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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 scepticisme, If they are shared: Dby others in the field
of administrative research, they constitute a serious indictiment
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 nexperiments"--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, 1
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
ntheory" 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 at this 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-liaking and Administrative
organization®, 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 1deas. 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.

0f books, three have proved especially helpful-~0hester I.
Barnard's The Functions ¢f the Executive, Edward C. Tolman's Pur-
posive Behavior in Animalg and Men, and Talcott Pareons' The
Structure of Social Action, After I had completed a first draft,
MacMahon, lillett, and Ogden's study of The Administration of Fed-
eral Nork 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-
ments in earlier drafts of this study, 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 adm1nistrative
decisions with me in season and out,

Herbert A. Simon
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CHAPTER I
INTRODUCTION..THE ADMINISTRATIVE PROCESSL

Administration is usually discussed as the art of '"getting things
doné."2 Emphasis is placed upon processes and‘Pethods 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 deterﬁining of what is to
be done rather than to the actual doling,

It is with this problem—the process of choice which determines
action—that the present study is concerncd, To understand the nature of
choice, and its relation to administrative processes, a nunber of questions
will have to be answered in the course of the studys

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

2. How can rationality of chnice 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 M"correctness' for administrative
decisions?

5, How does administrative organization affect and influence
choice?

6. Fron (4) and (5), what adninistrative arrangenents are con-
ducive to "correct! choices?

1This chanter 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 Adninistration, (Chicagos The Institute, 1940).

2Luther Gulick, "Science; Values, and Public Adninistration,?
in Papers onthe Science of administration, ed, by Luther Gulick and L. Urwick
(New Yorks Institute of Public Adnminstration, 1937), p. 191.
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Some of these questions will be answered with much greater com~.
pleteness and assurance than others. The first, second, and fourth ques-
tionéidealing primarily with the rational aspects of choicg, offer the least
difficulty. Answers to the third and fifth questions mustb, At.the present
state of our psychological knowledge, be highly tentative. The presgnt
study will achieve very little more toward the solution of the sixth, and
fihal, 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 2 theory of administration should be concerned with the pro-
cesses of decision as well as with the processes of action.l 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.

1See, however, three recent contributions to the decision problems
Chapter I of Technique of Municipal Administrations; C. I. Barnard, The Func-
tions of the Executive (Cambridges Harvard University Press, 1939);
Edwin 0. Stens, "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 Qf 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 orgnnimsation quite as much as do the tasks
of "commanding" and "doing&——indeed, i1t 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 7
‘as it must include princiéles which will assure effective command-and ef-
fective action, Moreover, these prindiples will have to be stated so as

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

objectives of any specific organization,

Mal-cinJg Decisions

The term '"decision' usually implies conscioustéeliberation. As
will become abundantly clear, "conscious~unconscious', “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." What is more,
any such unrsalistic 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 whercby one bchavior-




slternative is selected to be Macted out,' from a2l1l the alternatives
which are accessible to choice,

A dmple illustration will show how all-pervasive is the
process of deciding or choosing. The typist, sitting before her ma-
| 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 totel field of alternatives
open to her is vastly broader than the cholice 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
gselecting one from this vast set of possibllities, includes both
conscious and unconscious, rational and nonrational elements, ard
has as its outcome determinate behavior,

Selectivity

The first point to be noted abouﬁ this process of choice
is that it is seldom, if ever, purely "random!, Occaslonally per-
haps a coin is filipped, or a lottery held (the Selective Service
Act, for example), but cven in such ceses the admissible alterna-
tives are first narroved dowmn to a few "plausible! ones, and it is
only among these admissible 2lternatives that choice is indiffcrent,
A person nay flip a coin to choose between two movies for an evening's

entertainment, but he is less likely to use this nethod for choosing



between a train for New York 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 dceision as to the second stroke, If
the first stroke is a "g," the second will almost inevitably be a
"y, " 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 genersl 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 10v00 a.m. of a certain day,
and if he carries out that decision, he climinates for himself the
alternative of being in Chicago at 10405 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-
sgquences extend over time as well as space, |

Precisely how does the integration of decisicns conme

about? In addition to the physical linitations mentioned in




the previous paragraph, the integration results from purposiveness.

Choice is ofdinarily deliberate with respect to ends and means—
those behaviors are selected which are appropriate meens todesired
ends,

Value and Fact

The minute decisions which govern specific actions are
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 stepj he takes a step in order to pro-

cecd 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 selectlon of a goal, and a
behavior relevant to ity this goal may in turn be mediate to a
somewhat more distant goal; and so on, until a relatively final
aim is reached,l In so far as decisions lcad toward the sclection
of final goals, they will be ealled "value judgments;® so far as
they involve the implementation of éuch goals they will be called
"factual judgments,"

Unfortnnately, problems do not come 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 ray be formulated
in very genersl and ambiguous terms—"justice," "the gensral wele-
fare," or "liberty.® Then, too, the objectives as defined may be

mercly intermediante to the attainment of more final aimsg, For ex.-

" 11:? Chapter III, this distinction between mediate and final
goals will be elaborated, and its necessity shown,
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ample, in certain spherea of action, the behavior of men is generally
oriented around the "economic motive", Yet, for most men, economic
gain is not usually an end in itself, but a means for attaining more
final endss 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 rehabiliteting offenders, and for dis-

zcouraging potentlal offenders.,

The Hierarchy of Decisionse-The 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
goels or objectivesi it is rational in so far as it selects alternatives
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, mgy be directed simultaneously toward
several distinct objectives! a recreation department may seek to lmprove
the health of children,to provide them with good uses for their leisure
time, and to prevent juvenile delinquency, as well as to achleve similar
goals for the adulis in the community.

Even when no conseldus or deliberate integration of these goals
takea place in decision, it should be noted that an integration generally

takes place in faet. 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-
portsnce, 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 cmphasizes athletics for
adolescent boys then this objective is given an actual weight in prac-
tice which it may, or mey 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 deliberéte-
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 lmportant 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 which is available under the circum-
stances, The environmental situation inevitably limits the alternatives
which are available, and hence scts a maximum to the level of atiminment
of purposc which is possible,

This rclative element in achievement—tnis element of com~
promise——~makes even rnore inescapable the necessity of finding a conmon
denonminator when behavior is ainmed sinultaneously at several objectives.
For instance, if experience showed that an organization like the Work
Projects Adninistration  could at one and the sane tine dispense relief
and construct public works without handicapping either objective, then
the agency night attenpt to attain at the sase time both of these objec-
tives. 1If, on‘the other hand, experience showed that the acconplishment

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.l

An Illustration of the Process of Decision,~-In order to under—

stand more clearly the intimate relationships which exist in any practical
governmental prcbiem 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 & new street? It 1ls necessary to determinet (1) the design
of the street, (2) the proper reclationship 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 purpéses for which the street is intended, and the social
values affeoted by its constructions (1) speed and convenience in trans-—

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

— o PR

Yorom the description by MacMehon, 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 Federsl Work Relief (Chicagos
Public Administration Service, 1941), pp. 17-42,
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values, (4) construction costs, and (5) distribution of cost among taxpayers.

On the other hahd; the decisions must be made in the light of
scientific and practical knowledge as to the effect particular measures
will have in realizing these values, (1) The relative smoothness, per-
manence, agd cost of each tyne 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 depand both on the relati#e 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 serve to indicate some of the basic
features of the process of decision. These features will be further
claborated 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 d ecisions 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 Séveral persons are required
to accomplish it, this is no longer possible, and it becomes necessary to
develop processes for the application of organized effont to the group
task, The techniques which facilitate this application are the a?minis-
tratifé‘brocesses. 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 processess 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 personé who actually construct the ship.

The orgenization, 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—~
jdual ordinarily (1) 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 seweral 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
of ficers make further decisions dealing with execution., 1In turn, the
persons who are given the task of carrying out these doeisions usually
need,in the process of execution, to make further decisions. Theisask
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, and perhaps the gencral type of construction.

The chief administrator or one of his staff agencies will determine the
specifications for the materials, what concerns will furnish them, ctc;

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 bé done, and will select equipment, foremen to super-
vise the work, ete.j finally, to the foremen willbe left the responsibility
for deciding on the details of construction and convenience to adjoining

property owners during the actusl progress of the work,

' Specialization

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 pyranidal
structure of responsibility and authority. This sturcture 1s scen 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 work of the officiel at any given pointin the
hierarchy, and the trypes of decisions he must make and execute, are rela-
tive to the particular task that has been assigned to him, it results that
decisions on broader issues tend to Ee concentrated toward the top of the

hierarchy.



13

Administrator and Operative

Since the administrator is trying to accomplish things through the
efforts of a group, his decisions and activities will be directed toward
moti&éting persons below him in the hierarchy toward effective action. In
fact, it can be said that the sole function of the nonnoﬁerative 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 nonwoperative per-
sons be justified from the standpoint of the group'!s effectiveness. A
itheory of decisions, then, is fundamental to the entirc work of the non-opera-—
tive group.

The bfficials and cmployees at different levels of the hierarchy
nay generally be distinguished by the tvpe of work they do.1 The breadth
of issues involved in decisions will decrease toward the lower levels of
the hierarch&. tAdministrators," in addition to broad decisions, will be
concerned with the coordination of the structure below them; 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, opera-
tives" will decide and execute, but will ususally not be responsiblé for the
work of any subordinates. Thus the hierarchy will be ch&ractérized by
tvertical as well as 'horizontal® specialization.

It is not always possible to pair off neatly the functions deline-
ated here with the persons who perform then.' 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

11 believe that I am indebted to Mr. Lyman 8. Moore for the basic
ldea 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 tup,.those of super-—
vision directly beneath, and those of operation at the bottom. Tne functions
of administration filter down through the organization from the chigf 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's time and this proportion diminishes
steadily down through the organization. In Sheldon's wordss "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."l The last one of thesc "centres of coor-
dination! may be in the mind of the 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 "déciding" and "doing" compare with accepted breakdowns of administrative

activities? Current lists of administrative activities includes planning,

1011ver Sheldon, The Philosophy of lanagement (Londont Sir Isaac
Pitman & Sons, 1930), pp. ’52:55. S

\
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organiZation, staffing, finance, purchasing, command, coordindtion 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 organizationds
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 task of making decisions about the

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

; ized functions will be of cach member of the organiiation, and the allocation

of authority-—the right to make decisions-among members of the organization.
The relation of staffing té 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 egency's work, and have no particular relation to
decision-making procesées. 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.

