which is preferable to the others.

The behavior of a rational person can be controlled, therefore, if 

the value and factual premises upon which he bases his decisions are specified

for him. This control can be complete or partial all the premises can be
t 

specified, or some can be left to his discretion.

Influence, then, is exercised through control over the premises of 

deoisioni, The decisions of the subordinate are required to be consistent with 

premises selected for him by his superior. The scope of authority, and converse­ 

ly the scope of discretion, are determined by the number and importance of 

the premises which are specified, and the number and importance of those which 

are left unspecified,

' As pointed out in Chapter VI, discretion over value premises has a 

different logical status from discretion over factual premises. The latter 

can always be evaluated as "right" or "wrong" in an objective, empirical sense. 

To the former, the terms "right" and "wrong" do not apply. Hence, if only fac­ 

tual premises are left to the subordinate's discretion* there is, under the 

given circumstances, only one decision which he can "correctly" reach. On the 

other hancl, if value prenises are left to the subordinate's discretion, the 

"correctness" of a decision will depend upon the value premises he has selected, 

and there is no criterion of right or wrong which can be applied to his 

selection.



Implications for Unity of Command

When it is admitted that authority need extend to only a few of the 

premises of decision, it follows that more than one order can govern a given de­ 

cision, provided that no two orders extend to the same premise. An analysis of 

almost any decision of a member of a formal organization would reveal that the 

decision is responsive to a very complex structure of influence.

Military organization affords an excellent illustration of this. In 

ancient warfare, the "battlefield was not unlike the parade ground. An entire army 

was often commanded "by a single man, and his authority extended in a very com­ 

plete form to the lowest man in the ranks, This was possible "because the entire 

battlefield was within range of a manls voice and vision, and because tactics 

were for the most part executed by the entire army in unison.

The modern battlefield presents a very different picture. Authority 

is exercised through a complex hierarchy of command, Bach level of the hier­ 

archy leaves an extensive area of discretion to the level below, and even the 

private soldier, under combat conditions, exercises a considerable measure of 

discretion,

^ Under these circumstances, how does the authority of the commander 

extend to the soldiers in the ranks! How does he limit and guide their behavior? 

He does this by specifying the general mission and objective of each unit on 

the next level below, and by determining such elements of time and place as will 

assure a proper coordination among units. The colonel assigns to each battalion 

in his regiment its task; the major to each company; the captain to each platoon. 

Beyond this, the officer does, not ordinarily go f The internal arrangements of 

each unit are left to the officer in command of that unit. The United States 

Army Field Service Regulations specify that "an order should not trespass up«n 

the provice of a subordinate. It should contain everythiigbeyond the independent 

authority of the subordinate, but nothing more," 1

,S^_Army;.,.Field.Serjri.ce J:e^ljLtions, 1923, p, 7.
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So far as field orders go, the», the discretion of an officer is 

limited only "by the specification of the objective of his unit* and its general 

schedule. He proceeds to narrow further the discretion of his subordinates so 

far as is necessary to specify that part each sub-unit is to play in accon- 

plishing the task of the unit*

Poes this mean that the discretion of the officer is limited only by 

his objective or mission? Not at all. To be sure, the field order does not 

go beyond this point. It specifies the wfcat of his action. But the officer is 

also governed by the tactical doctrine and general orders of the army which 

specify in some detail the how. When the captain receives field orders to de­ 

ploy his company for an attack, he is expected to carry out the deployment in 

accordance with the accepted tactical principles in the army. In leading his 

unit, hi will be held accountable for the how as well as the what.

When we turn our attention, finally, to the man who carries out the 

army 1 s task> the private soldier we see that a great mass of influences bear 

upon the decisions which he makes. The decision that he will participate in 

an attack nay have been nade by a divisional, or even a corps commander. His 

precise geographical location and place in the attack will be determined with 

ever~increasing degrees of specificity by general, colonel, major, captain, 

lieutenant, sergeant in turn. But that is not all. The plan of attack which 

the captain determines upon will be a result not only of the field orders he 

receives, but also of the tactical training he has received, and his intelli­ 

gence of the disposition of the eneny. So also the private, as he moves for­ 

ward to the attack in the skirmish line, must thenceforth rely more and more 

upon the influences of his training and indoctrination.

To understand the process of decision in an organisation it is 

necessary to go far beyond the on-the-spot orders which are given by superior 

to subordinate. It is necessary to discover how the subordinate is influenced 

by standing orders, by training, and by review of his actions. It is necessary
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to study the channels of communication in the organization in order to deter­ 

mine what information reaches him which may "be relevant to his decisions. The
t

"broader the sphere of discretion left to the subordinate, the more important 

"become those types of influence which do not depend upon the exercise of formal 

authority.

Modes of Exercise of Influence

These several modes of influence upon decision must now "be examined 

more closely. Since a principal goal of administrative organization is to se­ 

cure correct decisions, the precise manner in which these decisions are de­ 

termined will "be of considerable importance to the theory. *

The principal modes of influence may "be classified as; (1) orders, 

commands, rules and regulations: (2) plans, schedules, and designs; O) train­ 

ing and indoctrination; (U) advice and information; and (5) review,

Orders and Commands

Perhaps the most significant instance of the exercise of authority 

to influence decisions are the ruies and regulations which specify the form of 

the administrative organization itself which establish the areas of speciali­ 

zation, and determine the hierarchy of authority. The extent to which the for­ 

mal organization affects the actual content of decisions varies widely from 

one organization to another. In the army, the organizational form does little 

more than specify the lines of authority and to classify the units into major 

services which are equipped and trained for specialized kinds of tasks,

The formally organized army, then, is a group of men responsive to a 

definite hierarchy of authority, and consisting of specialized subgroups whose 

components can "be regrouped and combined for the performance of the organiza­ 

tion's tasks. Beyond this the organizational form does not go- the actual 

tasks of each division are determined by field order and not by the form of 

organization.
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The case is somewhat different with a fire department. The organiza- 

tional plan of the department not only sett up the hierarchy of authority, "but 

also sets up the objective of each unit the area which it must protect from 

fire,

The orders which specify the form of organization are normally supple­ 

mented "by a host of ad hoc orders which determine the content of the day to
\ 

day work of the agency. In the army, these would correspond to the field orders

issued by each officer to his subordinates. In the fire departments these
»

would correspond to the signals instructing a fire company to respond to an alarm.

On the one hand, ad hoc orders may be extremely rare, as is apt to be 

the case in the relations between the manager of a large city and the heads of 

his departments. In other cases, the ad hoc orders may be the very core of th« 

system of authority the relations of a stenographer with an executive,

Plans and Schedules

Plans and schedules are perhaps not strictly distinguishable from 

commands, since they usually derive their authority from an order, Nonetheless, 

they are of special interest as devices for influencing decisions because of 

the immense amount of detail which it is possible to include in them, and be­ 

cause of the broad participation that can be secured, when desirable, in their 

formulation. Let us consider the last point first. An example follows:

There is very little that is haphazard or disconnected about the 
array of Admiralty Departments, The noteworthy thing about them is not their 
number or variety, so much as their close inter-connection and the manner in 
which they combine to serve those administrative ends which I mentioned at the 
beginning of my paper. Perhaps I can best illustrate this by describing briefly 
the procedure followed in the design and production of a new battleship, which 
always seems to me to be the very romance of cooperation.

We start with the First Sea Lord and his Assistant Chief of Naval 
Staff laying down in general terns the features that they desire to see em­ 
bodied in the new design- the spwed, the radius of action, the offensive 
qualities, the armour protection. Thereupon the Director of Naval Construction, 
acting under and in consultation with the Controller, formulates provisional 
schemes outlining the kind of ship desired, together with forecasts of the 
size and cost involved by the different arrangements. To do this he and his 
officers must have a good general knowledge^ in itself only attainable by close



relations with those in charge of these matters   of the latest developments and 
ideas in regard to a great range of subjects   gunnery, torpedo, engineering, 
armour, fire-control, navigation, signalling, accomodation, and so on   in order 
to "be reasonably sure that the provision included in his schemes is such as is 
likely to satisfy the experts in all these subjects, when the time for active 
cooperation arrives.

With these alternative schemes "before them, the Sea Lords agree on 
the general lines of the new ship, which done, the actual preparation of the 
actual designs begins. The dimensions and shape of the ship are drawn out ap­ 
proximately "by the naval constructors, Tfl.en the Bngineer-in-Chief and his De­ 
partment are called in to agree upon the a-rrangement of the propelling machinery, 
the positions of shafts, propellers, "bunkers, funnels, etc., and- at the same 
time the cooperation of the Director of Naval Ordnance is required to settle 
the positions of the guns with their "barbettes, and magazines and shell rooms 
and the means of supplying ammunition to the guns in action*

An understanding between these three main departments enables further 
progress to be made. The cooperation of the Director of Torpedoes and the Di­ 
rector of Electrical Engineering is now called for to settle the arrangements 
for torpedo armament, electric generating machinery, electric lighting, etc. 
So 1jhe design progresses and is elaborated from the lower portions upwards, and 
presently the Director of Naval Construction is able to consult the Director of 
Naval Equipment as to the proposed arrangements in regard to the sizes and 
stowage of the motor boats, steamboats, rowing and sailing boats to be carried, 
as well as of the anchors and cables; the Director of the Signal Department as 
to the wireless telegraphy arrangements; the Director of Navigation as to the 
arrangements for navigating the ship, and so on. In this way the scheme goes 
on growing in a tentative manner, its progress always being dependent on the 
cooperation of numbers of separate departments, all intent upon ensuring the 
efficiency of different parts, until ultimately a more or less complete whole 
is arrived at in the shape of drawings and specifications provisionally embody­ 
ing all the agreements. This really is the most difficult and interesting stage, 
for generally it becomes apparent at this point that requirements overlap, and 
that the best possible cannot be achieved in regard to numbers of points within 
the limits set to the contractors. These difficulties are cleared up by dis­ 
cussion at round-table conferences, where the compromises which will least im~ 
pair the value of the ship are agreed upon* and the completed design is then 
finally submitted for the Board 1 s approval. Some fourteen departments are con­ 
cerned in the settlement of the final detailed arrangements,!

The point which is so clearly illustrated here is that the planning 

procedure permits expertise of every kind to be drawn into the decision with­ 

out any difficulties being imposed by the lines of authority in the organiza­ 

tion, The final design undoubtedly received authoritative approval, but during 

the entire process of formulation, suggestions and recommendations flowed freely 

from all parts of the organization without raising the problem of "unity of 

command, " It follows from this that to the extent to which planning procedures

Oswyn A, H* Murray, "The Administration of a Fighting Service," 
Journal of Public Administration, I Uuly, 1923), 216-21?.



are used in reaching decisions, the fornal organization has relevance only in 

the final stages of the whole process* §o long as the appropriate experts are 

consulted, their exact location in the hierarchy of authority need not much 

affect the decision.

This statement must "be qualified "by one important reservation. Or­ 

ganizational factors are apt to take on considerable importance if the decision 

requires a compromise among a number of competing values which are somewhat 

incompatible with each other, tn such a ocase, the focus of attention and the 

identifications of the person who actually makes the decision are apt to affect 

the degree to which advice offered him "by persons elsewhere in the organization 

actually influences him* This factor ?is present in the example of the warship 

just* cited as illustration.

This same illustration throws in relief the other aspect of the plan­ 

ning procedure which was mentioned above^ that the plan may control, down to 

minute details, a whole complex pattern of "behavior, The completed plan of 

the battlesliip will specify the design of the ship down to the last rivet*
!

The task of the construction crew is minutely specified "by this design.

Training and Indoctrination

Training, as a mode of influencing decisions, may begin long "before 

the employee becomes a member of the organization. All professional training* 

for example, indoctrinates its subjects in a mode of thinking, a frame of 

reference with respect to which they orient all their problems, and a body of 

knowledge. Hence, appropriate kinds of expertise can be brought to bear on 

organizational decisions by permitting properly trained persons to participate 

in their resolution.

Training is applicable to the process of decision wherever the same 

elements are involved in a large number of decisions. Training may supply the 

trainee with the facts necessary in dealing with these decisions, it may pro­ 

vide him a frame of reference for his thinking* it may teach him 1lapproved"



solutions, or it nay indoctrinate him with the values in terms of which his de­ 

cision is to "be made.

Training, as a mode of influence upon decisions, has its greatest

value in those situations where the exercise of fornal authority through 

ciands proves difficult* The difficulty nay lie in the need for pronpt action, 

in spatial dispersion, of the organization, or in the complexity of the subject 

matter of decision which defies summarization in rules and regulations. Train­ 

ing permits a higher degree of decentralization of the decision-making process 

by bringing the necessary competence into the very lowest levels of the organi­ 

zational hierarchy,

Advice and Information

Many of the facts which are relevant to decision are of a rapidly 

changing nature, ascertainable only at the moment of decision. Of crucial im­ 

portance, for instance, in military operations, is knowledge of the disposition

of the enemy's forces. Where the individual who is to make a decision is not
\ 

in a position to ascertain personally the facts relevant to his decision, then

it becomes a task of organization to influence him by transmitting these facts 

to -him. Military organization has developed elaborate procedures for accom­ 

plishing this,

Military information is essential to the efficient preparation and 
execution of strategical and tactical plans. It constitutes a vital element in 
the commander's estimate of the situation and decision. Continuous research of 
information by all available means throughout the course of operations is 
necessary to the successful operations of all units .,,,....

Information collected by combat units in the field relates chiefly 
to the entmy forces with which they are in contact, ,,,...,.

The necessary orientation is given to the research of information by 
the issuance of instructions to subordinate units indicating the points of 
greatest importance to the execution of the commander's plan of operations and 
to the security of the command,   . . . ,

Bach unit commander, in his own zone of operation, directs the research 
of information in accordance with instructions received, and in addition inde­ 
pendently carries out such ̂ searches as are dictated by his special situation or
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required for the execution of the operation in which he is engaged.