Compmand is a function which makeg possible a specialization of
the decision-making process itself. It permits the communication of a de-
cision from oné point in the organization, where the decisi&n was reached,

to another point where it will be acted out. All the advanteges which
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inhere in the specialization of activities can thereby be attained for the
dec¢ision-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 different 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 adminiétfative staff. The functiorsof control are to determine that
compands have beencﬁrried out, and to provide a check on operations which
will be a basis for modifications of future decisions. A common nediun
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 these matters were included

in the study by the wuthor only when he had tloroughly convinced himself
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that no sound or scientific--or practical—administrative ﬁheory 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 fibst chapters, of

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

problems of administrative theory.

1. Policy and administration, Administrative tneory has long

been struggling with the distinction between matters of 'policy" and matters
of "aedministration,” and with the proper allocation of declsions 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 psyshologi~
cal relations that can subsist between the decisions of two persons. Chap-
ters 3 and 4 attempt to provide £his 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 M"efficiency" 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 eatabllsh
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 seck to present some suggestions as to logical and psy-
chological factors which in Chapter 7 will be applied tg the problem of
the specialist,

These four topics are illustrative of the range of matters covered;
ard 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 to0. 4 with some hope and expectation that he will
come to a discussion of edministrative theory, as such, in the succeeding

" chapters,

Plan of this Study

With these introductory remerks in mind, we may outline the
course which we intend to fo'low in this study of the theory of decisions.

In Chapter II, we shall try to discover shat 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 meéns 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 mect the demends of rationality, We shall see what
role social institutions play ig 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 decisioh—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 accomplishedQ

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 deeisions 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 decisionﬂutaking up those aspects of the spychology
of decision not developed in ‘the éhapters on authority and identification.

In Chapter IX, we shall apply our analysis to & 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 8some tentative "principles" of good administration.
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CHAPTER III
THE LOGIC OF ADMINISTRATIVE DECISIONS

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 indispensable to a rigorous treatment of the subject of this
study, the reader who wighes 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-
tive from among several, The alternatives differ with respect to the con-
sequences which flow from them, and an analysis of decision-making in its
objective aspects will refer primarily to these variable consequences of
choice, |

Although this emphasis upon consequences will give the present'
chapter a definitely "rationalistic" blas, concentration on the rational
aspects of human behavior should not be construed as an assertio$ that human
beings are always or genérally fational. That misconceptidn, which permeated

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

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




ology.1

Since "good“'administration is behavior which ié realistically
adapted to its ends, just as "good" business is economic behavior accurate-
1y ealculated to realize gain, a theory of administrative decisions will of
necessity be somewhat preoccupied with the rational aspects of choice,

Leter chapters of this suudy 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 theoriles
bears to a description of cconomic institutions and actual market behaviors;
that is, it is not a description of how administirators decide so much as

a description of how they would decide if they were good administrators.2

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

role of the means—end relationship in decision.

lThe 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 Yorks E.P. Dutton co.
1914), pp. 12-15, The criticism of rationalism has perhaps been most strong-
1y urged by the Freudians, but is a metter of general acceptance among al-
most all modern schools of sociology and psychology. See, for example,
Harold D. Lasswell, Psychopathology and Politics (Chicagos University of
Chicago Press, 1930), pp. 28=37; Sigmund Freud, "The Unconscicus," Collected
Papers (Londons L. and V, Woolf, 1925), Vol. IV, pp. 98-1263 Vilfredo
Pareto, The Mind and Society (New Yorks Harcourt Brace and Co., 1935), passim.

2Appendix 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".

3Talcott Parsons analyzes social action systems with the help
of these same terms in The Structure of Social Action (New York: McGraw-
Hill Book Company, 1937), pp. 44, 49, 228-24],
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A simplified model of human decision-making is provided by the
behavior of a white rat when he is confronted, in the psychological labora-
tory, with a maze, one path of which leads to food.1 In his first run
through a new mage, 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-~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 (1) 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.

1The rat in the maze has been comprehensively studied by Edward
C. Tolman, Purposive Behavior in Animals and Men (New York: The Century
Company, 1932), This discussion of means and ends follows closely Tol-
man's fornulation,




The Hierarchy of Fnds

Even at the physiological level, means—end 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, buﬁ the child
must with great difficulty learn then 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 means to a broader end, An end nay be sought, therefore, not
for its own soke, 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 nmore distant ends, is to place the sub-
ject in situations where he must 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 ;n 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 usuallj a tangled web, or mote pfecisely; a disconnected
collectionn of elements only weakly and inéompietely tied together and the
integration of these elcments becomes progreésively 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 Figurel; where the vertical lines mean "in order to;“
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 repro-
sented in Figure 23 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

Figure 2
An Incompletely Integrated'Hierarchy of Motives

/

0
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As a natter of fact, reality imposes on bchavior a consistency
even when integration is not consciously achieved in the system of motives.
It is cnpirically impossible to "have one's cake and eat it, too.® If B
and F are conflicting claims——clains inmpossible of realizetion at the same
tine——then the realization of B precludes the realization of F, and a
chojce will have to be nade in fact, whether a choice is méde consciously
and rationally or not.

In an integrated behavior pattern, conflicts of values are re-
solved by refefring then tn a comnon value at a highor level in the hierarchys
for exanple, if one's job, and cne's professinnal reputation are bbth inter-
rediate objectives dirscted toward achieving econonic security then any con-
flicting claims of a job and repubtation can be resolved in terns of their
inplication for security.

Anyone can verify for hinself that the neans-end schena is a
prevalent mode of human thought and decision, Very often it provides also
‘the framework for adninistrative organization, for function ard purpose are
frequently the central integrating concepts around which a departnental or-
ganization is built,

Linitations of the Means-End Schene

The neans—cnd schens fails to provide an entirely satisfactory
description of ratinnal choice, however, To understand why this is so, it
will be helpful to experiment further, in inagination, with the behavior of
the rat in the naze.

Experinent 1. The rat's end presunably is food for he soon learns

to select the path which leads nost quickly to the food. Now suppose his
problern to be somewhat more complicated. Two paths arc laid out, both lead-
ing to the food (Figure 3); in the left-hand path, a netal 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
schemg must be considerably elaborated., Although food is still the rat's
end, and the path his mesns, 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 méans, for it has acquired a negative end-character by
virtue of the grill,

This illustrates two ways in which the means-end schemg 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 altcrnative means are not usually valus-
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 saké. In the case of the paths, however, the presence of

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

A Hypothetieal Maze

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.l If we consider an end as a state
or condition to be reslized, then only one state nay be renlized at one tine,
but nany states over a period of tine, end choice is influenced not only by
"particulnr ends, but also by expecfations of rhat ‘ends may be realized at

different timés.: Choice inmposes two problems, (1) If a particular end 4is to

= it

= N

1See Talecott Parsons, op. cit., p.45. Parsons points out that
contrariwise, the action schema nay dispense with the notion of spatial
dimensions., :
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be rerlized at a given time, what alternative ends rust be relinquished for

that time? (2) If a particular end is to be realized at a given time, how
does this limit the ends which nay be realized at other times?

This may be illustrated by a model. Suppose a person to be
placed at point A (Figure 4), at time T,, with several goals B, C, and D,
at a distance fron him, If he cunnot travel nore than the distance k in one
unit of tire, then in order to reach B at T,, two units of tine later, he
must relinquish the possibility of reaching © at T,y nnd he must relinguish the
possibility of reaching D at T3, one unit of time later thap T,

A third objection to the means-ech schena is perhaps even nore
cogent than the two which have been illustrated. Not only is it difficult—
" as pointed out in the second objeectinn——to discover neans which are un-—
alloyed with a value clement, but it is equally difficult to discover ends
which are really final, that is, pure matters of value. It 1s not too
difficult to test whether an end is really final. If no situation can be
conceived which would nodify or 1linit 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 Means-End 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 thé complete ambiguity of such
terms as Ygood" and "justice." The momeﬁt an attempt is made to supply
these concepts with content, an unin#itad factual means—~élecont crevps
into the formulations.

Decision then involves not merely the attainment of goals by
neutral means——the means-end-schema—but a choice among the alternative
values which are realizable-~the alterhative possibilities,

The Nature of Possibility

On the basis of our discussion, the means—end schema appears
inadequate for a theory of rationality, for it gives insufficient .
racognition to the time varieble in pﬁrposive behavior, it does not
elininnte the possibility that two rational dccisions nay be inconsis-
tent with each other, and it docs 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 possibilitics neets all these

objcctions.

Logical Possibility

Perhaps possibility can nost easily be explained by explaining
what it is not. A set of circumstances or state of affairs is logically

inpossible if it is self~contradictory.l For instance, "this is red,

and this is green,® whore "this! refers to the same point in space at

lcf,, Aristotle, Metaphysics, Bk. V, chap, xii, 11. 23-24t
The Basic Works of Aristatle, M"The impossible is that of which the con~ °
trary is of necessity truc,M
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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

1ogicalleossible.2 Thus, "at midnight I was in Chicago, end at mid-

night I was in New York" is a logical impossibility, while "at midnight
I was in Chicago, and &t one minute past midnight I was in New York"

is a logical possibility.

2In fact some extremely complex epistemologlcal problems are
concealed in this formulation., The definition of logical possibility
in this study corresponds closely to Wittgenstein's. See Ludwig Witt-
genstein, Tractatus Logico-Philosophicus (Londont Kegal Paul, 1922),
secs, 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 mutunlly independent atomic facts into which the world
can be divided. (Ibid., sec. 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 atomi..
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 (Londons Kegan
Paul, 1936), pp. 69-83, 179, and in "Are There Ultinate Sinples?™
Philosophy of Science, II (1935), pp. 387-399. See also Bertrand
Russell, An Inquiry into Meaning and Truth (New Yorks W, W, Norton and
Co., Inc., 1940), passim, but especially chaps. xix and xxii.