The evaluation, collation, and analysis of military information is the 
duty of the intelligence division of the general staff of large units and of the 
intelligence agencies of brigades, regiments, and "battalions, . , , ,

Analysis of the information received leads to a more or less complete 
reconstruction of the enemy 1 s situation and activities and frequently furnishes 
the best indication of his intentions,*

The channels of communication in the organization have, therefore, the 

double function of communicating orders and of transmitting information. When 

it is realized that both these types of communication are modes of influence 

upon decision, it is seen that the proceis of communication is intimately conr 

nected with decision^making,

Information and advice may be employed in place of authority for a 

number of other reasons. Chief among these is that they preserve morale and 

initiative on the part of the subordinate, qualities which may disappear if ex­ 

cessively harrassed by authority. Again, when the influences are advisory in 

nature, the formal organization loses its unique position as tte sole channel 

of influence. The relation between the advisor and the person advised is essen­ 

tially no different when they are members of the same organization than when 

the advisor is outside the organization. The extent of the influence of the 

advisor will depend on the desire of the decision-pmaker for advice, and the per­ 

suasiveness with which it is offered.

Review
i

Review enables those who are in a position of authority in the admin­ 

istrative hierarchy to determine what actually is being done by their subordinates.

Methods of Review; Review may extent to the results of the subordinate's 

activities, measured in terms of their objectives; the tangible products, if 

there are such, of their activities; or the method of their performance,

When authority is exercised through the specificAtion of the objective 

of the organizational unit, then a primary method of review is to ascertain the

f S, Army Field Service Regulations, 1923, pp. 25-26.
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degree to which the organizational objective is attained its results. A city 

manager, for instance, «ay use measurements of results as a principal means of 

reviewing city departments. He may evaluate the fire department in terms of 

fire losses, the police department in terms of crime and accident rates, the 

public works department in terms of the condition of streets and the frequency 

of refuse collection.

A second very important method of review is one which examines the 

piece of completed work to see whether it meets the requirements of quantity 

and quality. This method assumes that the reviewing officer is able to judge 

the quality and quantity of the completed work with a certain degree of compe- 

tance. Thus, a superior nay review all outgoing letters written "by his sub­ 

ordinates, or the worfc of typists may be checked "by a chief clerk, or the work 

of a street repair crew nay "be examined "by a suparintendent.

It has not often enough been recognized that in many cases the review 

of work can just as well be confined to a randomly selected sample of the work 

as extend to nil that is produced, A highly developed example of such a sam­ 

pling procedure is found in the personnel administration of the 3Parn Credit 

Administration, This organization carries out its personnel functions on an 

almost completely decentralized basis, except for a small central staff which 

lays down standards and procedures. As a neans of assuring that local practices 

follow these standards, field supervisors inspect the work of the local agencies, 

and in the case of certain personnel procedures, such as classification, the 

setting of compensation scales, and the development of testing materials, assure 

themselves of the quality of the work by an actual inspection of a sample. The 

same type of procedure is usually followed by state boards of equalization which 

review local assessments. Finally, welfare agencies in California, New York, 

and perhaps other states, have developed an auditing procedure on a sampling
 V

basis, in order to review the work of local welfare agencies.

The third, and perhaps simplest, method of review is to watch the
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employee at work, either to see that he puts in the required number of hours, or 

to see that he is engaging in certain movements which if continued will result 

in the completion of the work. In this case, the review extends to procedures 

and techniques, rather than product or results. It is the prevalent form of re­ 

view at the foremanship level,

Functions of HeyJew; Quite as important as the different methods of 

review are the different purposes or functions of review. These are four in 

number • the diagnosing of the quality of decisions, the .influencing of subse­ 

quent decisions, the modification of incorrect decisions, and the enforcement 

of sanctions against prior decisions,

In the first place, review is the means whereby the administrative 

hierarchy learns whether decisions are "being made correctly or incorrectly, 

whether work is being done well or badly at the lower levels of the hierarchy. 

It is a fundamental source of information, then, upon which the higher levels 

of the hierarchy oust rely heavily for their decisions. With the help of this 

information, improvements can be introduced into the decision^making process,

This leads to the second function of review-*-to influence subsequent

decisions. This is achieved in a variety of ways. Orders may be issued cover-
/ 

ing particular pointsron which incorrect decisions have been made, or laying

down new policies to govern decisions. Employees nay be given training or re­ 

training with regard to those aspects of their xtfork which review has proved 

faulty. Information may be supplied them, the lack of which has led to incorrect 

decisions. In brief, change nay be brought about in any of the several ways in 

in which decisions can be influenced.

Third, review may perform an appellate function. If the individual 

decision has grave consequences, it nay be reviewed by a higher authority, to 

make certain that it is correct. This review nay be a natter of course, or it 

may occur only on appeal by a party at interest. The justification of such a

 LA sonewhat sinilar, but not identical, analysis of the function of review can be
found in Sir H.N.Bunbury 1 s paper "Efficiency as an Alternative to Control," Public Administration, VI (AprU, 19&), 97-98,,     
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process of review is that (l) it permits the decision to be weighed twice, and 

(2) the appellate review requires less time per decision than the original deci­ 

sion, and hence conserves the tine of tetter-trained personnel for the more 

difficult decisions. The appellate review may, to use the language of adminis­ 

trative law, consist in a consideration de novo, or nay nerely review the 

original decision for substantial confornity to important rules of policy*

Fourth, review is often essential to the effective exercise of 

authority. As we have seen in Chapter V, authority depends, to a certain ex­ 

tent, upon the availability of sanctions to give it foroe. Sanctions can be 

applied only if there is some means of ascertaining when authority has been re­ 

spected, and when it has been disobeyed, Review supplies the person in authority
i 

with this information.

When we recall the "rule of anticipated reactions," we see that the 

anticipation of review and the invocation of sanctions secures confornity to 

authority of the decision nade prior to review* It is for this reason that re­ 

view can influence a prior decision.

Alternative Forms of Influence

It can be seen that there are at least five distinct methods of in­ 

fluencing the decisions of operatives. It is a fundamental problen of organi­ 

zation to determine the extent to which and the manner in which each of these 

forms of influence is to be employed. To a very great extent, these various 

forms of influence are interchangeable, a fact which is far more often appreciated 

in snail than in large organizations.

The simplest example of this is the gradual increase in discretion 

which can be permitted an employee as he becomes familiar with his job, A 

secretary learns to draft routine correspondence; a statistical clerk learns to 

lay out his own calculations. In each cr,se training has taken the place of au­ 

thority in guiding the employee's decisions*
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"Functional supervision" often takes the form of advice rather than 

authority. This substitution of advice for authority may prove necessary in 

many situations in order to prevent conflicts of authority 'between line officers, 

organized on a geographical basis, and experts organized in a functional "basis.

To the extent to which these forms of influence supplement, or are 

substituted for, authority, the problem of influence becomes one of internal edu­ 

cation and public relations, 

Following is an example of this kind of influence:

To the administration of a big department, the staff of the department 
themselves constitute a kind of inner "publici" the right orientation of whose 
attitudes to each other in their mutual office contacts, in the inevitable ab­ 
sence of the direct personal touch which secures it in a small organization, 
would seem prima facie to call for just the same kind of attention, the same 
"practical psychology" or "salemanship," as their attitude to members of the out­ 
side public,,...

Consider, for example, the machinery for preparing official instruc­ 
tions to the staff, , , . , Do not official instructions tend to be drafted too 
rationalistically? Is not the draftsman's attention often concentrated too ex­ 
clusively on framing a logical statement setting accurately and comprehensively 
what ought to be donet , . , , But after all, the primary object of an instruc­ 
tion is not to be admired by critical apecip.llsis in the some office? an in­ 
struction is intended to be acted on* and that by people who are as a rule 
neither critical, nor. specialists, nor in the same office in other words, to 
produce such aa impression on the ultimate recipient that on receiving it, he 
will forthwith proceed to do what is required of him.^

Administrators have incroasingly recognized in recent years that 

authority, unless buttressed by other forns of influence, is relatively impotent 

to control decision in any but a negative way* The elements entering into all 

but the most routine decisions are so numerous and so complex that it is impos­ 

sible to control positively more than a few. Unless the subordinate is hinself 

able to supply most of the precises of decision, and to synthesize then adequately, 

the task of supervision becomes hopelessly burdensone.

When viewedf row this standpoint, the problem of organization becomes 

inextricably interwoven with the problem of recruitment, Tor the system of in­ 

fluence which can effectively be used in the organization will depend directly

1li, Townshend, "'Practical Psychology 1 in Departmental Organization," 
Journal of Public Adniniatrationi XII* 66,



upon the training and competence of the employees at the various levels of the 

hierarchy. If a welfare agency can secure trained social workers as interviewers 

and case workers, broad discretion can "be permitted then in determining eligi­ 

bility, subject only to a sanpling review, and a review of particularly diffi­ 

cult cases.

If trained workers-can be obtained only for supervisory positions, then 

the supervisors will need to exercise a much more complete supervision over their 

subordinates, perhaps reviewing each decision, and issuing frequent instructions* 

The supervisory problem will be correspondingly more burdensome than in the first 

examplei and the effective span of control of supervisors correspondingly 

narrower*

Likewise, when an organization unit is large enough so that it can re­ 

tain within its own boundaries the specialized expertise that is required for 

some of its decisions, the need for functional supervision from other portions 

of the organization becomes correspondingly less. When a department can secure 

its own legal, medical, or other expert assistance, the problems of functional 

organization become correspondingly simpler, and the lines of direct authority 

over the department need less supplementation by advisory and informational 

services.

Henoe, problems of organization cannot be considered apart from the 

specifications of the employees who are to fill the positions established by the 

organization. The whole subject of job classification needs to be brought in 

much closer coordination with the theory of organization. The optimum organiza­ 

tional structure is a variable, depending for its form upon the staffing of the 

agency. Conversely, the classification of a position is a variable, depending 

upon the degree of centralization or decentralization which is desired or anti­ 

cipated in the operation of the organizational form.

Centralization and Decentralization 

These last paragraphs suggest an issue which has been only approached
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obliquely in tarlier pages of this study. To what extent should the deeision- 

naking functions be centralized in an organization?

What have we already said with respect to this issue? In Chapter V it 

was pointed out that the specialization- and centralization of decision-making 

serves three purposes; it secures coordination, expertise, and responsibility. 

In Chapter VI some pragmatic tests were suggested for arriving at a division of 

function between legislator and administrator. In Chapter VII it was seen that 

a need for centralization sometimes arises from the faulty institutional identi­ 

fications of the members of an organization. In the present chapter, it was 

urged that the capabilities of the members of an organization would be one de­ 

terminant of the possible degree of decentralization, Are there additional con-
t 

siderations, beyond those already mentioned, which should carry weight in the

allocation of decisions?

At the outset, one important distinction must be clearly understood.

There are two very different aspects to centralization. On the one hand, de~ \
cision-making powers may be centralized by using general rules to limit the dis­ 

cretion of the subordinate. On the other hand, decision-making powers may be 

centralized by 'taking out of the hands of the subordinate the actual decision- 

making function, Both of these processes may be designated as "centralization" 

because their result is to trice out of the hrjids of the subordinate the actual 

weighing of competing considerations and to require that he accept the conclu­ 

sions reached by other members of the organization.

The very close relationship between the manner in which the function of 

review is exercised, and the degree of centralization or decentralization should 

also be pointed out. Review influences decisions by evaluating them, and thereby 

subjecting the subordinate to discipline and control. Review is sometimes con­ 

ceived as a means of detecting wrong decisions and correcting them. This concept 

may be very useful as applied to those very important decisions where an appellate 

procedure is necessary to conserve individual rights or democratic responsibility.
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Under ordinary circumstances* however, the function of correcting the decisional

processes of the subordinate which lead to wrong decisions is more important 

than the function of correcting wrong decisions, As the resources of the sub­ 

ordinate for making correct decisions are strengthened decentralization "becomes 

increasingly possible. Hence, review can have three consequences: (1) if it 

is used to correct individual decisions, it leads to centralization, and an actual 

transfer of the decision-making functions; (2) if it is uaecll to discover where 

the subordinate needs additional guidance, it leads to centralization through 

the promulgation of more and more complete rules and regulations limiting the 

subordinated discretion; (3) if it is used to discover where the subordinate's 

own resources need to be strengthened, it leads to decentralization. All three 

elemeiits can be, and usually are, combined, in varying proportions,

But why should administration aim at decentralization? All of our 

analysis to this point has emphasized the important functions which the centrali­ 

zation of decision-making performs. Nevertheless, we are warned against a naive 

acceptance of the advantages of centralization by the distrust which careful 

students of administration express for it. Sir Charles Harris, for example, has 

this to say:

If I appear before you as a thoroughgoing advocate of decentrali­ 
sation, it is as a convert to the faith in middle age. . . . .At the 
beginning of my service I was greatly impressed by the lack of general 
knowledge and grasp of central principle displayed in the local deci­ 
sions and actions that came under my notice. For years the conviction 
grew upon me that a larger measure of active control from the center 
would conduce to both efficiency and economy of administration; and to­ 
day, if I were to confine my view to particular details and to immediate 
results, I should still feel on that point no possible doubt whatever, 
It is when one falls back to Capability Brown's view-point, and tries 
to see the wood as well as the trees, that the certainty disappears.

, , , , Simple centralization drives up the functions of decision 
and authorization to the top centre, it leaves action, when decided 
upon, to be carried out by the subordinate authority,

Don't cut down the discretion of the man below, or his class, by 
requiring submission to higher authority in the future, because he has 
made a mistake. Teach him and try him again; but if he is unteachable, 
shunt him. 1

'Charles Sdlrist "Decentralization, 1' journal 9 f "Public Administra­ 
tion, III (April, 1925), U7-133.



Almost any person feels "safer" if he makes decisions himself rather 

than delegate them to a subordinate. The superior rationalizes this centrali­ 

zation on a variety of grounds: he is more highly skilled or trained than the 

subordinate; if he mades the decision, he can be certain that it is decided as 

he would want it. What he does not always realize is that by concentrating the 

entire function of decision in himself, he is multiplying his work, and making 

the subordinate superfluous.

There are two principal reasons for decentralizing decisions even in 

cases where the superior is more highly trained than the subordinate. The 

first harks back to our distinction in Chapter VI between efficiency and ade­ 

quacy. It is not enough to take into consideration the accuracy of the deci­ 

sion; Its cost must be weighed as well. The superior is presumably a higher 

paid individual than the subordinate. His time must be conserved for the more 

important aspects of the work of the organization. If it is necessary, in order 

that he may make a particular decision, that he sacrifice time which should be 

devoted to more important decisions, the greater accuracy secured for the former 

may be bought at too high a price.

The second reason why decentralization is often preferable to cen­ 

tralization is that the referral of a decision upward in the hierarchy intro­ 

duces new time-costs into the decision-making process. Against any advantages 

of accuracy when the decision is made at the center must be balanced the cost 

of duplicating the decisional process, together with the cost of communicating 

the decisions.