The trentment of logical possibility in this study can be
fornmalized by the use of Sheffer!'s stroke-function, "p/q," which reads
"p is incompatible withg." Then any proposition "p" which is a con-
Junction of atomic propositions represents an impossibility if the
proposition "p/p" can be denonstrated, Sece A, N, Whitehead and Ber-
trand Russell, Principia Mathenatica (2nd ed., Canbridges University
Press, 1925), I, "Introduction to the Second Edition," xvi-xix, and th
references there to papers by Nicod and Sheffer. \

The term "possibility" has received considerable discus-
sion in philosophical literature, For a nunmber of viewpoints seec
University of California Publicntions in Fhilesoply (Berkeley: University
of Crliforni~ Progss, 1934}, Vol, XVII, vhile nunber. The papers by Mar—
henke ~néd Savery nre in general accord with the definitlons of possibility
suggested here., UWone 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 conprehensive logical

possibillity when, if any proposition not deducible fron the nembers

of the set were added to it, the resulting set of propositions would
degeribe a logical inpossibility.

For illustration, we nay take a sinple world of space esach
point of which night at any tine be occupied orxr unoccupied.l This
world would be conpletely described by stating for each point in tine
which points of its space were occupied, and which unoccupied. Any
such conplete description is a conprehensive possibility. If the space
consisted of n points, and tine of n pecints, then there would be 2 B+
distinct comprechensive pngsibilities, If the black portions, A.B.C. of
Figure 5 represent the portions of the space which are occupied at T,
then a conprahensive pnsgibillity would be represented by n series of
auch patterns, one for each point in tine. The only linitation in-
posed by logic is that the sane point could not be both occupied and
unoccupisd at a given tine.

The real world.is infinitely nore conplex than the hyno-
thetical world we have constructed, but the idea of conmprechensive pos—
sibility is the sane in the real as in the hypcthetical world. That
is, a comprehensive logical possibility is any way which the whole

werld could be over tinme—-barring only logical contradictions,

lFor instance, a chess—bnard on each of vhose 64 squares
there either is, or is not, a chessman at the end of each nove. If
a gane lasted 60 noves, the nurmber of conmprehensive logical possibili-~
ties for the description of the board during that gane would be p64,60,
all of then distinet. If the nunber of different kinds of pieces which
night occupy each square is taken into consideration, the nunpber of
corprehensive logical possibilities is increased to ;,64.60.
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Figure 5

4 Corprehensive Possibility at Time TO \

Enpirical Possibility

In addition to the limitations inmposed upon possibility by
the denands of logical consistency, there are dlso empirical require-
nents. It has been asserted that "at nidnight I was in Chicago, and
at one ninute past nidnight I was in New York!" describes a logical
possibility, but under present conditions it also describes an enpirical

inpossibility, Thus, the enpiricnl possibilities are a subset of all

logical possibilities elininating those which involve contradictions

with enpirical facts.

A set of propositions describes a corprehensive enpirical
possibility when, if any proposition not deducible fror 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 irpose the enpirical limitation that only one
point in space is occupled at any one time, and that the path described
by this point be continuous over tine, If the naxirunm velocity of the

point, or object, is fixed, this further linmits the empirical possi-
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bilities.1 Suppdse the object be limited to move no farther than the
distance k in one unit of time, and that its position at the time T, be
taken at O (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

.

.//
L.
-
_-»—.“‘"

Thus, although it would be logically possible for the point
0 to be occupied at time T, and Q, outeide the circle with radius k,
to be occupied at T,, this loglcal possibility, and all others like it,
would be ruled out by empirical limitations on the velocity of the ob-

Ject., At T2 the object could lie at any point within a circle of radius

L1The 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
nove M, would be limited to the squares adjoining its position at li_; etc.
Thus t%e total number of comprehensive empirical possibilities Wou18 be
considerably less than the total number of comprehensive logical possibilities.
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2k and with center 0, and at' Ty at ény point within a cirele of. radius
3k, etc.
| Let us review the situation one unit of time later, at Tl'
Let us suppose that in this unit of time the object has moved in a straight
line to the point S oh the circumference of the inner circle about O.
What possibilities now remain for the object's position at time Tz? The

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

2
the circle of radius k about the point 8, It will be seen that this set
of possibilities represents only a subsetb ofythe possibilities available
for T, at the original time T,~-for we have seen that this original set

is represented by the circle with radius 2k about ﬁoint C. The new cir-

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

quarter of its areca,

Time and Possibility

This 1llustration sgrves to indicate the structure of possi-
bilities through time, and the relation between possibility and reallization.
Only one of all the avallable possibilities for any given unit of time
can be realized in actuality. If“I'O be the present or any past time,
there can be only one position which the object actunlly occupies at that
tine.

" This is the most fundamental enpirical linit-tion imposed on
pogsibility. All enmpirical possibilities have identical segnents for the
time stretch up to the present. Under this limitation, the set of con-
prehensive empirical possibilities will be relative to the time T, which
~is taken as the present, If Tf and Tg be two_points in tine such that
Tg is subsequent to Tf, then the set of conprchensive possibilities at
Tg will be a subset of the comprehensive possibilities at T,. This has

£
already been illustrated by Figure 6.1

1Page 39, sunra. The circle with radius k sbout § lies entirely within the
cirele of radius 2k about O,
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It is to be noted further that an obﬁect which noves from O
at T, to S at T may lie anyvhere within a circle of radius k about $-at
T5. If instead, the object had noved to R at Ty, the possibilities for
T, would be the points in a circle of radius k about R, Hence, the actual-
ity ﬁhich has been realized up to time Ty will deternine the set of con-
prehensive possibilitics which are available for the tines subsequent to
T

If now we consider the possibilities available to the object
at time Ty together with its behavior alternatives at time. Ty, that is,
the directions it may take, we see that to cach of these possible di-
rections corresponds a subset of the total possibilitics available at
Te¢o  These subsets are nutually exclusive and taken together exhaust
the available possibilities at Ty,

We may describe this situation in anthroponorphic ternms and
conceive of the nbject as having the power to select its own path out
of those avallable to it. The succession of choices which it nakes
results in *the realization of c¢ne path out of all those possible.

Actually the object can nake either & single choice or a suc—
cession of choices at cach new instant.l A succession of choices over

a tine interval (Té*Tf)’ sclecting one of the behavior alternatives at

each point in tine through this interval, is designated a comprehensive
choice for the interval (Té*Tf).

For the norment, it will be assuned that a choice is made at the
and of ench unit of tine (assuning finite units) for the object'!s path
during the next unit, The set of conprehensive possibilities which re-
nain after a given beshavior slternative has been taken at Ty will be

called the possibility set consequential on that behavior alternative.

- e —— ’ P — "y P s e 1 - Pr——

1The chess player nay nmerely decide on his next ﬁove or he nay
lay out a whole plan of canmpaign.
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If the object be at 0 at T, (Figure 6), it may move to 8 at Ty, to R

at Ty, or to any other point in the inner circle at T;. Suppose the
first slternative is takenj then the possibilities consequential on this
slternative will be identical with the comprehensive possibilities for
the object at point S at Ty. If the second alternative were taken, the
possibilities conseouential on this altornative would be identical with
the comprehensive possibilities for the object at point R at Ty, cte,

As has been noted, the set of comprchensive possibilitles con-
sequential on S is mutually exclusive with the set of comprehensive
possibilitics consequential on R, although they mey be identical except
for.a finite time segment.l

Because of the importance of the time variable in cholce
situations, two further terms will be defined, both invelving the no-

tion of simultaneify. A simultancous possibility is that portion of a

possibility all the clements of which refer to a single instant of time,

A comprchensive simultanzous possibility for the time T, is that portion

of a corresponding comprchensive possibility which refers to events at
the time Ty,

Knowledge and Possibility

From the discussion thus far, it may be seen that the passage
of time serves to narrow the ficld 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
possibilitics a more linited subclass of cmpirical possibilities, set-
ting up certain functional relations among the variates which describe
the possibilities. (We use "functional" and “variates" in a broad

sense, and do not limit the discussion to quantitative knowledge,)
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1In chess the sane position may'be reached by o munber of
differeont permutntions of roves,
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No better illustration of this is afforded than by the science of
astronomy. Kepler's great achievement was to devise & 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 gi§en 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,
kndwledge must be satisfied with a much more modest degree of attainment
than it has reached in astronomys it usually contents itself with discover-
ing certain implications among the variates 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 enpirically 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 possibillty schena,
certain complications ensue. Purposive behavior, as we have seen, is for-
ward looking, aiming toward future goals, which are, in fact, deterninants
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 pwrposive behavior,
the future may deternine the present, rather than the present the future,
Sﬁch a relationship would violate the tenets of rost deterministic systens,

but would not, as has sometines been supposed, make predictivn inpossible.
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As & matter of actual fact, it is not the future, but expvectation 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 consecuentisl on each of
the comprehensive choices available to him. Since different consequentizl
possibilities will be realized for any given comprehensive choice which is
selected, the Consequential possibility may be considercd 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 whesl, and a mathenatician could easily write the
equation connecting the successive positions of the steering wheel over a
stretch of time with the resulting path of the car, Zach vossible set of
steering-wheel positions would represent a compreaensive choicejy each path
of the automobile 2 consequential possibility.

We may look at the situation from a somewhat more general stand-
noint. Consequential on any pressnt situation are a set of conmprehensive
logical possibilities. Which of these possibilities will be realized will

depend on (1) the environnental paremeters which describe the present situa-

tion, and (2) the value of the behavior paraneter (i.e., the particular con-
prehensive choice) which is selected. In the case of purposive behavior,
the behaving subject forms certain expectations of the possibilities con-
sequentisl on each alternative. These are based on (1) his knovledge of the
laws connecting present environnental paranesters with future sets, and (2)
his knowledge of the actual values of the pressnt perameters. The cholce is
nade anong thcse consequential possibilities.