To emphasize the costs of uneconomic standards of review, we cannot

do better than quote an example cited by lan Hamilton from his personal
»

experience:

In 1896 I was Deputy Quartermaster-General at Simla; then, perhaps 
still, one of the hardest worked billets in Asia. After a long office day I 
used to get back home to dinner pursued by a pile of files three to four feet 
high. The Quarternaster-Greneral, my boss, was a clever, delightful work-glutton. 
So we sweated and ran together for a while a neck and neck race with our piles 
of files, but I was the younger and he was the first to be ordered off by the
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doctors to Europe. Then I, at the age of forty-three, stepped into the shoes 
and "became officiating Quartermaster-General in India. Unluckily, the Govern­ 
ment at that moment was in a very stingy mood. They refused to provide pay to 
fill the post I was vacating and Sir George White, the Commander-in-Chief , 
asked me to duplicate myself and do the double work. My heart sank, "but there 
was nothing for it "but to have a try. The day came; the Quartermaster-General 
went home and with him went the whole of his share pf the work. As for my own 
share, the hard twelve hours' task melted "by some magic into the Socialist's 
dream of a six hours' day. How was that? Because, when a question came up 
from one of the Departments I had formerly "been forced to compose a long minute 
upon it, explaining the case, putting my own views, and endeavoring to persuade 
the Quartermaster-General to accept them. He was a highly conscientious man 
and if he differed from me he liked to put on record his reasons   several pages 
of reasons. Or, if he agreed with me, still he liked to agree in his own words 
and to "put them on record," Now, when I. "became Quartermaster-General and Deputy- 
Quartermaster General rolled into one I studied the case as formerly, "but there 
ay work ended: I had not to persuade my own subordinates; I had no superior 
except the Commander- in^Qhief   who was delighted to "be left alone: I just gave 
an orders quite a simple natter unless a man's afraid? "Yes," I said, or "Nol" 1

We must now raise a,n additional objection to centralization, which 

goes beyond those already considered. It has "been assumed thus far, that given 

ample time, the superior could make more accurate decisions than the subordinate, 

This will be true, however, only if the information upon which the decision is 

to be based is* equally accessible to both. When decisions oust be made against 

a deadline, or when the organization is characterized by geographical disper*- 

sion, this may be, far from the case. The "facts of the case" nay be directly 

present to the subordinate, but highly difficult to communicate to the superior. 

The insulation of the higher levels of the administrative hierarchy from the 

world of fact known at first hand by the lower levels is a familiar administra­ 

tive phenomenon,

Centralization is sometimes urged as a necessary concomitant of the 

specialization of work. If work is specialized, then procedures nust be intro­ 

duced to secure coordination among the members of the group, and among the most 

powerful of coordinative procedures is the centralization of decisions, This 

is true, but in accepting this conclusion, we must not blind ourselves to the 

very real disadvantages and costs which accompany specialisation,

Soul and Body of an Army (London; S. Arnold and Co,, 1921), 
pp. 235-236.
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Inter-personal coordination involves communication of a plan. Complex 

and powerful as are the devices which can "be used for such coordination, their ef­ 

fectiveness is in no way comparable to the coordinating power of the individual 

human nervous system. When the elements of the plan can "be reduced to diagrams 

and maps, as in the case of a design for a ship or a "bridge, inter-personal 

coordination can reach even minute detail. But the coordinative mechanisms of 

a skilled, pianist, or of an engineer "bringing all his skill and knowledge to 

"bear on a problem of design, are far more intricate,

Successful use of the device of specialization to increase efficiency 

implies either that no coordination is required among the specialized segments 

of the complete task, or that this coordination can "be achieved with the avail­ 

able "techniques of inter-personal coordination. If neither of these conditions 

is fulfilled, then specialization must "be sacrificed in order to retain the use 

of the individual "brain as the coordinating mechanism.

It is not very easy to thread a needle if one person holds the thread 

and another the needle. Here the task is to get thread and needle to the sane 

place, and inter-personal coordination accomplishes this much less successfully 

than the coordination of the movements of the two hands by the human nervous 

system.

The lengthy quotation above, describing the procedure for designing 

a battleship* is another case in point, A careful analysis of the procedure 

reveals that there were involved in it not only the experts on various aspects 

of battleship design, but also a group of functionaries who night be described 

as "expert jacks-of-all-trades in battleship design," The Director of Naval 

Construction» and not the functional experts, lays down the general lines of 

the ship. To repeat:

Thereupon the Director of Naval Construction, acting under and 
in consultation with the controller, formulates provisional schemes 
outlining the kind of ship desired, together with forecasts of the 
size and cost involved by the different arrangements. To do this he

ug 3 1
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and his officers must have a good general knowledge in itself only 
attainable "by close relations with those in charge of these matters of 
the latest developments and ideas in regard to a great range of sub­ 
jects gunnery, torpedo, engineering, armour, fire-control, navigation, 
signalling, accomodation, and so on in order to "be reasonably sure 
that the provision included in his schemes is such as is likely to 
satisfy the experts in all these subjects, when the time for active 
cooperation arrives,-*-

Only after the "jack-of-all-trades" has done his job are the experts 

called in for their suggestions. Next a technique of inter-personal coordina­ 

tion, the conference, is used to reconcile the competing claims of experts, 

Finally, the plan is turned over again to the non-specialist for authorization.

We may conclude, then, that some measure of centralization is indis­ 

pensable to secure the advantages of organization; coordination, expertise, 

and Responsibility. On the other hand, the costs of centralization must not be 

forgotten. It may place in the hands of highly**paid personnel decisions which 

do not deserve their attention. It may lead to a duplication of function which 

makes the subordinate superfluous, Facilities for communication must be avila~ 

ble, sometimes at considerable cost. The information needed for a correct 

decision may be available only to the subordinate. Finally, centralization 

leaves idle and unused the powerful coordinative capacity of the human nervous 

system, and substitutes for it an interpersonal coordinative mechanism.

These are the considerations which must be weighed in determining 

the degree to which decisions should be centralized or decentralized,

SUMMARY

A decision is analogous to a conclusion drawn from a number of pre­ 

mises some of them factual premises, and some ethical premises. The environment 

of decision, as it was explored in Chapters III and IV, provides the individual 

with the premises which form the basis of his decisions. Hence, the influence 

of the group upon the decisions of the individual within it can be studied by 

noting how the organization determines for hija these premises.

iMurray, "The Administration of a Fighting Service," loc. cit.
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The organization's influence is a matter of degree. As we travel from
/

top to "bottom of the administrative hierarchy we note a progressive particulari- 

zation of influence. Toward the top, discretion is limited "by the assignment 

of "broad objectives, and the specification of very general methods. Lower in 

the hierarchy, more specific objectives are set, and procedures are determined 

in greater detail.

Within the limits fixed "by his superiors, each member of the organi­ 

zation retains a certain sphere of discretion, a sphere within which he is respon­ 

sible for the selection of premises for decision, For the most part, this sphere 

of discretion lies within the factual area of the decisional process, rather 

than the ethical area.
X

The individual's decision is not "free," however, even xvithin the area 

of discretion, in the sense that his superiors are indifferent what decision he 

makes within that area, Quite the contrary. Even within the area of discretion 

he is h,eld for the correctness of his decision for its appropriateness to the 

objective environment of choice.

There are at least five principal ways in which influence is exerted 

over the individual: (l) orders, comands, rules, and regulations; (2) plans, 

schedules, and designs; (3) training and indoctrination; (ty) advice and informa­ 

tion; and (5) review. Authority plays a major part only in the first and last 

of these. Hence, the structure of influence in the organization, and the lines 

of communication through which influence can flow may be far more complex than 

the structure of authority. It is not enough, in designing an organization, to 

establish a hierarchy of authority. It is equally important to determine lines 

of influence^ and the nodes through which influence is to be exercised. Within 

very broad limits, the several modes of influence are mutually interchangeable, 

and an important organizational problem is to determine under what conditions 

each is to be employed.

A variety of considerations must be weighed in order to determine the
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degree of centralisation or decentralization in decision-making which is appro­ 

priate to an organization. Centralisation involves very real costs of communi­ 

cation, as well as other costs, which must all be balanced against its advantages



CHAPTER IX

ORGANIZING- THS SKILLS OF DECISION

It was said in an earlier chapter (Chapter III) that "good" adminis­ 

tration is "behavior which is realistically adapted to its ends. If adminis­ 

trative theory is to "be a theory of "good" administration, and if it is to be 

a scientific theory, the principles of which it is comprised must satisfy two 

criteria: (l) they must "be propositions which state the conditions of efficient 

administration, and (2) they must "be propositions whose empirical validity can 

be tested.

The theory of decision-making we have developed will assist us to put 

to the test of these two criteria the principles of administration which are set 

forth in the current literature of the field, Do these principles enable a 

"good" administrative arrangement to be distinguished from a "bad" administrative 

arrangement? Have these principles been validated by the empirical study of 

actual administrative situations?

In the course of this inquiry it will appear e;ver more clearly that 

the current theory of administration does not satisfy these tests. It will then 

be our task to determine whether the theory of decision-making has anything to 

contribute toward the development of an adequate administrative theory.

This chapter, then, will begin with criticism before it turns tp con­ 

struction. This discussion of administrative principles will comprise the first 

two sections of the chapter. In a thrid, and final, section a few comments will 

be made about the administrator, and the part he plays in the administrative 

structure.

A Critique of Accepted Administrative Principles

Let us enumerate some of the more common "principles" which occur in 

the literature of administration;

1. Administrative efficiency is increased by a specialization of the 
task among the group.
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2. Administrative efficiency is increased "by arranging the members 
of the group in a determinate hierarchy of authority.

3. Administrative efficiency is increased "by limiting the span of 
control at any point in the hierarchy to a small number say six.

U» Administrative efficiency is increased "by grouping the workers, 
for purposes of control, according to (a) purpose, (b) process, (c) clientele, 
or (d) place.

These principles appear relatively simple and clear. It would seem 

that their application to concrete problems of administrative organization would 

"be unambiguous, and that their validity would "be easily submitted to empirical 

tests. Such, however, seems not to be the case.

About three years ago a committee of eminent and distinguished experts 

in administration submitted to President Roosevelt a plan for the reorganization 

of the federal government. No sooner had that plan been submitted than it 

raised a storm of protest and criticism. Remarkably enough, this criticism was 

not confined to lay groups or to political opponents of the President. Among 

the most forthright foes of the committee's plan were an equally distinguished 

and eminent group of experts in administration on the staff of the Brookings 

Institution.

How is it possible for such disagreement among experts to arise con~ 

cerning the application of the most fundamental principles of administration? 

It is submitted here that the basic difficulty lies in the nature of the accep­ 

ted principles themselves. If the administrative principles are ranged side by 

side, it will be found that for each principle which is applicable to a given 

situation, there is a precisely contradictory principle which is equally appli­ 

cable. To the advantages of boards are opposed the advantages of the single- 

hepxled executive; to centralization is opposed decentralization, to determinate 

responsibility is opposed functional supervision.

Let us consider specifically the four principles which we listed above,

Specialization

Administrative efficiency is supposed to increase with an increase in

t
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specialization. But in this intended to mean that any increase in specialisation 

will increase efficiency? If so, how can We aeciount for the following recommen­ 

dations made "by a well-recognized firm of administrative consultants?

A generalized plan of nursing should be put into effect "by which nurses 
will "be assigned to districts and do all nursing within that district, including 
school examinations, visits to homes of school children and tuberculosis nursing.

Would not the "principle of specialization" dictate the following 

recommendation instead?

A functional plan of nursing should be put into effect by which dif- 
ferent nurses will be assigned to school examinations, visits to homes of school 
children and tuberculosis nursing. The present method of generalized nursing 
by districts impedes the development of specialized skills in the three very 
diverse programs.

There is nothing inherently more plausible in the one recommendation 

than in the other. Which is to be accepted?

We see that the simplicity of our "principle of specialization" is a 

deceptive simplicity a simplicity which conceals fundamental ambiguities. For 

"specialization" is not a condition of efficient administration; it is an in­ 

evitable characteristic of group effort, however efficient or inefficient that 

effort may be. Specialization merely means that different persons are doing 

different things and since it is physically impossible for two persons to be 

doing the same thing in the same place at the sane tine two persons are always 

doing different things.

The real problem of administration, then, is not to "specialize," but 

to specialize in that particular manner, and along those particular lines of 

specialization, which will lead to administrative efficiency. But, in rephras­ 

ing thus our principle of administration, we have brought clearly into the open 

its fundamental ambiguity: "Administrative efficiency is increased by a spe­ 

cial! zvtion of the task among the group in the direction which will lead to 

greater efficiency."

^-Public Administration Service, Survey of the Organization and Admin­ 
istration of Wheeling, W, Va. (Chicago: Public Administration Service, 193ST7 
In singling out this particular report for adverse comment, we do not imply any 
criticism whatever of the professional standards maintained in their work by PAS.



Both the real and the hypothetical recommendation cited above satisfy 

the requirement of specialization. The first recommendation gives preference 

to specialization "by place over specialization "by function, while the second 

recommendation reverses the order* Our principle of administration helps us 

not at all in choosing "between the two recommendations,

Unity of Command

It was pointed out in an earlier chapter that, in a fundamental sense, 

the principle of unity of command, like the principle of specialization, cannot 

possibly "be violated. For it is physically impossible for a man to obey two 

contradictory commands that is what we mean by contradictory commands»,

Presumably, if "unity of command" is a principle of administration, 

it must assert something more than this physical impossibility. Perhaps it as­ 

serts this; that it is undesirable to place a member of a hierarchy in a posi­ 

tion where the sanctions of authority will be invoked if he fails to follow 

the orders of both of two superiors.

For example, Gulick says:

From earliest times it has been recognized that nothing but confusion 
arises under multiple command. "A man cannot serve two masters" was adduced as 
a theological argument because it was already accepted as a principle of human 
relation in everyday life. In administration this is known as the principle 
of "unity of command," The principle may be stated as follows? A workman sub­ 
ject to orders from several superiors will be confused, inefficient, and ir­ 
responsible; a workman subject to orders from but one superior nay be methodical, 
efficient, and responsible. Unity of command thus refers to those who are com­ 
manded , not to those who issue the commands.