The autornobile affords an illustration of this point alsot if a
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driver wishes to proceed forward, he shifts into low gear; if backward, into
reverse; but he nust know which position of the gear shift lever corresponds
to which gear (the environnentsl paraneter). Thus, to achieve the same con-
sequential possibility--to proceed backwards—he would have to move the
lever into a different pesition with a Dodge of the twenties than with a no-
dern Dodge.

For given fixed values of the environmental paraneters the conse-
quential possibility nay be considered a single-voalued function of the be-
havioi paraneter—for cars with the sanme gear shift, persons placing the
lever in a partigular position may always cxpect to procezd in the same
direction. In other words, in a given objective environnment, there is a
unique possibility consequential on each ccnprehensive choice,

The implication night be drawm fron this discussion that any ra-
tional choice between alternatives involves a conplete description of the
possibility consequential an each alternative and a conparison of these pos-
sibiliticsw—that We would have to know in every single rexpect how the world
would be changed by our bshaving 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 problem of choice is usually greatly sinplified
by the tendency of the enpirical laws which describe the regularities of
nature to arrange thenselves in relatively isolated subsets. In conparing
two behavior alternatives, it is often found that their consequential possi-
bilities differ in only a few respects and for the rest arc identlcal, That is,
the differential comsequences of one behavior as against an alternative be-
havior nay occur only ithin a brief span of tine and within a linited areca

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 inttoduced 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,
;nd 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 subjeet 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 handj the second tries to guess whether heads or tails is
up. The first participant nust deeide whether he thinks the second will
call tails, and must place the coin in the opposite fashion; the second par-
ticipant must estimate whethar the first will place it in the heads or tails
position. Both of them cannot be right for if the first estimates correctly
the second's choice, then the sescond will have incorrectly estinabed the
choice of the first, and vice versa.® The resulting behavior systen will be
of a highly indetorninate nature. For the instability of each of the be-

havior variates leads to instability of the other,
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1For an fllustration fron the literature of nilitary science, sce
Gol. J. F. C. Fuller, The Foundations of the Science of War (Londons
Butchinson and Co., 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 road ond kmows that the
other is also. If they approach an intersection simultaneously, one on the
h;ghway, and the other on a side road, the one on the highway expects the
other to come to a stop, and proceeds accordingly. Here the behavicr pattern
is stable, because the behavior of the second man, based on his expectations
of the behavior of the first, does not cause the first man to alter his
behavior,

M idway between these two exanples is the case of two cars ap-
proaching an intersection where the rules of the road do nov givé a clear
right of way to one or the other. If the first expects the aecond to pro-
céed and the second does not expect the first to proceed, then a stable pat-
tern results. But if both come to a stop, or if both start through the in-
tersection, then the behavior will exhibit a series of altérnations,
accompanied by applications of the brake or accelerator, as the oxpectations
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 competition, respectively. In a cooperative pat-
tern, both participants prefer the sane consequential possibility; 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 marketplace
is to buy cheap and to sell dear, but these are nutually 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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aims is not in question, but imperfect knowledge.
Value and Possibility

Purposive behavior has been described as a choice among behavior
al ternatives 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 knowledgs 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, & process of
determining preferences among consequsnoas. This process may be termed

valuation., To each comprehensive choice corregponds one and only one com—

prehensive possibility. Rational behavior lnvolves a listing of the com-
;prehensive possibilities in their order of preferences, and the choice of
that behavior alternative which corresponds to the possibility highest on the
1list,

" The System of Values—Utility Surfaces

Since the values which are prasent in possibilities are both numerous
and diverse, the individual in exercising his preference must weigh then
and choose among them. The cconormists have developed a conceptual scheie
for describing this process which is very similar indeed to our possibility
schena,

The individual's choices among conpeting values nay be described
by a set of indifference curves, These curves indicate which sets of pos-
sible values are equivalent to cach other or mutually "indifferent! to
choice, To illustrate with the econonist's favorite goodS—nnuts and applés—
the indifference curves tell whether a conbination 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 conbination is less desirable, or whether the
individual is indifflerent as between the two,

Empirical limitations upon possibility are introduced into the
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9conomi§t's schema by the individua}'s §tock of goods, and By 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
fo; which his preference is greatest.l

Relation of Value, Experience, Behavior

Our analysis shows that the individual's relation to the outside
world hés 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 consequencés‘
In some situations the experiential, valuational, and behavioral aspects of
the relationship are so closely bound togzther 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
sinultaneous.

Values arg most easily distinguished in though from the chain of
experiences which lead to them, and from the behaviors which are appropriate
to produce these experiences, (1) when the three elements are separated in
time, and (2) when the causal connection between the value and the behavior
rmust be learned. First, it is characteristic of nany kinds of activity that
values do not cumulate from each moment's behavior, but nre consequent on
"ecomplete" acts., In the rat's search for food theré is a preparatory period
of ﬁéha§ior (his naze~wanlerings), followed by a conswmatory period (eating).
During the preparatory period, elements of value are almost absent, and

hence there 1is a clear distinction between behavior and value,

1 A
Henry Schultz, The Theory and Measurcment of Demand (Chicago: The
University of Chicago Press, 1938), pp. 12 « 35,




50

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. Pavlov!s
dogs, which had been conditloned 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
pleasure.l |

The significance of the "means—end" 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 thiss A means-end chain is a series of anti-
cipations which connect a value with the possibilitics leading to iﬁ, and
these possibilities, in turn, with the behaviors that produce them. Any
element in this chain may be either "means" or "end" 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 chainj; the end-
character will predominate if the element is descriptive of the consequences
of behaviof, If this be S0, terms which are descriptive of the p&ssibility
consequential on a behavior may be taken as indicia of the value adhering
to that behavior, While the econonist talks of economic goods as the values
which are the goals of economic activity, in actuality, of course, the econonic
goods are merely indicia of the existence of a state of affairs fron which

value can be obtained-—the possibility of consuming the goods.z-

— — » SR —

Tolman, in fact, uses the term "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 najor weakness of classical (Cpntid, P, 51),
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The psychological act of evaluating alternative bossibilities 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, nay cone to stand as
an index of the values which money can purchase. These value-indices in-
volve an important factual element, for they presupposc that a possibility
characterized by a high value-index will possess a correspondingly high value,

If the means—end relationship be defined in this way, it is clear
why 1t does not permit a sharp separation of value from fact for the sane
behavior, or the same possibility, may have as consequence nore than one
value--it nay be a nember of nmore than onc neans—end chain, For instance,
if a rat is confronted with & nmumber 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
neans—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,
Sinilarly, short paths might be preferred to long paths, all other things
being equal,

Each of these values would correspond to & distinet 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 hin 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 then.-

Cont'd. from Page 50. <ccononics to be its failure to recognize econonmic
gain as a purely internediate link in a neans—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, 19353 Bostonp Houghton Mifflin
Company, 1921), pp. xii-xx,
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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 value-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 hbw the same behavior can belong to several-—
perhaps contradictory——mneans—end chains. Because the value adhering to one
of these chains may be simultaneous with the behavior itself,‘the confue-
sion, mentioned above, between the behavior and its values sometimes arises,
The rat's willingness or refusal to cross an electric grill under varying
c¢ircumstances can be coxplained in terms of the varying value content of
the experiences consequent upon this bzhavior, 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
is crossed,

We must note, therefore, (1) that values may be encountered
slong ‘the way to further values, and (2) that the preparatory behaviors
in a complete act may gain values of antlcipation--may become links in a
meané~gnd 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 cstablishing a terminology and a framework of analysis
which permit a realistic investigation of adninistrative decision. To this
end, the objective environuent surfounding choice was examined. This envi-

ronnent was described as a set of possibllities,
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The role of knowledge in the choice process proved to be two-folds
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 éf 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 cholce, 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-
pered 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 eénds do not completely correspond
to facts and values, respectively, but that there is some connection between
the two sets of terms. A means—end chain was defined as a series of causally
related elements ranging from behaviors to the values consequent on thenm.
Intermediate ends in such a chain scrve as value-indices and using them, it
is possible to evaluate‘possibilities without a complete exploration of the
final ends, or values, inhering in then,

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 decisiont 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 administrator's 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 cholce 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 arlse when the decisions of several pcrsons are inter-—related,

met in administrative organization? This topic will be pursued in Chapter V,




o CHAPTER IV
m_PSYCIiOLOGY 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 preovide a standard with which real behavior can
be compared.1

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 hils thought process isolated. The
non-rational elements in choice may be described as its psychalogical environ-

ment, just as, in Chapter III, the factual consequeness of choice wefe 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 "gestalt," "topological," "Functional," "behavioristic," or
even "psychoanalytic" framework would certainly require alterations in vocabu-
lary, but probadbly 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, Tolmen's analysis of Purposive Behavior in
_Animals and Men has perhaps contributed more than any other treatise to the
terminology and viewpoint of this chapter. ZEspecially refreshing is Tolman'!s
operational approach to the definition of terms like "purpose," which previously
hnd been viewed with extreme scepticism by the strict behavioristis, |

For traditional psychologlcal topics such as "hebit! "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 James, The Principles of Psychology (New York:'
Henry Holt and Company, 1925, 2 vols) and to John Dewey, Human Nature and .
Conduct (New York: The Modern Library, 1930). 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 cdmmon agreement.

550
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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 olement which fits a whole sequence of momentary choices into a
consistent pattern. This environment, further, is itself a product of deci~
sion, and thé broader possibilities of human rationality lle in the deliberate
elaboration and improvement of the psychological environnent,

The third part will bring together the individual decision and the
1nfluencés forning its environment, It will view declision 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—-
;nd in particular, administrative organizations--in determing the psychologi-
cal environnment of choice will begin to emerge., With this development, we
shall have begun the transformation of the picture of omniscient rationality
presented }n ChapterIII into the realistic portrait of functionalized and in-
stitutionalized adninistrative behavior which we shall attempt to set forth
in Chapter VII.

The Psychological Environment of Choice

A stfict rationality would mold all behavior into an integrated
pattern by viewing its consequences, prior to degision, in panaoranic fashiqp.
It would consider the whole complex of possibilities which may 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 movenents are fitted into complete physiological acts, and then those
acts, in turn, are combined into ever larger purposive patterns, Thus, if ve-
havior is viewed over a stretch of time, it exhibits a mosaic character.

- Bach piece of the pattern is integrated by 1ts purpose, but these purposes
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ghift fron time to time 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

Docility:—As was pointed out in Chapter III,1 the simplest move-
nent—taking a step, focusing the eyes on an object--is purposive in nature,
aﬁd only gradually develops in the infant from its earliest randon undirected
novenments. In achieving the integration represented by these simple move-
nments, the human being exhibits docility. That is, he observes the conse-
quences of his novenments and adjusts them to achieve the desired purpose.2
Docility is nmost easily illustrated by the rat in the maze.3 fge
rat's first trips through the maze give hin experience and knowledge of what
situations he nay expect to neet.if he pasges through one or the other of
the maze passages. His first trips are nore or less random, 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 him into those passages which have shown them-

selves most productive of satisfaction.

Distinctive Characteristics of Human Docility, The rat's maze-learning is
primarily of a trial and error character. That is, learning does not show

itself until he has had an opportunity, by actually traversing it, to 1earn

.27, supra.

2Tolman, whose treatnent 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 by a relatively long distapnce, it will, on subsequsnt 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. 4u2-hi3,

31vid., pp. 20-35.
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the structure of the maze. The hunan being's power of abstraction, of ob-
sérving regularities in nature of a very general sort, and of communicating~
with other hunman 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 magzes (of the same sort). Likewise, he may traverse the
magze 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. TFor example, an engineer may explore in his
mind or on paper severai ﬁlans for a sewer and may be able to determine quite

accurately their respective results, without actually putting any of them to

Jan actual trial,

In the second place, communication gives the human being a tremén—
dous advantage over the rat in le:irning,2 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 df her own success or failure. |

In soms kinds of purposive behavior, however, learning is depen—
dent entirely on communication, and even the subsequent test of success oOr

failure is not available to the individual. This is true of many professional

As a matter of fact, the difference between man and rat in this
respect 1s probably one of degree rather than kind, Tolman, for instance,
shows that the rat has a considerable capacity for generalization. (Ivid.,
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 1ibid., pp. 183-232, and B. H,
Bode, Conflicting Theories of Learning (Bostont D, C. Heath and Company,

1929) .

2Dolman, op. cit,, pPp. 235241,
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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
treatmént on doctrine developed by medical scientists with special facilities
for Qontrolled research with respect to particular types of disease,

The function of research, and especially experimental research,
is to adapt behavior to purpose when the conseiuences 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 foilow in particular behavior alternatives, The human being's
advantage is that he does not have to determine these consequenceé separately
for each particular decision with which he is faced. 3By the use of the ex-
perimental method, by communication of knowledge, by ideational anticipation
of consequences a relatively little bit of trial and error can be made %o
serve as the basis for a wide range of decision.s.1 As a result a remarkable
economy of thought and observation is achieved,

Habit: One other important mechanism assists in the preservation

of useful behavior patterns, namely, ha.'bit.2

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 ad justment

1 o |
cf, George H. Mead, Mind, Self and Society (Chicago: The Unlver-
sity of Chicago Press, 1934), pp. 90, 98, r

2Dewey, (Buman 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 chapter to the psychological literature on
E‘Hn ¢hap, 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 spokeﬁ~-brings about the act without
further conscious will, When this step has been.reached, habit or skill takes
over the integration which was first achlieved by attention and docility.

Habit performs an extremely important task in purposive behavior,
for it permits similar stimull 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, ‘ﬁabit 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 battallon,
or fire company is devoted to the development of habitual responses which
will permit immediate reactions to rapidly changing situations.l'

Habit must not be though of as a purely passive element in behavior,
for once a pabit hég beep established the mere presence of the stimulus tends
to release the habitual behavior without further conscious thought. Pavlov's
experiments with dogs,a in which he conditioned them to respond to a bell by
associating it with the idea of food, well illustréte 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~-

L

'}gggthewey, The Public and Tte Problens (N.YI{NWH. Holt and Co., 1927)# PP.
59-161, o o ) _ _

%P. Pavlov, Benditioned Reflexes., An Investigation of the Physiological Activ—
ity of the Cerebral Cortex (Oxford: Twenty~Five Years of Objective Study of the

Higher Nervous Activity (Behevior) of Animals (New Yorki ~-Cont'd. Page 61,

W,
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propriate.3 We shall revert to this subject in discussing a little later
4
the superabundance of stimuli which are capable of inducing behavior.

The Limits of Rationality

Remarkable as are these procedures whereby human belngs achieve
an integration of behaviors, they fall far short of the criterion qf rafionw
ality sugzested in the last chapter. In actual behavior are to be found at
least five non-rational or irrational elements:

(1) Valuation is involved in allﬁbehavior, Since, in itself, it
is not subject to any norm of rationality, it must be conslidered a non-
‘ rational element,
(2) Rationality implies a complete knowledge of the po;sibility
" which is consequent on each choice, In fact, knowledge is always fragmentary,

(3) Since the consequential possibilities to be valued 1lie in the
future, imagination must supply the lack of experienced feeling in evalua-
tion, But the values themselves can be only imperfectly anticipated.

(4) Rationality implies a choice among all possible behaviors.
In actual behavior, only a very few of all these behavior possibllities 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~

Dewey, Human Nature and Conduct, P, 34; James, op. cit., p. 123,
See D, &% infra.
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where its action is needed.

A captain, arriving at the scene of & fire, must decide at chce
whether one ear more heavy flre streams should be uéed at the risk‘of water
damage, The correctness of his decision will have a significant influence
on tpe city's fire loss, and that correctness will depend on an extensive
empirical knowledge of the characteristic behavior of fire.l

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 bear at the pelnt where the decision is made,

The human being striving for rationality and restricted within
: the limits of his knowledgelhas 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
1imited number of variables and a limited range of consequences.

There is a story to the effect that a statisticlan once found a
very high correlation between the nuqber of 0ld maids and the size of the
clover crop in different Epglish counties. After puzzling over this rela-
tion for some time, he was able to trace-what appeared to him the causal
chain, 014 maids, it appeared, kept cats; and cats ate mice. Field mice,
however, were natural enemies of bumble-bees, and these latter were, in
turﬁ, 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 upod the clover crop of reducing the spinster popﬁlation.

N In practical decision-making, devious consequences of this sort

2
must of necessity be ignored. Only those factors which‘are most closely

lWith respect to similar considerations involved in military tac-
tics, see United States Army;ﬁ?eld Service Regulations, 1923 (Washington:
Gov't. Printing Office, 1924), p. 4. S

2Cf, Dewey, Public and Its Problems, pp. 106-107.,
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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
xnowledge of the empirical laws governing those factors which are finally
selected as relevant. |

Rational 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 casé of extremely important decisibns 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 %o the com-
munity,

Difficulties of Anticipation -~ It is a commonplace of experience

that an anticlpated pleasure may be a very different sort of thing from a
realized pleasure. The actual experience may be considerably more or less
desirable than anticipéted.

This does not result merely from failure to anticipate consequences.
Even when a comprehensive possibility has been rather completely described,
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 frome one value to another with consequent shifts in preference.

Valuation, therefore, is limited in its accuracy and censistency
by the power of the individual to trace the varied 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 S Behav Possi jlities:~—Imagination falls down also
in conceiving all the possible patterns of behavior which the individual
might undertake. The number of things that a man, restricted only by physi-
cal and biological limitations could do in even 80 ghort an interval as 2
minute is inconceivable, He has two legs, two arms, a head, two eyes, &
neck, a trunk, ten fingers, ten toes, and many sets of voluntary muscles
governing each. Tach of these members {s capable of complex movenents in-
dividually or in coordination,

0f all these possible movements, only a very few come to mind at
any noment as possible behavior alternatives, Since each alternative has
distinct consequences, 4t follows that nany possibilities never reach the
stage of valuation, since they are not conceived as possible consequents of
available behavior alternatives,

Relativély speaking, of course, human beings come much closer to
exploiting in purposive action their physiological capacities of novenent
than other animals. The relatively simple "tool behaviors" of which the
great apes are capa'ble1 are very elementary, judged by human standards.

In some flelds, considerable ingenuity has been shown in devising
methods for exploiting possibilities of behavior. Zlaborate devices have
been constructed in phonetics for observing and correcting 1lip and tengue
movements. Time-and-motion studles are mede to observe, in greab detail,
hand movements in industrial processes,

In the same category could be placed the whole field of toolwin—
vention and skill~training, Both involve a close observation of behavior
processes, and a consequent enlargement of 655 possibilities avallable for
cholce,

Role of Positive Stimulii~~I1f rationality is to be achieved, &

1lsee Tolman, op. cit., PP. 219~226. and the 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 sophistice-
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 hesitatlion.