The significance of this principle in the process of coordination and 
organization must not be iost sight of. In building a structure of coordination, 
it is often tempting to set up more than one boss for a man who is doing work 
which has more than one relationship. Even as great a philosopher of manage­ 
ment as Taylor fell into this error in setting up separate foremen to deal with 
machineryi with oaterials, with speed, etc., each with the power of giving orders 
directly to the individual workman. The rigid adherence to the principle of

On the contrary ? this report was selected because it represents the work of aii 
agency which is generally recognised as outstanding in the field of adninistra­ 
tive analysis, The criticisms are directed at the present status of adminis­ 
trative science, rather than at any particular agency currently engaged in 
adninistrative reorganization,
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unity of command may have its absurdities; these are, however, unimportant in 
comparison with the certainty of confusion, inefficiency and irresponsibility 
which arise from the violation of the principle.!

Certainly the principle of unity of command cannot be criticised for 

any lack of clarity or any ambiguity. The operational definition we gave in 

Chapter V for the concept of "authority 1^ should provide a clear test whether, in 

any concrete situation, the principle is observed. The fault we shall have to 

find with the principle of unity of command is that it is incompatible with the 

principle of specialization.

In Chapter V it was shown that one of the principal functions of author­ 

ity is to separate specialized aspects of the function of decision from the func­ 

tion of action.3 One of the principal purposes of such separation is that it 

permits the advantages of expertise to be secured to a greater degree in decision- 

making than would otherwise be possible.

However* if unity of command, in Gulick's sense, is observed, the de­ 

cisions of a person at any point in the administrative hierarchy are subject to 

influence through only one channel of authority. If his decisions are of a kind 

that require expertise in more than one field of knowledge, advisory and informa­ 

tional services must bo relied upon to supply those premises which lie in a field 

not recognized by the mode of specialization of function in the organization. 

If an accountant in a school department is subordinate to an educator, influence 

over the technical, accounting aspects of his work can be exercised only through 

processes of advice and information.

Gulick,. in the statement quoted above, clearly indicates the difficul­ 

ties to be faced if unity of command is not observed. Irresponsibility and con­ 

fusion are almost certain to ensue. But perhaps this is not too great a price 

to pay for the increased expertise that can be applied to decisions. What is

, "Notes on the Theory of Organization," p. 9.
2F. 94i supra.

3 P* 10?   supra.
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needed to decide the issue is a principle of administration which would enable 

us to weigh the relative advantages of the two courses of action. But neither 

the principle of unity of command, nor the principle of specialization, is helpful 

in adjudicating the controversy. They merely contradict each other, without in­ 

dicating any procedure for resolving the contradiction.

If this were merely an academic controversy   if it were generally 

agreed and had "been generally demonstrated that unity of command must "be preserved 

in all cases, even with a loss in expertise^   we could assert that in case of con­ 

flict "between the two principles, unity of command should prevail.- But the issue 

is far from clear, and experts can "be ranged on "both sides of the controversy.

On the side of unity of command we have (alleged) military practice, 

and the dicta of Gulick and others.

On the side of specialization we have Taylor's theory of functional

supervision, MacMahon and Millett's idea of "dual supervision" and (perhaps) tech-

2nical supervision in military organization.

Even those who assert that unity of command must "be maintained at all 

costs are equally insistent that lines of authority must be supplemented by co-* 

ordinative activities, in order to minimize the delays and inefficiencies result­ 

ing from the maintenance of unity. *

lurthermore, as noted above, the principle of unity of command applies 

only to decisional influences which make use of the process of authority. The 

principle affords no guide whatsoever for the allocation within the organization 

of advisory, inforrp tional, or other influences; nor does it determine what ele- 

.ments of the decisional process should be subjected to the vo.rious types of in-

Gulick, "Notes on the Theory of Organization," p. 9; L. D, White, 
op. cit., p.

^Frederick W. Taylor, Shop Management (Hew York: Harper and Bros., 
1911), p. 99; MacMahon, Millett, and Ogden, op. cit., pp. 265^268, and L, Urwiek, 
who describes British army practice in "Organization as a Technical Problem," in 
Gulick and Urwiek, eds,, op. cit f , pp. 67-^69.

-feee Technique of Municipal Admini strat ion on "follow-up," p. 9 1 * 
Urwiek, op. cit.

   .ft..-!  in. i "
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fluence* This is a criterion not so much of the validity as of the adequacy of 

the principle.

As a matter of fact, it does not go too far to say that unity of com­ 

mand, in Gulick 1 s sense* never has existed in any administrative organization. 

If a line officer accepts the regulations of an accounting department with re- 

gard to the procedure for making requisitions, can it "be said that, in this sphere, 

he is not subject to the authority of the accounting department? In any actual 

administrative situation authority is zoned, and to maintain tha.t this zoning 

does not contradict the principle of unity of command would require a very dif­ 

ferent definition of authority from that set forth in Chapter V. This subjec­ 

tion of the line officer to the accounting department is no different, in principal, 

frdm Taylor's recommendation that in the matter of work programming a workman "be 

subject to one foreman, in the matter of machine operation to another.

The principle of unity of command is more defensible if stated as 

follows: In case two authoritative commands conflict, there should be a single 

determinate person whom the subordinate is expected to obey; and the sanctions 

of authority should be applied against the subordinate only to enforce his 

obedience to that one person*

If the principle of unity of command is more defensible when started in. 

this limited form, it also solves fewer problems. In the first place, it no 

longer requires, except for settling conflicts of authority, a single hierarchy 

of authority. Consequently, it leaves unsettled the very important question of 

how authority should be zoned in a particular organization, and through what 

channels it should be exercised, .Furthermore, it does not indicate how disagree^ 

ments beti\reen superiors are resolved in the organizational structure,

We conclude that the principle of unity of command is applicable, if 

at all, only to cases of disagreement; hence, that it is not a sufficient prin­ 

ciple to determine the structure of a thority in an administrative organization; 

that it affords no guide for the zoning of authority; and that it affords even
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^ _ less help in determining the extent to which authority, advice, and informationf"

i should be used as decisional influences.
i

I Span of Control

i The notion that the span of control should be narrow is confidently
i
i

| asserted as a third incontrovertible principle of administration. Let us cite,
i

again, the recommendations of administrative analysts surveying a health depart- 

,' rnent.

[ The present organization of the department places an administrative 
I overload on the Health Officer by reason of the fact that all eleven employees 
: of the department report directly to him and the further fact that some of the 

; staff lack adequate technical training. Consequently, veneral disease clinic
treatments and other details require an undue pjnount of the Health Officer's
personal attention,

\

It has previously bean recommended that the proposed Medical Officer
; be placed in charge of the veneral disease and chest clinics and all child hy­ 

giene work. It is further recommended that one of the inspectors be designated 
chief inspector and placed in charge of all the department's inspectional activi­ 
ties; and that one of the nurses be designated as head nurse. This will relieve

. the Health Commissioner of considerable detail and will leave him greater free­ 
dom to plan and supervise the health program as a whole, to conduct health educa­ 
tion, and to coordinate the work of the department with that of other community

i agencies. If the department were thus organized, the effectiveness of all em-
j ployees could be substantially increased.^

But a set of contradictory recommendations follows with equally cogent 

logic from a contradictory set of "principles,"

The present organization of the department leads to inefficiency and 
excessive red tape by reason of the fact that an unnecessary supervisory level 
intervenes between the Health Officer and tlie operative employees, and that those 
four of the twelve employees who are best trained technically are engaged largely 
in "overhead" administrative duties. Consequently, unnecessary delays occur in 
securing the approval of the Health Officer on matters requiring his attention, 
and too many matters require review and re~review.

The Medical Officer should, be left in charge of the veneral disease 
and chest clinics and child l^rgiene work, It is recommended, however, that the 
position of chief inspector and head nurse be abolished, and that the employees 
now filling these positions perform regular inspectional and nursing duties. The 
details of work scheduling now handled by these two employees can be taken care 
of more economically by the Secretary to the Health Officer, and, since broader 
matters of policy have, in any event, always required the personal attention of 
the Health Officer, the abolition of these two positions will elininate a wholly 
unnecessary step in review, will allow an expansion of inspectional and nursing 
services, and will permit at least a beginning to be made in the recommended

public Administration Service, op. pit, p.
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program of health education. The number of persons reporting directly to the 
Health Officer will "be increased to nine, but since there are few matters re­ 
quiring the coordinatation of these employees, other than the work schedules and 
policy questions referred to above, it will not materially increase his work load.

In a large organization with complex interrelations between members, 

a restricted span of control inevitably produces excessive red tape. Each con-
V

tact between organization members must be carried upward \xntil a common superior 

is found. If the organization is at all large, this will involve carrying all 

such matters upward through several levels of officials for decision, and then 

downward again in the form of orders and instructions. This is a cumbersome and 

time-consuming process.

The alternative is to increase the number of persons who are under 

the command of each officer, so that the pjTamid will come more rapidly to a 

peak, with fewer intervening levels. But this, too, leads to difficulty. For 

if an officer is required to supervise too many employees, his control over them 

is weakened. Urwick gives the reasons for this limitation:

Students of administration have long recognized that, in practice, no 
human brain should attempt to supervise directly more than five, or at the most 
six other individuals whose work is interreXated. Mr. A. V f Graicunas of Paris 
has shown why this is so< An individual who is coordinating the work of others 
whose duties interconnect must take into account in his decisions not only the 
reactions of each person concerned as an individual, but also his reactions as 
a member of any possible grouping of persons which may arise during the course 
of the work,2

Granting, then, that both the increase and the decrease in span of 

control has some undesirable consequences, what is the optimum point? Proponents 

of a restricted, span of control have suggested three, five, even eleven, p,s 

suitable numbers, but nowhere have they explained the reasoning which led them 

to the particular number they selected. The principles cast no light on this 

question. It is as if we attempted to determine the proper limit for the national 

debt by deciding what figures "sounded" too high,-and what figures sounded low 

enough^

Cf,, p. 194 supra.

2L. Urwick, tp. cit., p. 58-5*4-.
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Organization fry Purpose, Process, Clientele,

We come now to our fourth principle of organization. But from the 

discussion of specialization it is clear that this final principle is internally 

inconsistent* Tor purpose, process, clientele, and place are competing "bases of 

organization, and at any given point of division the advantages of three must be 

sacrificed to secure the advantages of the fourth.

If the major departments of a city, for example, are organized on 

the "basis of major purpose, then it follows that all the physicians, all the 

lawyers, all the engineers, all the statisticians will not be located in a sin­ 

gle department exclusively composed of members of their profession, but will be 

distributed among the various city departments needing their services. The 

advantages of organization by process v/ill thereby be partly lost*

Some of these advantages can be regained by organizing on the basis of 

process within the major departments. Thus there may be an engineering bureau 

within the public works department, or the board of education may have a school 

health service as a major division of its work. Similarly, within smaller units 

there may be division by area or by clientele. Thus a fire department will have 

separate companies located throughout the city, while a welfare department may 

have intake and case worfe agencies in various locations. Again, however, these 

major types of specialization cannot be simultaneously achieved. At any point 

in the organization it must be decided whether specialization v/ill be accomplished 

by distinction of major purpose, major process, clientele, or area.

Competition Between Purpose and Clientele,- We may illustrate this 

point further by citing again the recommendations of a firm of administrative 

consultants in regard to the organization of a health department, and by follow­

ing these recommendations with a contradictory set of findings which are equally
\

consistent with the principles of organization. The first is a proposal for 

organization by purpose; the second .a proposal for organization by clientele.

, Schuylor Wallace, Federal Departmentalization (^ew York: Columbia 
University Press, 19^1), pp. 91-1U6.
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Public health administration consists of the following activities for 
the prevention of disease and the maintenance of healthful conditions?

1 4 Vital statistics the recording of births > deaths, morbidity; and 
other pertinent matters.

2. Child hygiene pre-natal, maternity, post-natal, infant, pre** 
school, and school health programs.

3. Communicable disease control, including the intensive tubercular 
and venereal disease control campaigns.

ty. Inspection of milk, foods, and drugs.

5. Sanitary inspection the inspection of sewerage facilties and the 
elimination of insanitary nuisances,

6. Laboratory service.

7. Health education.

With the exception of school hygiene which is a function of the County 
Board of Education and vital statistics which is a function of the County Regis­ 
trar, all of the foregoing services are included in the program of the joint 
City-County Health Unit, . . . .  

One of the handicaps under which the department labors is the fact 
that the department has no control over school health, that "being an activity 
of the County Board of Education, and there is little or no coordination be­ 
tween that highly important part of the community health program and the balance 
of the program which is conducted by the City-County Health Unit. It is recom­ 
mended that the city and county open negotiations with the Board of Education 
for the transfer of all school health work and the appropriation therefor to 
the Joint Health Unit. . . . ."*

And now .let us look at an alternative plan of organization:
 

To the modern school department is entrusted the care of children dur­ 
ing almost the entire period that they are absent from the parental home. It 
has three principla responsibilities toward them?

1. To provide for their education in useful skills and knowledge, 
and in character.

2. To provide them with wholesome play activities outside school 
hours,.

3* To care for their health and to assure the attainment of minimum 
standards of nutrition.

  With the exception of child health, which is a function of the Joint 
City-County Health Unit, and the municipal athletics program, which is adminis­ 
tered by the City Park Department, all of the foregoing services to children 
are included in the program of the County Board of Education,

m

'Public Administration Service, op, cit,, p.
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One of the handicaps under whicfh the Boa?d labors- is the fact that, 
except for school lunches, the Board has no control over child health and nu­ 
trition* and there is little or no coordination between that highly important 
part of the child development program and the "balance of the program which is 
conducted "by the Board of Education. It is recommended that the city and county 
open negotiations for the transfer of ail health work for children of school age 
to be the Board of Education.

We find ourselves again faced with the dilemma of choosing between al-* 

ternative, equally valid, administrative principles.- But this is not our only 

difficulty in the present case. We have taken it for granted that there is 

general agreement as to the meanings of our key terms- "purpose," "process," 

"clientele," and "place."

Ambiguity of "Purpose" and "Process".T For example, Benson cites a 

department of health as a "purpose" organization,^ while Gulick states that if 

t*he program of a department of health is comprehensive (including school health,.
r)

and medical care to the needy) It is a process organization*

Along the same line we may ask; Is an education department organized

on the basis of purpose or clientele? Is the Forest Service a purpose, process,

clientele, or area organization?