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 completé behavior pattern. Considering the
‘limitations, just described, in human capacity to meet the demands of ra-
tionality, the hesitation preceding choice could conceivably léngthen into
inaction. The individual, realizing his inability to take into considera~
tion all the factors relevant to his cholce, and despairing of rationality,
might vacillate among the available alternatives until the time for action
was past; No doudt this actually does, at times, occur, but it is not very
prevalent in the world of practical affairs., Fallure 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'givan 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 competiﬁg 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
leavingllérge portions of the central system undlsturbded,

Conscious attention is not a necessary element in this process,
The conscioﬁsness which accompanies the "startle pattern" of behavior in

response~~it merely accompanies, or even succeeds, the response. However,
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since we are concerned primarily with decision points, and with responses
to new situntions, we may consider first the role of attention in the se-
lective process—=that 13, in the channelizing of stimuli,
William James, who was not troubled by behavioristic scruples,

described attention as followsi

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., Focalization,
concentration, of conscilousness are of its essence,

1t implies withdrawal from some things in order to

deal effectively with others, and is a conditlon

which has a real opposite in the confused, dazed, scatter-
brained state which in French is called distraction,

and Zerstreutheit in German.} T

Tolman, more cautiously, prefers to avold the term and speaks in-
;tead of "selective responsiveness to stimuli."2

Attention, then refers to the set of elenents which enter into
consciousness at any given time, It is not clear whether consciousness is
a‘necessary'precondition to docility, so that only those behaviors which are
in the focus of attention are capable of purposive adjustnent. Perhaps in
the simpler types of conditioned response, conscilousness and attention are
not involved~~certainly this seems true to some extent of the developnent
of notor skills,

In nost cases, there seems to be a close relation, however, be-
tween the spheres of attention and of rationality. That is docility is
largely linited by (1) the span of attention, and {2) the area within which
skills and other appropriate behaviors have become habitual, Hence to a
considerable extent, the linits upon rationality described above are re-

sultants of the linits of the area of attention,

Now 1t has already been noted that insofar as am area of behavior

-

; . — — .
The Principles of Psychology, pp. 40 3-4ok,

202- Qit,) Pp. 35"36'
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is governed by habit, it basses 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 actuslly come to attentlion are habltual
integ;ations 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 movementé. 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 partiaily 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, & great many stimuli for decision or behavior come from
outside the individual, A difficﬁlt case is referred upward for appellate
review; a caller or & member of another orgonization insists on discussing
a probl®m with the "top man.," Innumerable other persons, problems, and
things are constantly being forced on his attention. In any such position
the pa¥ﬁicular behaviors which will occur will depend largely on the accident
of what stimull are presented,

This habitual responsiveness of behavior to immediate stimull

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 cholce 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 1n 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 cduid be achieved
by purchase of a new fire engine., He conpludes that he should advocate
the purchase of a new plece of equipment, The demands of rationality would
require, of course, that before decidihg whethef & new piece of equipment 1is
"heeded" 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.1

Almost all human beings have the fesling, 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.

Rationality demands that a conscious ghoice be made among competing "goods"

l'he reader who is interested in further examples of this stimulus-
response type of thinking will find fascinating materials in several flelds.
First, let him turn to autoblography and ask each author: "Why did you
choose your particular profession?" The autoblographies of Haldane and of
William Alanson White both illustrate the point well, (Richard Burdon Hal=-
dane; An Autobiography, London; Hodder and Stoughton, ILtd., 1931, and
W, A, White, The Autobiography of a Purpose, Garden City: Doubleday Doran
and Company, 1938). Next, let him turn to recent literature on propaganda
technique and note the generous use of attention—~directing devices by the
propagandist, The supporting schedules of budget documents and the testi-
mony taken at budget hearings are filled also with examples of attention
chanellized toward particular wvalues, '
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instead of leaving the shoice 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 patterng 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
cholce.

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 movenments are
nerely adjusted to subsidiary ends, these latter to internediate 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 neaning in terms
of a broader rational picture?l

These reflections lead to a rather deep skepticism as to tﬁe real
inportance, from the standpoint of any overall view of the consequences of

behavior, of these partial integrations from below. Yet it is integrations

- lmhe reader will recognize that this question is an ethical one
and has no empirical answer. The author feels impelled to include this "con-
fession of faith" and hopes it will be accepted in that sense and not as an
1llegitimate attempt to introduce ethical assumptions into existential
propositions.
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of this soft which make up the substance of decisions in any human adminie-
trative organization. Insofar as such decisions are at all rational, this
rationality is usually asserted in relation to intermediate ends which are
thenselves non-rationally selscted.

| This non-rational selection of internediate ends must be clearly
disiinguiahed fron the non-rational weighing of values which characterizes
any process of decislon—even the nost rational, Under conditions of ra-
tionallty, 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 humen behavior exhibits are of no particular usefulness, The inte-
grated busyness of the adult is simply a more patterned busyness than the
rendom movenents and shifting attentions of the e¢hlld, The organlzed wholes
of which it is composed are larger and more complex, but as'wholes, of no
nore significance.l

This doeé not imply that the presence of rational adjustments in
hunan behavior, as an empirical fact, is inexplicable or a product of chance:

As a matter of fact, theories of natural selection easily explain rationallty

11t 16 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
deliveration, 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 context 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 .ilberate and gulcde present action out
of its perplexities and confusions, But this service constitutes the sole
neaning 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 algso his Public and Its Problems, p, 200, His later views set forth in
the Logic; The Theory of Inquiry (New York; Henry Holt and Company, 1938,
chap., ix, pp. 159~180) are in closer accord with the point of view of the
present study.
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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 stimull which
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.l

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 1s self-conscious to the extent that he can plicture broadly the conse-
quences of alternative courses of action without first having presented to
hin an end as stimulus,

The Broader Justification For Docility '

At this upper limit of consciousness the human belng is able to
ask himself not only what means are appropriate to his ends, but nore
broadly, "What kind of a world do I want to live in, and which behavior al-
ternatives lead to this kind of world?"

Furthernore, the human being has at his disposal a procedure for

subordinating his entire behavior pattern to the broad scheme of action which

- ‘
Tolman, op. cit,, pp. 32-33,



73.
he values. He does this by comstructing for himself an environment of choice
in which he can foresee his reactions to these stimuli,l This idea is ex-
tremely important but relatively obscure, and can perhaps be made clearer with
a few 1llustrations,

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
mos$ important, perhaps the only, stimull engaging his attentlon during the
ensuing hour, Hence, his choice of a book determines these subsequent stimulil.

Let us consider an illustretion 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 bccasionally 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 gssociated with the touch
gystem. 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 develeped this skill,

A final illustration is provided by the lines of communication in
an admiﬁistrative organization, Each member of the organization requires
certain information in order to make correctly those deecisions for which he

is responsible. To make certain that the necessary information is presented

101'. Mead, op, cit., P. 25
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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 declislons, psy-
cholqgical 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 mechanlsms may
:be distinguished: (1) those which cause behavior to persist in a particu-
lar direction onde 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
perticular 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 mechamisms of initiation have already been sufficiently illus~
trated for present purposes. In the next few pages, we shall dispose briefly
of theﬂﬁechanisms of behavior-persistance., 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-Persistefice

Now, it is a curious—and highly importanteefeature of behavior
that the completion of acts §OBSesses a unique value for the actor even if
the original undertaking of the act was a matter of relative indifference.
For example, it may be indifferent to us whether we spend the afternoon
playing chess or baseball, but it is not likely that we wili leave the
baseball game in the middle to play chess, or vice versa.

Activities, then, contaln within themselves internal stimuli
which tend to channelize behavior until a certain point has been reached—
the goal or end. Now it should be pointed out thnt this is not norely
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 must be considered,

First, when an activity is undertaken, it imposes on the mind a
linited framework of attention within which subsequent decisions will be
nade., Second, completion nay be necessary in order to open up possibilities
for future decision. Each of these three factors--consumnation, attention,
and the relevance of extrinsic endé-will be briefly exanined.

Consummation.,~-The phenomenon of consummation has already been

discussed in Chapter III.1 When the valued elements in a possibility are
attained only aftef a series of preparatory behaviors have been carried out,
then, from the standpoint of valug the preparatory period is ons of antici-
pation, the final period one of consurmation., Since expectation of the
consunnatory perlod is the notivating force underlying such preparatory be-
haviors, it is easy to see why the entire activity is oriented towards its

conpletion.

lP. 41 supra
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It is this incremen% of Qalue which attaches to completed acts
wﬁich makes the exefclse of rationaliiy pracfically possible, For it is
not necessary at each instant to survey the world of possibilities and choose
among then, Insofar as the completion of an act omce undertaken possesses
an eﬂhanced 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

(1) the empirical knowledge, (2) the values, and (3) the behavior possibili-
ties which can be brought to bear upon any single decision. An activity
_may similarly be viewed as a series of decision; taking place in a definite
area of attention, and of such a nature that they tend to naintain this area
of attention for the environnent of further decisions of the series. The
behavior-situation, is, so to speak, "autocatalytic! with respect to its
notivation and point of view,

Illustrations of this phenonenon 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 can be equally
well illustrated- fron 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. Imediately,
his attention is directed to these plans and the problens involved in com-
pleting them, and no further external stimli nmay be needed to keep him at
work on the plans for the remainder of the day,

It may be sesn 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 nmind acts as a sort of

closed circuit, repeatedly bdringing thought back to the subject of concern
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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 jndividual's

1
gsensitivity to external stimuli.

Extrinsichnds.~—The contingency of possibilities upon earlier

behéviors has already been noted in Chapter III.’2 In some cases this in-
troduces a mode of completion somewhat different from the anticipatory—-con=
summatory pattern. When an activity 1is 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 mot apply in its usual sense to
such aﬁ activity. ’

However, even such an activity mey 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.

‘. Im billiards, a point is scored each time a "billiard" is made,
that is, when the cue ball strikes successively two other balls., 3Zach 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 wﬁich 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 sald to have a goal, unless the walk itself is a goal. Nevertheless, the

1

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!' chapters on "The Stream of Thought," (chap. ix), "Associa-
tion" (chap. xiv), and "Will" (chap. xxvi), in The Principles of Psychology,

2 .
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necessity of soonet or later returning home imposes a goal and determines
the general route.

Likewise, the idea of completion in the work of a collector or {n-
spector does not derive from the idea of a goal or end--for each collection
or ihspection is a unit of performance~—bu£ from the purely spatial relations
among the places where the collections or inspections are to be made.

The Integration of Behavior

It 1s time now tQ 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 lével 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 ﬁlexus of decisions should be consitructed--what the proper division
of labor is between the broad "planning" dgcisions and the narrower "executory"
decisions. A principal task of this study is to arrive at some conclusions
on this point, and it wiil 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,

e
o
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determined by this decision, may limit fuﬁure possibilities,l 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 msy lead to a generalized query of the following kind: "What criteriz cen
I discover which can be used «s & basis for choice whenever & problem of this
kind arises?" For example, the experienced fire-fighter asks, "Are there any
upderlying 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 «1l further decisions on this subject.

This it may do by selecting (1) particular velues as criteria for the later
decisions, (2) particular items of empirical knowledge as relevant to the later
decisions, (3) partiéular comprehehsive possibilities as alternastives for later
choice. Let us illustrate each of these.,

(1) The specialization of administrctive functions, each with its own
"objective,® directs each portion of the organizetion toward the realization of

a particuler restricted set of values. To scccept "reducing fire losses" s the

objective of a fire department is to establish & criterion of value which will
guide the fire department edministrator in all his decisions.

(2) In many fields, genercl decisions cre reached as to the fscts which
should be taken into consideration in meking sny subsidiary decision. The en-
gineer, fdr instance, has routine procedures of calculatioh for determining
whether & given bridge design allows the required factor of safety in bearing
;ts stresses.

(3) Similerly, in meny fields, general decisions determine the be-

iSee Chap. iii., p. 48, supra.
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havior possibilities which are to be considered when a specific cholce 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~
vionsly decided upon, are brought to bear upon an immediate problem for choice
have already been described..1 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 involyed when fhe 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 will be established
with the objective of minimizing fire losses" than when a fire-fighter decides,
"I had better connect a 2~5 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 thén 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.2 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

b, 73 supra,
2ef. Macﬁaawn, Millett and Ogden, op. cit., p. 17.
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routes which seem feasible. He then takes each of these routes as his now
NendW—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
nore feasible than the others. If I am to follow route (1), plan (la) seems
preferable; if route (2), plan (2¢), if route (3), plan (3a)"--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 "plausidle"
possibilities are worked out in detail.

Let us present another 1llustration. Suppose the problem be to
solect a dam-site for a storage reservoir., For simplicity, it will be as-
sumed that the desideratum is to0 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 estimatéd, for each poin$ 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 each point. Then, this huge array of cost estimates could be compiled and
and dam—-site wlth 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
mighﬁ choose would have a higher construction cost. Next, he makes an approxi-
mete estimate of dam costs for each of the plausible sites, assuming "normal"
found;tion conditions., TFinally, 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 damssite
which really is most desirable will be eliminated without complete analysis.
The engineer's art consists in determining the degree of approximation which
is allowable at each point in the procedure

The Function of Social Institutions

It was mentioned earlier in this chapter that the mechanisms lead-
ing to the integration of behavior might be inter-personal, If we concelve
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 stimull and attention—-direc-
tors which channelize the behaviors of the members of the group, and which
provide those members with the intermediate objectives that stimulate action.2

No pattern of social behavior could survive, of course, which did

- —
Cf., Stene's discussion of "organization routine." Op. cit,,
p. 1129,

Cf. Dewey, The Public and Its Problems, p. 54,
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not anticipate and provide in some manner for the satiation of the stimuli
of hunger, sexual desire, and fatigue. Beyond this, institutional arrange-
nents are susceptible to infinite variation, anq can hardly be sald to fol-
low from any innate characteristics of man, Since these institutions largely
deterﬁine the nental sets of thé 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 congists in
taking an existing set of institutions as one alternative and comparing it
with other sets. That is, when man turns his attentdon to the institutional
setting which, in turn, provides the framework within which his own mental
processes operate, he is truly considering the consequences of dbehavior al-
ternatives at the very highest level of integration. Thought at this com~
prehensive level has not been comnon to all cultures. In our Western el
civilizatien it has perhaps been confined to (1) the writings of utopian
political theorists and (2) the ﬁhought and writings surrounding modern legis—
lative processes.1
| If human rationalitx-has any ethical nsaning, if it is more than a
Plesant game, then 1t gets 1ts meaning, that is, its higher goals and inte~
grations~—from the institutional setting in which it opsrates and by which
it is molded. In our democratic culture, legislation is the designer and
arbiter of these institutions.

Adninistrative organizations cannot perhaps claim the same inportance
as repositories of the fundamental human values as that possessed by older

traditional institutions like the family. Nevertheless, with man's growing

econonic interdependence, and with his growing dependence upon the community

1
It has often been shown that the concept of "law-naking? as dis-

tinct from "law-finding" is a relatively recent development. See, for example,
C. J. Friedrich, Qonstitutional Government and Politics (New York: Harper

and Brothers, 1937), and Charles G, Haines, The Anerican Deoctrine of Judicial
Supremacy (New York: The Macmillan Company, 1914), pp., 12-13, 18~24, Hence,
only in recent times has legislation involved & conscious consideration of the
possibilities of alternative institutional patterns, {(Cont'd.,, Page 8U4)¢
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for essential governmental services, formal 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 $radition which—~
thougﬁ'far from complete—~gives them gfeat 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
felaxed, 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 reffect the broader
considerations to which it is the function of the organized group to give
effect.

Summar

In the course of this chapter we have had occaskén:to study both
the limits and the possibilities of human rationality. The limits of ration-
ality derive from the inability o} the human mind to bring to bear upon a
single decision all the aspects of value, knowledge, and behavior which wéuld
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 p;ychological environment. This environment im—
poses on the individual as "givens" 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

o o

Karl Mannheim has emphasized the importance of the deliberate fashioning of
the institutional environment in his recent’ sttdy, Man and Society in an Age
of Reconstruction (London; Kegan Paul, 1940), pp.’ 149~1k5, |
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can be ihﬁegrated into a welléconceived plan, 1f this were not so, if human
rationality had nb 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 regularizations of the behavior of individuals
through subjJection of these belaviors 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,

Gt o



GHAETER v
THE CONCEPT OF AUTHORITY

The Behavior 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 makenit 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
"eroup mind."l The mechanism whereby this coordination is achieved is not
easily perceived. In the case of the individual, there is a perfectly tangi-
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 & central nucleus, In the case of the social group, no physiologi-
cal structure 1s present whose anatomy can be explored in the search for cluses
to the underlyiﬁg 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, 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 Naturse ,ﬁ’f Organized Group Action
What ies it that transforms a number of individuals into an organized

group? The behavior of a group of persons is broadly termed "orgsnized" when

lFor two decisive refutations of "group-mind" theories see Floyd H,
Allport, Institutional Behavior (Chapel Hill: University of North Carolina
Press, 1933), chaps, i-iii, and R. M. Maciver, Community: A Sociological
Study (London: Macmillan and Co., Ltd,), Book II, chap. ii, and Appendix A.

g6.
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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.l

Example l,--In the simplest cases, the only mechanism required to

bring about organized 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, ecch member of the group takes
action he believes will help check the fire. Initially ench 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 adjﬁstments take place silently and without discussion.

A 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 emergency, or if one or more members
of the group are recognized as "leaders," the mechanism of coordination may be
mich more elaborate, involving vocal commands, But even in the absence of
leadership or command, the sinple processes of silent coordination coan be ob-
served in emergency situations,

Sonetines,; 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 performanéé, that they all apply their efforts sinul-~
taneously, Under such circunstances, soﬁewhat nore definite mechanisms of or-
ganization come into play, but even then these nay not be deliberate, nor in-
volve explicit comnmands.

Example 2,—When two persons paddlec a cance, both rmst stroke at the

same time for most effective application of their effort:. The man in the bow

starts a steady rhythmic stroke. His companion watches hinm and follows suit.

1This‘point has already been suggested in Chapter III, pp. 55-56
and in Chapter IV, pp. 46<47.



88
In this case, a kind of primipive Yleadership" 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 orgdnization is the observation by the "subordinate"
of his companion's behavior.. ”
_Example 3,~When sgmultaneity 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 Elemegys in Coordination

Let us look, for a momeﬁt, at the state of mind of the person whose
behavior is "coordinated! by some such simple mechanism as those i1llustrated
above, In the example of the brush fire, the behavior is initially guided b&
the ‘objective of Mextinguishing the fire as quickly as possibie;“ fhis objecw
tive is accompanied by the empirical ebservation that "my efforts will be most
effective if appllied 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 bf the group, adapts that behavior to the behavior of
the others. The source of the doordination 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:

"Qur efforts must be simultaneous to bé 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 inVoives:- the value systems and intermediate objectives of the members
of the group; their expectations, thﬁt is, their'eValuatibn of the situation,
and their conceptions of the possible behavior alternatives, Under conditions

of group behavior, these elements taks on special characteristics.,
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Group versus Individual Possibilities

The individual, in rational choice, views the set of possibilities
consequential on his various behavior alternatives as dependent wpon 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
brimging 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 22s dependent not only
upon the individual!s selection of a behavior alternative, but upon the  2c-
“ions of the other members of the group as well. Only when the behavio. of the
others is taken as a "constant;" that is, when expectations are formed : gard-
ing their behavior, does the problzm of choice take on a determinate form.l
For when such expectations have heen formed, the only remaining indepenc.ent
variable is the individuwalls own choice, and the problem of decision reduces to
the former case.

Hence, the set of comprehensive possibilities available to the gLoup
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,
The possibility which the 1ndividu;l 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'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 those possible for the group which he prefers, but at that

P Sy~ |

J“PP. 46-4'1 supra,



consequence of all those possible for him which he prefers,

Bvery chess player knows the difference between a plan of campaign
which depends on the opponent playing the;wished-for move, and that which dep~ris
on the opponent playing the "correct" mové. A campaign of the first kind
never succeeds, for its rationality depends on a fi'lse 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 individuerls 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 .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 cuickly 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" possibility implies that each member
of the group knows his role in the scheme and 1s 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 1s hardly possible, Each will
base his behavior on hié expectations of the behaviors of the others—-but he
will have ﬁb‘renson 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 antici 'ing the
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behavior of the others as a basls for his own.