When concrete illustrations of this sort are selected, the lines of

deiaarkation between these categories become very hazy and unclear indeed. Let
*

us attempt to clarify the situation by an analysis of the terms themselves*

"Organization by major purpose," says Oulick> "serves to bring together 

in a single large department all of those who are at work endeavoring to render 

a particular service."3 But what is a particular service? Is fire protection a 

single function, or is it merely a part of the function of public safety? >or 

is it a combination of functions including fire prevention and fire fighting? 

We must conclude that there is no such a thing as a function, or a unifunctional 

organization. What we consider to be a single function depends entirely on our

George C. S, Benson, "Internal Administrative Organization," Public 
Administration Review, I (Autumn 19^1), ^73 t

2"!fotes on the Theory of Organization", pp. 16, 23. 

3lbid, r p* 2V
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language and our techniques. If we have, a comprehensive term which covers both

of two sub-functions* we think of the twp together as a single function. If 

such a term is lacking, the two sub-functions become functions in their own 

right. On the other hand, we may find that a single activity contributes to 

several objectives, but since they are technically inseparable, we identify the 

function with the activity.

Functions are activities oriented with respect to their purposes. 

Hence, just as we have a hierarchy of purposes, each sub-purpose contributing 

to some more final and comprehensive end, so functions form a hierarchical struc­ 

ture with a means-end relationship between the lower and higher members of the 

hierarchy. What we consider a function depends on where we break off the struc­ 

ture,

This same means-end hierarchy makes clear the relation between purpose 

and process. "Organization by major process, says Grulick, ", , , , tends to 

bring together in a single department all of those who are at work making use of 

a given skill or technology, or are members of a given profession."^ Let us 

consider a simple skill of this kind typing. Typing is a skill which brings 

about a means-end coordination of muscular movements, but brings about this 

coordination at a very low level in the means-^end hierarchy. The content of the 

typewritten letter is indifferent to the skill which produces it. The skill 

consists merely in the ability to hit the letter "t" quickly whenever the letter 

"t" IB required by the content, and to hit the letter "a" whenever,the letter 

"a" is required by the content,

There is then, no essential difference between a "purpose" and a 

"process," but only e. distinction of degree, A "process" is an area of ration-

At this point we must express complete disagreement with John M, 
G-aus 1 discussion of unifunctionality in G-aus and Wolcott Public Administration 
and the U. S, Department of Agriculture.

2Ibid., p. 23,



ality whose purpose is at a low leVel in the means-^end hierarchy. A "purpose" 

is an area of rationality whose orienting value or aim is at a high level in the 

means-end hierarchy. A health department is organised for a purpose if we think 

of it as an agency which aims at the health of its clientele. A health depart- 

I ment is organized by a process if we think of it as an agency using medical
i

techniques for social purposes. It is apt to be the same health department in
s

! both cases*

Let us consider now "clientele" and "place" as bases of organization. 

I In Chapter VII it was pointed out that "purpose" has two dimensions, an intensive

! and an extensive. When we are r.oasurin,;; the decree to which r. fire cLepnrtr.ent 

attains its objectives, we are concerned with two factors: the fire loss per

j thousand dollars value of structures at risk, and the total value of structures
I

at risk. It is the product of these two factors, that is, the total loss, which 

measures the effectiveness of the department.

The attainment of objectives, then, is compounded of adequacy and area 

of service. Usually, when we speak of purpose, we think only of the first ele­ 

ment, but the second is just as legitimately an aspect of purpose. Area of ser­ 

vice, of course, may be a specified clientele quite as well as a geographical 

area. In the case of an agency which works on "shifts, 11 time will be a third 

dimension of purpose-^-to provide a given service in a given area (or to a given 

clientele) during a given time period.

Let us reconsider, now, the problem of specializing the v/ork of an or­ 

ganization. We can no longer speak of a "purpose" organization, or a "process" 

organization, a "clientele" organization, or an "area" organization^ The same 

unit might fall into any one of these four categories, depending on the nature 

of the larger organizational unit of which it was a part, A unit providing pub­ 

lic health and medical services for schools-age children in Multnomah County might 

_ be considered (l) an "area" organization if it were part of a unit providing the 

same service for the state of-Oregon; (2) a "clientele" organization if it were
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ta. part of a unit providing similar services for children of all ages; (3) a "pur­ 

pose" or a "process" organization (it would be impossilDle to say which) if it

' Were part of an education department *

We cannot say that Bureau A is a process bureauj we can say only that 

Bureau A is a process "bureau within Department X.^ This latter Statement would 

mean that Bureau A incorporated all the processes of a certain kind in Depart­ 

ment X, without reference to any special sub-purposes, sub-areas, or sub-clienteles

i of Department X. Now it is conceivable that a particular unit might incorporate 

all processes of a certain kind, but that these processes might felate to only 

certain particular sub-purposes of the department purpose. In this case, which 

corresponds to the health uni,t in an education department mentioned above, the
.1

unit would be specialized, by both purpose and process.

It follows also that there is no such ting as "unifunctionality." Any 

group of services can be considered a single function if a single term exists to 

describe them, Is a police department a unifunctional organization? It is 

usually considered so because the terms "law-infraction" and "crime" exist, which 

describe most of the behaviors with which a police department is ordinarily con­ 

cerned, But is traffic law enforcement the same function as the enforcement of 

laws against burglp.ryt We have already stated our reasons for believing that 

this question has no answer, one way or the other.

Lack of Criteria for Specialization.^ Having decided upon a usage for 

the terms "purpose," "process," "clientele," and "area," our principles of ad­ 

ministration give us no guide as to which of these four competing bases of 

specialization is applicable in any particular situation. The British Machinery 

of Government Committee had no doubts about the matter, They conceived purpose

\ 4t should be noted that this distinction is implicit in most of G-ulick1 s 
analysis of specialization. However, since he cites as examples single depart­ 
ments within a city, and since he usually speaks of "grouping activities" rather 

"~^ than "dividing work," the relative character of these categories is not always 
apparent in his discussion. "Notes on the Theory of Organization," pp. 15-30.
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and clientele as the two possible "bases of organization and put their faith en­ 

tirely in the former* Others have had equal assurance in choosing "between pur­ 

pose and process* The reasoning which leads to these unequivocal conclusions 

leaves something to "be desired. The Machinery of Government Committee has this 

to say}

Upon what principle are the functions of Departments to "be determined 
and allocated? There appear to "be only two alternatives, which may be "briefly 
described as distribution according to the persons or classes to "be dealt with, 
and distribution according to the services to be performed. Under the former 
method each Minister who presides over a Department would be responsible to Parlia­ 
ment for those activities of the Government which affect the sectional interests 
of particular classes of persons, and there might be, for example, a Ministry for 
Paupers, a Ministry for Children, a Ministry for Insured Persons, or a Ministry 
for the Unemployed, Now the inevitable outcome pf this method of organization 
is a tendency to Lilliputian administration. It is impossible that the 
specialized service which each Department has to render to the community can be 
pf as high a standard when its work is at the same tine limited to a particular 
class of persons and extended to every variety of provision for them, as when 
the Department concentrates itself on the provision of the particular service 
only, by whomsoever required, and looks beyond the interest of comparatively small 
classes,

The other method, and the one which we recommend for adoption is that 
of defining the field of activity in the case of each Department according to 
the particular service which it renders to the community as a whole. Thus a 
ministry of Education would be concerned predominantly with the provision of edu­ 
cation wherever, and by whomsoever, needed, Such a Ministry would have to deal 
with persons insofar only as they were to be educated, and not with particular 
classes of persons defined on other principles. This method cannot, of course, 
be applied with absolute rigidity. The work of the Education Department, for 
example, may incidentally trench on the sphere of Health, as in the arrangenents 
of school houses and care for the health of scholars. Such incidental overlapping 
is inevitable, and any difficulties to which it may give rise nust in our opinion 
be met by systematic arrangements for the collaboration of Departments jointly 
interested in particular spheres of work, But notwithstanding such necessary 
qualifications, we think that nuch would be gained if the distribution of depart­ 
mental duties were guided by a general principle, and we have cone to the conclu­ 
sion that distribution according to the nature of the service to be rendered to 
the community as a whole is the principle which is likely to lead to the mininum 
amount of confusion and overlapping.*

The faults in this analysis are clearly obvious from our prior dis~ , »

cussion* There is no attempt to determine how a service ie to be recognized. 

There is a bald assumption that a child health unit in a department of child 

welfare could not offer services of "as high a standard" as the same unit if it

-Report of the Machinery of Government Committee

I
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were located in a department of health. No basis is set forth for adjudicating

the competing claims of purpose and process the two are merged in the ambiguous 

term "service." In the second paragraph, the authors describe as "incidental," 

the overlapping between departments which may occur^-though it is not stated why 

these overlappings do not also lead to "Lilliputian" administration, Finally, 

the whole argument is crowned with a petitio principii in which the hypothesis 

is stated as its own premise.

An even more remarkable illustration of illogic can be found in discus­ 

sions of purpose vs. process. They would be too ridiculous to cite if they were 

not commonly used in serious political and administrative debate.

For instance, where should agricultural education come: in the Ministry 
of Education, or of Agriculture? That depends on whether we want to see the best 
farming taught, though possibly by old methods, or a possibly out-of-date style 
6f farming, taught in the most modern and compelling manner. The question ans­ 
wers itself.

Would the argument be equally convincing if it were rephrased thus:

For instance, where should agricultural education come: in the Ministry 
of Education, or of Agriculture? The wisdom of the former choice would depend on 
the personnel chosen to carry on the teaching, and their familiarity with modern 
types of farming. The wisdom of the latter choice would depend on the selection 
of personnel who not only have technical competence in agriculture, but who are 
skilled in the techniques of transmitting their knowledge to others.. Whichever 
department is assigned the function must secure personnel possessing both the 
skill and the knowledge, and must provide for adequate communication with the 
other.

These contradictions and competitions have received increasing attention 

from students of administration during the past few years, Gulick, Wallace, and 

Benson have stated certain advantages and disadvantages of the several modes of 

specialization, and have considered the conditions under which one or the other 

mode might best be adopted,2 All this analysis has been at a theoretical level-*- 

in the sense that data have not been produced to demonstrate the superior effec­ 

tiveness claimed for the different modes. But though theoretical, the analysis

1Sir Charles Harris, op. c.it». pp. 117-133*

, "Notes on the Theory of Organization," pp. 21-30; Schuyler 
Wallace, op, cit«, George C. 8, Benson, op, cit,
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has lacked a theory* No comprehensive framework has "been constructed within 

which the discussion can take place. Hence, the analysis has tended either to 

the logical one-sidedness which characterizes the examples cited above or to in-
i

collusiveness.

The Impasse of Administrative Theory

We have now subjected to critical analysis the four "principles of 

administration" which were set forth at the beginning of the chapter. None of 

the four survived the analysis in very good shape. In each case we found that 

we had, instead of a univocal principle, a set of two or more mutually incompat­ 

ible principles equally applicable, so far as any evidence we had available, to 

the administrative situation*

Moreover, the careful reader will see that the very same objections 

can be urged against thl "principles of centralization und decentralization" 

which were set forth in the last pr.rt of Chapter VIII of this study. There we 

concluded, in effect, that "on the one hand, centralization of decision-making 

functions is desirable; on the other hand, there are definite advantages in de- 

central ization. 11 ^

Can anything be salvaged which will be useful in the construction of 

an administrative theory? As a matter of fact, almost everything can be salvaged, 

The difficulty has arisen from treating as "principles of administration" what 

are really only criteria for describing and diagnosing administrative situations. 

Let us illustrate what wo mean. Closet space is certainly an important item in 

the design of a successful house. Yet, a house designed entirely with a view to 

securing a maximum of closet space all other considerations being forgotten  

would be considered, to say the least, somewhat unbalanced.

Similarly, unity of command, specialization by purpose, decentraliza­ 

tion are all items to be considered in the design of an efficient administrative

ipp. 193X197, supra.
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organization. No single one of these items is of sufficient importance to suffice 

as a guiding principle for the administrative analyst. In the design of adminis­ 

trative organizations» as in their employment, efficiency must be the guiding 

criterion. Mutually incompatible advantages must be weighed against each other, 

just as an architect weighs the' advantages of additional closet space against the 

advantages of a larger living room.

This position, if it is a valid one, constitutes an indictment of much 

current writing about administrative matters. As the examples cited in this 

chapter amply demonstrate, much administrative analysis proceeds by selecting a 

single criterion, and applying it to an administrative situation to reach a 

recommendationt The fact that equally valid, but contradictory, criteria exist 

which could be applied with equal reason, but with a different result, is con­ 

veniently ignored. A valid approach to the study of administration requires that 

all the relevant diagnostic criteria be identified; that each administrative sit­ 

uation be analysed in terms of the entire set of criteria; and that research be 

instituted to determine how weights can be assigned to the several criteria when 

they are, as they usually will bo, mutually incompatible.

An Approach to Administrative , Theory  

Let us take up this program step by stop, and see how it con be 

attacked. First, what is involved- in the description of administrative situa­ 

tions for purposes of analysis? Second, how can weights be assigned to the 

various criteria to give them their proper place in the total picture?

The Description of Administrative Situations

Before a science can develop principles, it must possess concepts, 

Before a law of gravitation could be formulated, it was necessary to have the 

notions of "acceleration" and "weight." The first task of administrative theory- 

is to develop a set of concepts which will pemit tho description, in terms 

relevant to the theory, of administrative situations.
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Concepts, to be scientifically useful» must be operational* That is, 

their meanings must correspond to empirically observable facts or situations. 

Throughout this study, we have attempted to give operational definitions for 

concepts to define them in terms of the administrative behaviors which would 

denote their absence or presence.

What is a scientifically relevant description of an organization? It 

is a description which, so far as possible designates for each person in the or­ 

ganization exactly what decisions that person makes, and the precise environment 

which surrounds each of these decisions*

Current descriptions of administrative organizations fall far short of 

this standard. For the most part, they confine themselves to a description of 

the allocation of functions, and the formal structure of authority* They give 

little attention to the other aspects of allocation and influence which have 

been discussed in this study. * 

What does it mean, for example, to says "The Department is made up 

of three Bureaus. The first has the function of   * , the second the function 

of ..  *., and the third the function of ---».«? HOW much can we tell, from 

such a description, about the workability of the organizational arrangement? 

We must conclude that we can tell very little. For, from the description, we 

can obtain no idea of the degree to which decisions are centralized at the bureau 

level or at the departmental level. We have no notion as to the extent to which 

the (presumably unlimited) authority of the department over the bureau is actually 

exercised, nor by what mechanisms. We are not told the extent to which systems 

of communication assist the coordination of the two bureaus, nor, for that matter, 

to what extent coordination is required by the nature of their work. We are not 

informed of the kind of training the members of the bureaus have undergone, nor

The monograph by MacMahon, Millett, and Ogden, already extensively 
cited, perhaps approaches nearer than any other published administrative study 
to the sophistication required in administrative description. See, for example, 
the discussion on pp, 233-236 of headquarters-field relationships.
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the extent to which this training permits decentralization at the "bureau level. 

In sum, the ordinary description of administrative organizations in terms almost 

exclusively of functions and lines of authority is completely inadequate for 

purposes of administrative analysis.

Let us consider the term "centralization." How is it determined 

whether the operations of a particular organization are "centralized" or "de~
«i

centralized? 11 Does the fact that field offices exist prove anything about de­ 

centralization? Might not the same decentralization take place in the bureaus 

of a centrally located office? A realistic analysis of centralization* again, 

must include a study of the allocation of decisions in the organization, the 

types of decisions which are made at the lower levels of the organization, and 

the methods of influence which are employed by the higher levels to affect the 

decisions at the lower levels. Such an analysis would reveal a much more com­ 

plex picture of the decision-making process than any study of the geographical 

location of the organizational units at the different levels,

Administrative description is suffering from a superficiality, an 

over-simplification, a lack of realism. It has confined itself too closely to 

the mechanism of authority, and has failed to bring within its orbit the other, 

equally important, modes of influence. It has refused to undertake the tiresome 

task of studying the actual allocation of decision-making functions. It has 

been satisfied to speak of "authority," "centralization," "span of control," 

"function," all defined in terms of symptoms instead of in terms of thoir essen­ 

tial operations. Until administrative description reaches a higher level of 

sophistication, there is little reason to hope that rapid progress will be made 

toward the identification and verification of valid administrative principles,

Does this mean that a purely formal description of an administrative 

organization is impossible that a relevant description must include an account 

of the content of the organization's decisions? This is a question which it is 

hardly possible to aaaswer in the present state of our knowledge. Ono thing seems
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certain! that content plays a greater role in the application of administrative 

principles than is allowed for in the formal administrative theory of the present 

time.

This is a fact which is beginning to be recognized in the literature 

of administration. If we study the chaij^ of publications extending from Monney 

and Reilley, through Gulick, the President's Committee controversy, to Schuyler 

Wallace and Bonson, we see a steady shift of emphasis from the "principles of 

administration" themselves to a study of the conditions under which competing 

principles are respectively applicable* We no longer say that organization 

should be by purpose,, but rather that under such and such conditions purpose 

organization is desirable, but under such and such other conditions, process 

organization is desirable. It is the thesis of this study that an understanding 

of these underlying conditions for the applicability ofadministrativo principles 

is to be obtained from an analysis of the, administrative process in terms of 

decisions.

Criteria for the Diagnosis of Administrative Situations

In order to understand where we should look for the criteria of diagno­ 

sis, it is necessary to review and extsnd certain portions of the earlier dis­ 

cussion of rationality. In doing so, we shall be concerned primarily with the

limits of rationality those aspects of behavior which border on the rational 
but are themselves nonrational.

The Area of Nationality; Rationality, it was found in Chapter IV, is 

the characteristic of human behavior which makes it adaptable to the objectives 

or values at which it is aimed, and to the bohavior possibilities which it has 

as alternatives. Rationality, then, does not determine behavior. Instead, 

rational behavior is determined by the irrational and nonraticnal elements which 

bound it. The area of rationality is the area of adaptability to these non- 

rational elements.
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Bounding the area of rationality "above" are the aims or values which 

are taken as "givens" for the particular choice problem. "Below" are the habit- 

formed skills and abilities which limit the behavior possibilities that are 

available for action. Bounding rationality "laterally" is the area of knowledge, 

correct or incorrect, which influences decision f

It has several times been emphasized that within the area of ration­ 

ality, the psychology of a person making a decision has no relation to the de­ 

cision. Two personsi given the same values, the same alternatives, the same 

knowledge, can rationally reach only a single decision. Administrative science 

must be interested, first, in the criteria which distinguish a rational from an 

irrational decision when these elements are given. Chapter VI is an attempt to 

present these criteria.

Beyond these criteria cf rationality, the principles of administration 

can have nothing to do with the area of rationality. Instead, they must be con­ 

cerned entirely with the limits of rationality, and the manner in which formal 

organization affects these limits for the person making a decision. The theory 

must determine--as suggested in Chapter VII hew institutionalized decision con 

be made to conform to social values developed within a much broader sphere of 

values. The theory must be a critique of the social value of the institutional 

structure itself.

Suppose wo saw a man sitting at a board marked somewhat like a chess-
«

board, and with men somewhat resembling chessmen. The player is trying to be a 

rational man. He asks us to help him determine, in all rationality, what move 

he should make. Without further information, we would be unable to help him. We 

would be unable to state any principles for him to follow (beyond the very general 

principles stated in Chapter VI, which are nothing more than a schema for ra­ 

tionality) unless he told us t for example, what the aim of the game was. Suppose 

he told us that the aim, as in chess, was to capture the enemy's king. We could

" "   - 
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reply, MAh, that's easy. Here, just roacve him from the board,"

"But that isn't legal," he would protest, "those are the only moves 

which are legally permissible to mo. H We would now restrict ourselves tc the 

moves permitted by the rules of the game, and attempt' to work out some principles 

for defeating his opponent.

At this point it would be called to cur attention that thero is a time- 

limit en moves; that we are not permitted an indefinite time to explore the con­ 

sequences of each move. This new limitation would bring about a considerable 

modification in the principles we had deduced for the gome, because lack of time 

might force us to relinquish certain types of attack which required more time to

analyze their soundness than would be permitted by the rules, * 
'* 

In this game, then, the principles of rational play would ke deduced

not from a consideration of the area of rationality, but from a consideration of 

the limits imposed upon rationality by values, possibilities, and knowledge.

To return to administrative theory: what are the boundaries of ration­ 

ality from which the principles of the theory are to be derived? They are the 

same as those involved in our theory of chess: values, possibilities, and know­ 

ledge.

An important fact to keep in mind regarding the limits of rationality 

in administration is that they are variable limits. Most important of all, con­ 

sciousness of the limits may in itself alter them. Suppose we were to discover, 

for instance, that institutional identifications frequently determined the values 

which enter into administrative decisions; and suppose wo were to decide that 

this had a harmful effect upon the quality of decisions. Then a generation of 

administrators, trained to be conscious of their identifications, and trained to

 ^-Anyone familiar with the game of chess will recognize that this point 
is not hypothetical, There is a distinct difference between "tournament chess" 
where a time limit is imposed, and "match chess" where there is nc time limit.
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discount them, could obtain their values for decision in somo entirely different

manner.

The writer has had occasion in another context to point to this method 

for re-orienting the behavior uf a "rational person" by altering his framework 

of values. The problem dealt with in that situation was to control and modify 

the motivation of a group of social workers who were participating in an admin­ 

istrative experiment;

"To the worker, the experiment might seem inconsistent with the ob­ 
jectives he was trying to attain in his daily job. The cooperation of such a 
worker could be obtained only by interpreting the study in terms of his more 
fundamental values and by showing him that these broader values would be bone- 
fitted by a temporary sacrifice of some of his immediate objectives and attitudes. 
In this way his attention might be detached frcm the narrower frame of reference-­ 
the conditioned reflexes, so to speak-~forced on him by his regular daily 
schedule of work."^-

The procedure here is no more mysterious than that whereby a poker 

player, who has been losing heavily, reviews his ov/n play in his mind and dis­ 

covers that ho had been playing' according to a ."pattern" of bluffing which his 

opponents have analysed and can now anticipate, The sub-conscious pattern, which 

has acted as a limit upon the player's adaptability and skill, can, oneo it is 

recognized, be modified by a broader rationality.

This brings us to the second kind of limitation to reationality: the 

limitation upon available possibilities. Suppose a person trying to sight-read 

a sheet of music is unable to keep up the marked tempo. There is no lack of 

rationality in his behavior. The fact is that his skills are not sufficiently 

developed to make the playing of the music at the proper tempo an available 

possibility. However, if he were to give attention to the skills themselves, 

and by analysis and practice to develop them, the impossible might readily be­ 

come possible. Skills are examples of behavior patterns which in the short run

 ^'Herbert 4*. Simon and William R. Pi vine, "Controlling Human Factors 
in an Administrative Experiment," Public Administration Review. 1;48? (Autumn
1541).
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limit the sphere cf adaptability or rationality, but in the long run may open up 

entirely new behavior possibilities.
<?,

Finally, the limits-of knowledge are equally variable. In this direc­ 

tion principles of administration must be derived from the psychological prin­ 

ciples of learning. Hero too, by anticipating the items of knowledge which will 

bo needed in decision, and by obtaining the knowledge prior to decision, the area 

of rationality can be indefinitely extended. Thus, the surgeon not only trains 

his hands to operate skillfully, but he also fills his mind with the knowledge 

which will bo relevant to his later decisions.

Individual Rationality and Group Rationality:--It was pointed out in 

Chapter VII that the rationality of a decision can be evaluated from two view­ 

points from the viewpoint cf the individual who makes it, and from the viewpoint 

of the group effort in which that individual is participating,

A decision is rational from the standpoint of the individual if it is 

consistent with the values, tho possibilities! the information which he weighed 

in reaching it.

A decision is rational from the standpoint of tho group if it is con­ 

sistent with the values governing the group, and tho information which the group 

possesses relevant to the decision.

Lot us illustrate at the sub-human level. If a rat has learned from 

experience that the door in a maze marked with a rod circle leads to food, if 

ho is hungry, and if he possesses the simple skill of pushing open a door with 

his nose, then he is rational if he pushes open the door in the maze which is so 

marked. If the experimenter has meanwhile changed the rules of his game, the 

rat will not find tho food behind the door, but he has nevertheless acted ration­ 

ally.

Now consider the some situation from the standpoint of the experi­ 

menter w^o :s trying to manipulate th« behavior of the rat. Suppose the expori-
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mente.r wishes the rat to reach the food, Then, the experimenter is "behaving 

rationally if he places the food behind a door which is marked with the clue that 

the rat has learned to associate with food,

If the rat and the man both had the same aim to lead the rat to food  

and both had the some knowledge, then there would be no difference between their 

viewpoints. Rationality would mean the same thing for both. ^»s a matter of fact, 

however, the man knows where the food is, while the rat only knows that he can ex­ 

pect the food when he meets a particular sign. If tho food is not placed behind 

the sign, the rat is foolod but rational, while the man is aware of the situation, 

but irrational (assuming their aims to be as described above), If the experi­ 

menter is trying to assist the rat to get the food, ho must provide tho rat with 

an environment for decision which, from the experimenter's broader knowledge of 

the facts, is a correct environment. He must arrange the situation so that the 

rat's rationality will lead him to tho same door that the man would choose for 

him if ho could communicate with him.

What has this to do with a theory of administration? Lot us, with 

.apologies to the individuals involved, change the rat to a private soldier and 

the experimenter to his officer, If the soldier ig ordered to capture a parti­ 

cular hill, rationality demands of him that he combine this objective, or value, 

with the skills he possesses for approaching hostile positions, and with tho in­ 

formation his senses provide him regarding his situation.

The officer, on the other hand, is being rational if tho objective he 

has assigned the soldier will contribute to the broader objective of his unit 

(which usually implies that the soldier's objective must have a reasonable possi­ 

bility of successful attainment), and if he has provided tho soldier with all
i

available information which might assist him in his task. To say that the officer 

is rational means that the soldier's behavior continues to be rational when 

evaluated from the broader viewpoint which the officer's position affords him. 

This is the basic task of administration - to provide each "operative"
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employee with an environment of decision of such a kind that "behavior which is 

rational from the standpoint of this environment is also rational from the stand­ 

point of the group values and the group situation.

One mechanism which is used to accomplish this task is the mechanism 

of authority. Authority permits the 4e«ision-making process to be specialized f 
and each element in the decision to be allocated to that point in the organiza­ 
tion where the decision is being made* '

Authority provides only one means for influencing the decisions of the 
"operative." Equally important are the other mechanisms which may be used to 

modify the environment of decision at that point in the organization where the 

decision is being made.

Those two principal types of mechanism have already been explained in 

Chapters V and VIII respectively* By way of review t let us cite one more illus­ 
tration- In an army, the objective of a particular unit is always determined by 
the commander next above it» This is because a rational determination of the 
objective depends on a simultaneous determination of the objectives of the other 

units coordinate with it f The unit commander is not in a position to achieve this 

coordination! hence, the decision must be made at a higher level, and the mech­ 

anism of authority used to transmit it downward.

On the other hand, the unit commander is usually expected to decide 

how he will accomplish the task set hinu His discretion, in making this deci­ 

sion, is affected by the training ho has received, the information of his situa*. 

tion which is transmitted to him, and his awareness of the sanctions which can be 

applied by his superior. These influences, together with the objective which has 

been determined for him, provide the environment of his decision.

Why would it not be desirable to allocate to the superior officer the 

decision on method as well as the determination of objectives? There are two 

reasons. First, his environment is less satisfactory for making the former de­ 

cision. To make the correct decision on method involves an intimate knowledge 

of the situation of the unit in relation to the enemy. The superior officer will 

not ordinarily have this information in sufficient detail.

Second, the decision, when made, would have to be communicated down­ 

ward. The techniques of communication are such that only simple, clear directions 

can ordinarily be successfully communicated. Limits of time and power of ex-
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presaion lead to a deterioration of the communicated decision.

In this simple illustration are contained the basic elements from 

which a theory of organization can perhaps bo constructed, (l) A decision 

made above the operative level must be communicated. The technology of communi­ 

cation (in the very broadest sense) is the limiting factor here. (2) Wherever 

a decision is made, its quality will depend on the environment which bounds the 

area of rationality of the person making the decision. The limiting factors here 

are the very factors which limit the area of rationality.

The Variables of ^dministrative Theory:**-If it is impossible, at this 

stage in the development of the theory, to state any generally valid principles 

of administration, it may be possible, at least, to enumerate somo of the vari- 

ables which will determine the application of administrative principles to con­ 

crete situations. As we have already noted, these variables are to be found at 

the margins of rationality- at the point where nonraticnal elements begin to re­ 

strict decision, forcing it to conform to their outline., let us consider, in 

turn, the lower, the upper, and the lateral boundaries of the area of rationality*

Below, rationality is bounded by the skills, habits, and reflexes which 

are no longer in the realm of the conscious, In this area, principles of admin­ 

istration will be derived from the physiology of the human bodyf the laws of 

skill-training, and of hebit. This is the field which has been most successfully 

cultivated by students of private management, and from it have developed the time 

and :..Dtior. ctucl*- and the tL.,rblig»

Above, rationality is bounded by value and purpose * In this area, in­ 

stitutional identifications are a factor of considerable importance, for they 

determine, in large measure, the extent to which indirect effects of administra­ 

tive action are weighed, and the extent to which "frictional" losses in social 

value occur, Any change in tho institutional identifications of the members of 

an organization has profound implications for the operation of the organization, 

It is this which explains the pronounced effects which result from waves of
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patriotism or "national identification" which sweep over a nation in times of 

crigis* This patriotism, replacing many local, institutional, and personal 

identifications, can bring about a considerable decrease in "frlctional" losses. 

This is a subject which has already been discussed at length in Chapter VII.

Laterally, rationality is bounded by limitations of knowledge. Know­ 

ledge reaches decision through two principal channels: communication and train­ 

ing. Hence, insofar as administrative theory is concerned with this area, it is 

concerned with mechanisms of communication and the psychology of training.

Since the administrative theory is concerned with control of the non- 

rational, it follows that, the larger the area of rationality, the less important 

iSr the administrative organization. For example, the function of plan prepara­ 

tion, or design, if it results in a written plan that can be communicated inter- 

personally without difficulty, can be located almost anywhere in the organization 

without affecting results, All that is needed is a procedure whereby the plan 

can be given authoritative status, and that can be provided in a number of ways. 

A discussion, then, of the proper location for a planning or designing unit is 

apt to be highly inconclusive, and is apt to hinge on the personalities in the 

organization and their relative enthusiasm, or lack of it, toward the planning 

function,!

On the other hand, when factors of communication or identification are 

cruaial to the making of a decision, the location of the decision in the organ­ 

ization is of great importance. The method of allocating decisions in the army, 

for instance, automatically provides (at least in the period prior to the actual 

battle) that each decision will be made whore the knowledge is available for

i, for instance, Robert A. Walker, The PIanning Functi on in, Urban 
Government (Chicago: University of Chicago Press, 1941)» pp. 166-175. Walker 
makes out a strong case for attaching the planning agency to the chief executive. 
But he rests his entire case on the rather slender reed that "as long as the plann« 
ing agency is outside the governmental structure, however, planning will tend to 
encounter resistance from public officials as an invasion of their responsibility 
and jurisdiction." The verb "will" seems entirely too strong for the facts of
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coordinating it with other decisions. Similarly, we may note that final decisions

regarding budget allowances are always entrusted to administrators who are not 

identified with the particular items to be allowed, but must weigh these items 

against alternative items*

Assigning Weights to the Criteria

So much for the terms which enable us to describe, and the criteria 

which enable, us to diagnose administrative situations. These criteria, as we 

say in the first portion of this chapter, commonly occur in mutually contradic­ 

tory pairs. Thus, centralisation is opposed to decentralization; the advantages 

of specialization, to the costs of communicationj unity of command, to the 

specialization of decision-makingj limitation of span of control, to limitation 

of the number of levels in the hierarchy; specialization by purpose, to special­ 

ization by process, area, or clientels.

Becauae the criteria occur in this manner, it is not sufficient for 

administrative theory merely to identify them. Merely to know that a specified 

change in organisation will reduce the span of control is not enough to justify 

the change.- We must balance this gain against tho resulting losa of contact be­ 

tween the higher and lower ranks of the hierarchy.

Hence, administrative theory must also be concerned with the weights 

that are to be applied to these criteria ^to the problems of their relative im­ 

portance in any concrete situation. This is not a question which can be solved 

in a vacuum. Arm-chair philosophizing about administration^of which the present 

study is an example-~has gone about as far as it can profitably go in this par­ 

ticular direction. What is needed now is empirical research and experimentation 

to determine the relative desirability of alternative administrative arrangements.

The methodological framework for this research is already at hand in 

the theory of Chapter VI* If administrative organizations be subjected to study 

whose activities are susceptible to objective evaluation, then the actual results
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of modifying administrative arrangements in these organizations can be observed 

and analyzed*

There are two indispensable conditions to successful research along 

these lines. First, it is necessary that the objectives of the administrative 

organization under study be defined in concrete terms so that results, expressed 

in terms of these objectives* can be accurately measured. Second, it is necessary 

that sufficient experimental control be exercised to make posaible the isolation 

of the particular effect under study from other disturbing factors which might be 

operating on the organization at the same time.

These two conditions have seldom been even partially fulfilled in so- 

called "administrative experiments. 11 The mere fact that a legislature passes a 

law creating an administrative agency, that the agency operates for five years, 

that the agency is finally abolished, and that an historical study is then made 

of that agency's operations is not sufficient to make of that agency's history 

an "administrative experiment." Modern American legislation is full of such 

"experiments* which afford orators in neighboring states with abundant ammunition 

when similar issues arise in thoir bailiwicks, but which provide the scientific 

investigator with little or nothing in the way of objective evidence, one way or 

the other*

In the literature of administration, there are only a handful of re­ 

search studies which satisfy these fundamental conditions of methodology  and 

these are, for the most part, on the periphery of the problem of dec is ion -making* 

There are, first of all, the studies of the Taylor group which sought to determine 

the technological conditions of efficiency. Perhaps none of these is a bettor 

example of the painstaking methods of science than Taylor 's own studies of the 

cutting of metals*

Studies dealing with th© human and social aspects of administration

 P.W. Taylor, On the Art of Cutting Metals (New Yorkt The American 
Society of Mechanical Engineers, 190?).
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ar© even rarer than the technological studies* .Among the more important are the 

whole series of studies on fatigue, starting in Great Britain during the First 

World War, and culminating in th© Westinghouse experiments.*

In th© fiold of public administration, the single example that occurs 

to the writer is the series of experiments which have been conducted in the pub­ 

lic welfare field to determine the proper case loads for social workers.2

Because, apart from these scattered examples, studies of administrative 

agencies havo been carried out without benefit of control, or objective measure­ 

ments of results, they have had to depend, for their recommendations and con­ 

clusions, upon a priori reasoning proceeding from "principles of administration*" 

We have already, in this chapter, given our reasons for believing that such Mason­ 

ing cannot in any way bo conclusive.

ffhe Role of the .Administrator

It has been suggested earlier in this study that the decisions which 

might be uniquely designated as "administrative" decisions are those which are 

concerned with the decision-making process itself* That is f such decisions do 

not determine the content of the organization's work, but rather how the decision- 

making function is to be allocated and influenced in that particular organization.

But to say that in any organization certain "administrative" decisions 

have to be made, is not to say that the person who happens to be designated an

_______ _ - - - ^ _     _.'".-- T ~ ". I . ' ' -' '-I ~' - '  ' ' - "' .-.-.. ..-.---,-.-. ." .'...-- - .-,"" - ' II .'...-

^Great Britain, Ministry of Munitions, Health of Munitions Workers 
Committee, Final Report (London: H,M» Stationery Office, 1918)j P.J, Roethlis- 
berger and William J, Dickson, Management and the Workor (Cambridge: Harvard 
Press, 1939)f

2Ellery F» Reed, An Experiment in Reducing the Cost of Relief (Chicago: 
American Public Welfare Administration, 1937); Robeeca Staman, "What is the Most 
Economical Case Load in Public Relief Administration?" Social Work Technique, IV 
(May-Jun© f 1938)» PP» 117*121j Chicago Relief Administration, Adequate Staff Brings 
Economy (Chicagot American Public Welfare Ass *n. 1939); Constance Hastings and 
Saya S. Schwartp, Size of Visitor *8 Caseload as a Fs,crtor in Efficient Administra­ 
tion of Public Assistance (Philadelphiss Philadelphia County Board of Assistance, 
1939); Simon, et al.» op. cit.
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"administrator" in that organization makes., or should make, only administrative 

decisions* Whether or not it is desirable that there should bo functionaries 

whoso tasks are confined within these limits, it is certainly not on accurate 

description of administrative organizations as they exist today to define the 

administrator's task in those terms.

In almost all organizations he has a grave responsibility not only to 

establish and maintain the organizational structure, but also to make sone of the
f -

broader and more important decisions regarding the content of the organization's 

work. To mention only one of these decisions, the higher administrator ordin*- 

arily has a considerable responsibility for budget decisions »that is, decisions 

as to the directions in which the organization's efforts should be expended. 

Further, to him falls the responsibility, within the limits of his discretion, 

to formulate organizational objectives that is, the values yrhich will guide 

decisions at all lower levels of the organization.

The statement, then, that as we proceed upward in the hierarchy "'admin­ 

istrative" dutioa come to occupy more and more of the administrator's time, and 

"technical" duties less, must bo interpreted with considerable caution. It is not 

true if the term "administrative duties" is taken to refer only to the organiza­ 

tion-determining functions. It is true, if the broader decisional functions 

which fall to the administrator arc considered "administrative duties."

What is the difference between these lattor functions and the "tech­ 

nical" functions at the lower levels of the hierarchy. Simply that the content . 

decisions of the higher administrator deal with more ultimate purposes and more 

general processes than the decisions of the lower administrator. Wo might say 

that the lower administrator's purposes are the upper administrator's processes.

The stenographer's rationality is exercised in translating a piece of 

copy, whatever its content, into a typewritten manuscript. Her employer's 

rationality is exercised in determining the content of the copy, taking for 

granted the very element with which the stenographer is concerned its transla-
 

tion into typewritten form.
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If the Chief Engineer's decisions are less, concerned with engineering 

technology that those of his designing engineers, with what are they concerned? 

If the Health Officer's decisions do not involve the minutiae of medical knowledge, 

what do they involve? They involve the application of the criterion of effici­ 

ency to the broader purposes of the organization, Since the broader purposes of 

governmental organizations are predominately social, and the larger problems of 

means are principally economic and fiscal this means that the decisions of the 

higher administrators involve social science principles and economic calculations.

One further point should be noted which .applies even to those deci­ 

sions which deal with the organization structure itself. If, as has been suggested, 

administrative theory cannot be entirely freed from concern with the content of 

the organization's work, it follows that sound organizational decisions require 

also a knowledge of that content.

We see, then, that the work of the administrator f as organizations are 

now constituted, involves (l) decisions about the organization structure, and (2) 

the broader decisions as to the content of the organization's work. Decisions of 

neither type can rest entirely, or even primarily, upon a knowledge of or facility 

with administrative theory. The former must be firmly grounded in the organiza­ 

tion's technology. The latter must be grounded in the organization's technology 

and requires in addition (a) a thorough appreciation of the theory of efficiency, 

and (b) a knowledge of those aspects of the social sciences which are relevant to 

the broader purposes of the organization.

If this analysis, is correct, it has direct implications for the train­ 

ing of an "administrative class," that is, for the training of persons who arc 

able in abstract administration. In the first place, it casts grave doubts on 

the possibility of developing administrative ability apart from subject-matter 

competence except at the very highest levels of the hierarchy. In the second 

place, it indicates that the proper training of "administrators 11 lies not in the
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narrow field of administrative theory, but in the broader field of the social 

sciences generally.

Conclusion

Our study has not led us to any definitive administrative principles, 

It has, however, provided us with a framework for the analysis and description 

of administrative situations, and with a sot of factors which must be weighed in 

arriving at any valid proposal for administrative organization. It has shown 

us, further, that currently accepted "principles" of administration suffer from 

internal ambiguity and mutual contradiction.

What are the next steps that research must take?. First, it must de­ 

velop adequate case studies of existing administrative situations. It will do 

well to initiate these on a small scale dealing in minute detail with organiza­ 

tional units of moderate size. Only in this way can superficiality be avoided.

Second, techniques must be developed and improved for measuring the 

success of a particular administrative arrangement. Specifically, the assump­ 

tion so often made in administrative studies that an arrangement is effective 

because it exists, is a circular argument of the worst sort. Students of admin­ 

istration are possessed of no occult vision which permits them, by simply ob­ 

serving an administrative organization, to determine whether it is "working" or 

not, The only procedure of evaluation that can possibly be valid is the compari­ 

son of alternative administrative schemes in terms of their objective results.

Finally, the valuable investigations already initiated of the "condi­ 

tions" under which different administrative principles are validly applicable 

might well be extended with the use of the "decisional" framework described in 

this study*
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Y/HAT IS AN ADMINISTRATIVE SCIENCE?

The distinction made in Chapter II between the ethical and the factual 

helps to explain the nature of administrative science. Scientific propositions, 

it was said in that chapter, are statements about the observable world and the 

way in which it operates. Ethical propositions, on the other hand, are expres­ 

sions of preferences. Do principles of administration qualify, under this defini­ 

tion, as scientific propositions, or do they contain an ethical element?

Theoretical and Practical Sciences

Sciences may be of two kinds: theoretical and practical. Thus, scien­ 

tific propositions may be considered practical if they are stated in some such 

form asj "In order to produce such and such a state of affairs, such and such 

must b© done*" But for any such sentence, an exactly equivalent theoretical 

proposition with the same conditions of verification can be stated in a purely 

descriptive form? "Such and such a state of affairs is invariably accompanied 

by such and such conditions." Since the two propositions have the same factual 

meaning, their difference must lie in the ethical realm, laoro precisely, the 

difference lies in the fact that the first sentence possesses an imperative 

quality which the second lacks* The first sentence can be said to be "true" or 

"false" only if this imperative aspect is ignored*

This situation is strictly analogous to that which we found to hold 

with respect to decisions* In so far as decisions can be said to be "correct," 

they can be translated into factual propositions* Their ethical element must bo 

eliminated before the terms "true" and "false" can be applied to them* Similar­ 

ly, the propositions of a practical science must b© put in hypothetical form in 

order to eliminate the ethical element.

When factual propositions are selected primarily for their usefulness

237-r
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in deriving on© imperative from another » they may be considered practical. In 

other cases* they are theoretical . It is clear that they differ from each other 

only with respect to the motives of the persons who employ them.

From the foregoing discussion , two definite conclusions may "be drawn;

First, science is interested in sentences only with regard to their 

verification. Hence, science is concerned with the factual aspects of meaning, 

but not with the ethical.

Second, practical sciences differ from theoretical sciences, as those 

terms have been used here, only in their ethical aspects.

Propositions of an Administrative

Propositions about administrative processes will be scientific in so 

far as truth and falsehood, in the factual sense can be predicated of them. 

Conversely, if truth or falsehood can be predicated or a proposition concerning 

administrative processes, then that proposition is scientific.

It is sometimes tihought that, since the words "good" and "bad" often 

occur in sentences written by students of administration, the science of admin­ 

istration contains an essential ethical element. If this were true, a science 

of administration would be impossible, for it is impossible to choose, on an em­ 

pirical basis, between ethical alternatives. Fortunately, it is not true. The 

terms "good" and "bad" when they occur in a study on administration are seldom 

employed in a purely ethical sense. Procedures are termed "good" when they are 

conductive to the attainment of specified objectives, "bad" when they are not 

conductive to such attainment. That they are, or are not, so conductive is purely 

a matter of fact, and it is this factual element which makes up the real substance 

of an administrative science. To illustrate: In the realm of economics, the

Luther Gulick haa set forth substantially this same view with respect 
to the nature of administrative science. See "Science, Values, and Public 
Administration," in Gulick and Urwick, eds., op, cit.« pp.
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proposition "Alternative A is good" may "be translated into two propositions, one 

of them ethical, the other factual:

"Alternative A will lead to maximum profit."

"To maximize profit is good t "

The first of these two sentences has no ethical content, and is a sen­ 

tence of the practical science of business. The second sentence is an ethical 

imperative, and has no place in any science*

Science cannot tell whether we ought to maximize profit. It can merely 

tell us under what conditions this maximization will occur, and what the conse­ 

quences of maximization v/ill bo.

If this analysis be correct, then there are no logical differences 

which distinguish the sentences of one science from those of another. Whatever 

differences exist must arise from the subject matter of the several sciences, 

rather than from the intrinsic nature of their sentences.

The Natural and the Social Sciences

The discussion thus far leads to the solution of one issue which has 

been debated by methodologists of the social sciences. It has often been argued 

that the social sciences involve ethical norms, and therefore lack the objectivity 

of the natural sciences* A recent statement of this view may be found in 

Robert S, Lynd's Knowledge for What?1 Since it is clear that truth or falsehood 

cannot bo predicated of ought-sentences, this distinction cannot be valid. If 

there are fundamental differences between the natural and the social sciences, 

they must lie in some other direction.

 ^Robert S. Lynd, Knowledge for What? Th.e Place of Social Science in 
American Culture (Princeton; Frinceton University Press, 1939)* A somewhat 
more sophisticated variant of this viewpoint runs, through the writings of 
Frank H f Knight, See especially his review of "Bortrand Russell on Power,» 
International Journal of Ethics. XLIX (April, 1939), 253-285, and the "Preface 
to the Re-Issue" of his Risk. Uncertainty and Profit, pp. xv-scvi.
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Another group of distinctions, although valid, must be dismissed as 

superficial. First, social phenomena aro probably far more complex than the 

data with which the natural sciences are concerned. Consequently the task of 

discovering regularities underlying social phenomena might b© expected to be more 

difficult* Second, experiments cannot be carried on in the social sciences with­ 

out regard to the consequences for the objects of experimentation. The doctor 

in ArroY/smith had an unequalled opportunity to experiment with vaccine under con­ 

trolled conditions, but his human values got the best of him, and ho found him­ 

self unable to deprive his control subjects of the benefits of treatment. The 

validity of both of these distinctions, may bo granted, but they can hardly be con- 

; sidered fundamental. Complexity is a matter of degree, and it may well be 

questioned whether some of the more involved phenomena which have been dealt 

with in the physical sciences are not as complex as some of the simpler social 

phenomena. Experimentation, too, can hardly be the real distinction, for astron­ 

omy, the first developed of the natural sciences, has never had the advantages 

of the laboratory in discovering its laws,.

Expectations as Factors in Social Behavior

If there is a fundamental difference between the social and the 

natural sciences, it derives from the fact that the social sciences deal with 

conscious human beings whose behavior is influenced by knowledge, memory, and 

expectation. Consequently, knowledge by the human beings themselves of the forces 

which mould their behavior may (but need not) alter that behavior. It is appar­ 

ent today, for example, that public awareness of the uses to ?/hich propaganda 

was put in an earlier world war is affecting to some degree public reaction to 

propaganda in this war,

This does not mean that it ia impossible to state valid laws of human
i

behavior. It simply means that one of the variables to b© included in the state­ 

ment of social laws is the state of knowledge and experience of the persons
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whose "behavior the law purports to describe.^ The more deliberate the behavior 

which forms the subject matter of a science, the more important the role played 

by knowledge and experience.

The characteristic of purposive behavior, that is, its dependence on 

belief or expectation, has further consequences in the social field when group 

behavior is involved. The decision of each member of the group may depend on his 

expectation of how the other members of the group will behave, that is, A's deci­ 

sion may depend on his expectation of B's behavior, while B's decision may depend 

on his expectation of A's behavior. In this way a certain indeterminacy may arise, 

as indeed it does in such social institutions as the stock market, whore success-

ful behavior involves out-guessing other participants in the market with regard

? to these expectations»

It is a fundamental characteristic of social institutions that their 

stability and even their existence depend on expectations of this sort. Insofar 

as behavior of another person can be accurately predicted, it forms a portion of 

the objective environment, identical in its nature with the non-human portions 

of that environment.

A careful search for discussions of this point In the literature of 
social science methodology revealed a brief but clear statement of this propo­ 
sition in a paper by W. Edwin Van do Walle, "A Fundamental Difference between 
the Hatural and Social Sciences," Journal of Philosophy. XXIX (September 29, 1932), 
542-550  The distinction is closely allied to the differentiation between the 
artificial and the natural which was introduced into the field of sociology by 
Lester F. Ward, Dynamic Sociology (New York* D. Appleton & Co,, 1926, 2nd Ed. 
2 Vols.)» Cf. Joseph Mayor, "Scientific Method and Social Science," Philosophy 
of Science, I (July, 1934) t 338-350 f But both in the writings of Ward, and in 
Frank Knight's discussion of the same issue (Risk  Uncertainty and Frofit. 
pp. xvxjcxii) the view is apparently taken that the "artificiality" of society 
implies that a science cf sociology inevitably involves ethical assumptions* In 
the present study, the contrary view is taken.

^Fronk Knight's fundamental thesis is that this "out-guessing" is the 
explanatory mechanism for profit in a competitive economic system (Risk, Uncer­ 
tainty and Profit, pp. 35-37i 333*335)» See also analyses of the economic problem 
of duopoly, where the phenomenon of cut-guessing shows up to an extreme degree, 
in R.G.D. Alien, Mathematical Analysis for Economists (London: Macmillan arid Co., 
1938)* PP« 200-204} 345-3471 and references cited therein.
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Applying these considerations to the field of administration, we see 

first of all that the administrative organization implies purposive behavior en 

the part of its participants* Hence the expectations of these participants will 

be a factor in determining their behavior. Further, part cf their expectations 

will involve expectations as to the behavior of other members of the administra­ 

tive organization*

In this sense administration is not unlike play-acting. The task of 

the good actor is to know and play his role , although different roles may differ

greatly in content. The effectiveness of the performance will depend on the
*

effectiveness cf the play and the effectiveness with which it is played. The
i

effectiveness of the administrative process will vary with the effectiveness of 

the organization and the effectiveness with which its members play their parts*

\

i The Nature cf Administrative Principles

We may summarize the conslusions we have reached with respect to a 

science cf administration. In the first place, an administrative science, like 

any science » is concernod purely with factual statements. There is no place for 

ethical assertions in the body of a science* Whenever ethical statements do 

occur, they can be separated into two parts, one factual and one ethical, and
i
[ only the former has any .relevance to science,

Using the terms theoretical and practical as they have been defined in 

this section, an administrative science may taken either of these two modes. On 

the one hand, propositions about administration may be descriptions   oither 

with reference to a particular organization or to organizations in geiaeral--cf 

the way in which human beings behave in organized groups. This might be called 

a sociology of administration.

On the ether hand* a practical science of administration consists of 

propositions as to how men would behave if they wished their activity to result
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in the greatest attainment of administrative objectives with scarce moans.^

These two alternative forms of administrative science are exactly 

analogous tp the two forms which economic science takes. First, economic theory 

and institutional economics are generalized descriptions of the behavior of men 

in the market. Second, business theory states those conditions of business be­ 

havior which will result in the maximization of profit.

This treatise has included discussions of both the sociology of admin­ 

istration and the practical science of administration. Chapters IV and VII 

have been concerned primarily with the former, and Chapters III, V, VI, VIII, 

and IX primarily with the latter.

 ' For a fuller discussion of the distinction between a sociology and a 
practical science of administration, see Richard A, Musgrave, "The Planning 
Approach in Public Economy: A Reply," ^artorly Journal of Economics. February, 
1941, p. 324t and Herbert A. Simon, "The Planning Approach in Public Economy: 
Further Comment, 11 ibid.» p. 329« For an example of the miaconeeptions which re­ 
sult from a failure to make this distinction, see the recommendations for re­ 
search in administration set forth in V.C. Key, "The Lack of a Budgetary Theory," 
American Political Science Review* XXXIV (December 1940), pp. H43~1144.
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IMffHEMATICAL FORMULATON OF THE THEORY OF EFFICIENCY

Precision and clarity way b© added to the statement of the general 

efficiency theory by reformulating it in mathematical symbols, As already noted, 

this formulation turns out to be practically identical with the theory of max­ 

imization of utility in modern economics.  *  This is not surprising since the 

problem in tho two cases is the same   that of maximizing an index of results 

under specified conditions, and with limited resources.

Let JL be an administrative objective, and J, a measure of accomplishment 

of the objective. Let ja and ID be two activities, bpth directed toward j^, and 

Pa and Ph measures of the performance of a. and £ respectively. We may introduce 

further, <£ , jOC^ Ot ,,,. as parameters measuring extra-administrative factors 

affecting the application of CL and b. to jl, and /?, p^ ,/5, , as parameters 

measuring the efficacy of a and J> in producing jl.

Then we may state as the fundamental equation governing the adminis­ 

trative process

(l) X =

This equation, corresponding to the "utility function," we may term the "accom­ 

plishment function."

Further let gq. measure the expenditure for a,

and E^ measure the expenditure for b,, 

Introduce ^Sij^j.. . as parameters measuring the appropriateness of 

expenditure Ea to produce Pa , and y£tf \ }   -   • as parameters. measuring the 

apprerpriateness of expenditures R to produce P^,

Henry Schultz, The Theory of Measu-r^ment of Demand (Chicago: Univer­ 
sity cf Chicago Press, 193^)» especially pp. 12-32* An application of the theory 
to the problem of demand with a limited budget, identical in its basic approach 
with the theory presented here, is contained in a paper by Harold Hotelling, 
"Demand Functions with Limited ^Budgets," Econometrica. Ill (January, 1935) PP» 
66*78,



Then a second set of equations nay be stated:

Imposing on these functions the further limitation that the sum of 

expenditures for & and ID is a constant, Jc, we have:

(4)

The administrative problem is to maximize I, equation (l), with tho 

limitation expressed in (4)« This maximization may be accomplished (a) by vary­ 

ing the paramet©rs f or (b) by varying the expenditure for £ relative to tho ex­ 

penditure for b.« Procedures of the first kind, those intended to find the best 

values of the parameters, may be termed evaluative. Procedures of the second
4

kind may be termed budget^gry. The budget problem is to find, for given values 

of the parameters, the distribution of expenditures between .a and .b which mil 

maximize tho function JN

If tho parameters are given as constants, equations (l) to (4) way bo 

simplified as follows;

(7)

and M t a +k k *K

Then, the ftoac.ticxa $ may Tac defined so that

in general, differentiating (5)

(9) '* ^ " 'a,
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and since, by (8), P^ may be expressed as a function of Pa ,

To find the maximum of j[ we set (10) equal to zero;

Whence,

(12)

However, returning to the unrestricted function, (5)» we may define 

an indifference curve of JI as a set of values of P and Ph which yield a con-

stant value of JE« The differential equation of such a curve may be obtained by 

setting (9) equal to zero \

But this gives for the slope of the indifference curve

(14)
IE
apt>

which is identical with (12)  

Prom this we conclude that at the point where the utility functivn. 

HT =  T (fa) Pfe ) for a given expenditure CP (^P^J-k is a maximum, this 

function is tangent to the indifference curve which passes through the maximum 

point,

The condition (14) may be restated;

H
That is, at the point of equilibrium, the increment to accomplishment 

afforded by an increase in P& would be exactly balanced by the decrement in 

accomplishment afforded by the corresponding decrement, (since 4>^t ^ ^ ^'

T>r e>j:
in Pv.     and    may be termed the marginal degrees of efficacy of P_ and P, ,  ^BL apb -* -*

""iT*" i

respectively, while ~r- d F~^ and ii^(p may be termed the marginal efficacies-, of
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Pa and P respectively

Another set of ratios which will be of interest to us is j & and 2L-k
C/ £* CX Eb 

  These may be termed the marginal unit costs of P& and R,, respectively.-1-

From (5)t (6) i and (?), we havo;

and (17) iJE - '££ ~

or, if we may so name them, the marginal degrees of efficacy of EL and Eu, re­ 

spectively, are equal to the product of the marginal degrees of efficacy of Pt 

aad Pv, respectively, by the marginal unit costs of Po and

Remembering that by (4) d fc^* "-< /£» an(^ taking the quotient of (16) 

and (l?)f we may write

(18)

At the point of equilibrium, however, the further condition (14) holds, 

so that the entire right-hand side of (16) is equal to unity, making; 

(19)

At the point of equilibrium (maximization) then, the rate of increase 

of j[ with respect to a unit increase in expenditure on a. is exactly equal to the 

rate of increase of I with respect ^o a unit increase in expenditure on activity lb.

It is easy to see how the theory can be extended to three of more vari-

ables a, b, c, etc., or how intermediate variables might be inserted between the""""""

P f s and J's so that:

ibid,, p. 14» fn. 17» for corresponding definitions of marginal 
utility and marginal cost*