Communication, then, is essential to the more complex forms of co-
operative behavior.‘ The process of coordination in these more éomplicated
situntions consists of at least three éteps: (1) the development of a plan
of behavior for all the members of the group (not 2 set of individual plans
for each member); (2) the communication of the relevant portions of this
plan to each member; and (3) @ 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 o "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 mny belong to the group, or they may not, All that is re—
quired is that, before the plan can be acted out it must be communicated to
the group menmbers 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 agrecment among the group members
as to which of all the possibilities available to the.group they would like
to see realized. As 2 matter of fact, this is not strietly necessary. Group
coordination nay be possible in pany 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 prefereble to them to any possibility which would
1

be open to them as individuals if there were no cooperation,

Ian amusing illustration of this point is (Cont'd Page 92,)
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Since, at the moment, we afe interested nét so much in the reasons
ﬁhy individuals cooperate as in the mechanisms which make cooperation possible,
we may leave the subject of the "group plan" 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.1 This does not
mean that the whole plan must be communicated, but that each individual must
k;;w what he 1s to do,

No step in the adminlstrative 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 decislons. Organizational plans are drawn on paper, although
the members of the organization are ignorant of the plan which purports to
describe their relationsﬁips.

Failures in communication result whenever it is forgotten that the
behavior of individualsiis the tool with 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 Lockg felt impelled to postualte a "natural identi-
ty of interests," For a penetrating discussion of the motivational basis of




93.
answer must always bet! It does not influence them at all., We will return to
the subject of communication in ChaptersVIII and IX.

The Individual and the Plan

Having discussed briefly the group plan, and its communication, we
turn now to the indiﬁidﬁhl whose behaviors are the last link in the chain of
coordination.,

Coordination results when thé behavior of the individual is guided
.by his expectations of the behavior of the other members of the group., In
the simplest cases; as we have seen; this adaptation may be self-induced. But
for the coordination ta feach nny degree of complexity, it is necessary for
the individual to meke his specific decisions cohform to some sort of group
plan. Psychologibally speaking, this réalizatiOn that o particular behavior
is a part of his role under the plan must be & sﬁffibient stimulus to bring
about the behavior in question.

The mental processes involved are seldom entirely deliberateé 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, but he does set himself a rule of bshavior which
makes his choices responsive to the command, Instead of being guided at each
nonent by a declsion, "I will strake'now," the conocist 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 behavlior results wﬁen 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
1ii, Ordway Tead has contributed to the analysis of the processes whereby
group objectives are forrmlated, See his Human Nature and Managempnt (New

York: AcGigw—Hill Book Co,, 1929) pp. 137, 138 and passip
(Page 92) For Mead, the coordinative funct%on 6? communication was

fundamental (op, cit., p. 46,) cf. U,S, Army Field Service Regulations, p. 6.
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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 su.perior,1

The 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
criterion of choice.2

The behavior pattefn of the subordinate is governed by a single
indeterminate decision, or criterion for decision, to "follow that behavior

alternative which is selected for me by the superior." That is, he holds in

l%or other descriptions of authority see L. D, White, Principles of
Public Administration (New York: #acMillan & Company, 1939), pp. EH—EE, and
C. 1. Barnard, The Functions of the Executive, p, 163,

2Phis 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.1

Now, since the relation of authority involves a particular criterion
of choice as the basis 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-
?ngness of the subordinate to aceept 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

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,

Distinction Between Influence and Authprttz

The relation qf 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 holds in abeyanmce his own critical faculties for choosing between
alternntives 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

lof, Tead, op. cit., p. 149, and Stene, op, eit., p. 1131
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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 abdlcation of
choice.

Confusion among these terms resﬁits from the fact that all three
phenomena~—persuasion, suggestion, and command are frequently present in a
single situation. 3Iven where a behavior can be secured by the exercise of au-
throity, & superior often prefers to employ suggestion or persuasion, Some
reasons for thiézﬁili be discudsed presently. But cohfﬁsion will be avoided if
it is rememberedﬁaas has been}pointed out‘already——that merely because two per-
sons accept the role of superior dnd subordinate does not imply that all, or
ev;n 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-
ipg criterion,

A conviction, as used in this connection, is a belief in an existential
pfoposition which is rclevant to a particular decision. Belief in an existential
propositlon may be induced in a number of ways, one of which is 2222:°

A proposition may be demonstrated by deducing it from other proposi~
f?ons_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 persoﬁs in this country
w;uld agree that a war is now going on in Zurope, though they would be hard put
to demonstrate this elther by pure logic or the evidence of the.senses. Like-
wise, few persons before taking prescribed medicines ask their physiclans for‘a

demonstration of the curstive properties of the prescription.
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In other words, conviction often results from the social transmission
of indicative statements, =ven in the absence of proof, So, a secretary who
has been instructed by her employer to investigate a particular question of
office procedure may report: "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 hnve said was charncteristic of the relation of authority.

At the expense of a possidls abuse of tha term, we shall use "au-
thority" broadly, and comprehend under it all situntions where suggestions
are eccepted without any critical review or consideration,

If this definition is acceptzsd, it follows that when A 1s 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 B?

Authority and the "Last Word"

In the situations which have been discussed, A subordinate accepts
commands in the absence of a determinnte choice of his own, But a subordinate
mey 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-
thority" in an administrative organization. Too often, however, thé element
of disagreement in obedience is over-emphasized at the expense of the other “
elements of the situation. The term Pauthority" would be too narrowly employed
if it were restricted to such instances of disagreement, |

A final compligntion must be added to the notion of authority, If

authority were evidenced entirely in the dcceptance of explicit commands, or
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in the resvlution of disagreements, its pfesence or absence in any relafibnship
could be sought in the presence or §bsence of thebe ﬁangible concomitants;
But it is equally possible for Qbedienée to anticipate commands. The subordinate
may ask himself "how would my superior wish me to behave under these circuﬁr
stances?”

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 phenémenon has been pointed out by Friedrich,1 who states it as
é "rule of anticipated reactions." It affords a striking example of the man-
ﬂe; 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 becnuse of @he anticipation of veto, and
what bills were passed for the very same rsason,

Any study of powér relations which cohfines 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 study not in terms |

of the sanctions of the superior, dbut 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 extent will a

: "1C.J. Friedrich, op. cit., p. 16, Cf. Bentham'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,

2Leslie Lipson, The American Governor From E}gureheéd to Executive
(Chicago: University of Chicage Press, 1939), pp., 210-212, |
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subordinate adcept 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,lit 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 socliety in question.l

The "institutions! of a society may be regarded as rules specifying
the roles which particular persons will assume in relation to one another under
qertain circumstanceé, The ronge of possible roles and possible behaviors is
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 "social" way, 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 first to be noted, and perhaps
the most important. People obey for the same reason that they wear neckties——

" because it is "done."3

(2) Psychological factors may play an important part in enforcing

such relations. Though the study of leadership is in a very primitive stage,

lrnis is, of course, a central problem of sociology and social
psychology.

2For a further discussion of this problem, see Charner M. Perry, -
"The Relation between Ethics and Political Secience,” International Journal of
Tthics (Vol, 47, January, 1937), pp. 169-170, 172-174, |

3W, G. Sumner, Folkwazs (Bostons Ginn and Co,, 1907)
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there are some indications that there may be certain personality types which
"lead," and other which follow.1

(3) Purpose has been stressed by students of administration as a
sanction of prime importeance. In voluntary organizations, for exrmple, efforts
are contributed largely because the contridutor is sympathetic to the purpose
of the organization. He is willing to obey commands because he realizes that
the coordination secured thereby is useful to the attainment of the joint purpose.2

(4) More formal sanctions in our society are based.on the relation
between the "job" and economic security. Thus, obedience nmay be the price of
. :ethining the position, securing a higher salary or other econonmic advantages.3

The,Limits of Authority

The most striking characteristic of the "subordinate" role is that
it establishes an area of indeterminacyu 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~subordinéte holds only withih this area of
indeterminacy-—or indifference,

A large number of circumstances determines the magnitude of the area.
A voluntery organization with poorly defined objectives has perhaps the nar-
;owest range of indoterminacy.5 An aimy, where the sanctions, as well as the
custons, are of extreme severity, has the brondest area of indeterninacy.

Restraint of the superlor is as important as obedience of' the sub-

- -

Charl*s T, Merriam, Political Power (New York: Whittlesey House,
ég}h), pp., 24-U6 and Harold D. Iasswell, Psycopathology and Politics, pp. 3&-
78-152, '

26, I, Barnard, op. cit., pp. 165-166, and Iuther Gulick, "Notes on
the Theory of Organization," in Gulick and Urwick, eds., op. cit,, pp., 37-38.

3Barnard, op. cit., pp, 142-149,

This concept is adapted from Barnard, who, however, does not develop
to any great extent the positive significance of what he calls the "zone of
indifference." Ibid., pp. 168-169. '

5Ibid., p. 155
6Military literature 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 means of influence which lead to conviction rather than authority
which leads only to acquiescehce..

The corresponding linmitations of political authority have been
discussed by Professor Charles E. Merrian in a chapter on '"The Poverty of
Power.&l Pheoreticians of history have often questioned the extent to which
"leaders" really lead. How broed is the area of indifference within which a
group will continue to follow its leadership? In a very real sense, ths leader,
or the superior, is nerely a bus-driver whose passengers will lenve hiz unless
hg takes then in the direction they wish to go. They leave hin. only ninor
discretion as to the réad to be followed.

Unity of Command

Now the empirical character of behavior demands that of all the
available behavior alternatives, only one comprehensive possibility can be
realized. Hence, in one sense, a unity of command is always attrined, For
if two cheices are suggested fron a set of mitually exclusive alternatives,
6n1y one of these suggestions can‘pe carried out, Likewise, if two orders are
received covering the same choice-point, both orders cannot be obeyed.A This
is not 2 principle of adninistration at all, but simply a proposition which is
ipferred from the relation of cholce to behavior,

In an administrative organization, some procadure 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 can be
accepted, the others rejected, In.other words, at any such choice-point, an
individual mist (1) choose for hinself anmong 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 fundaﬁental element in tactics. Cf. Colonel

Fuller's graphic description of the psychology of battle (op.cit., pp. 140-141).
. %Bolitical Fower, pp. 15é2183. & ( e PP ; :
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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: (1) One an& only
one nember of the éroup has no imnmediate superior; (2) no member of the group
has nore than one immediate superior; (3) if 4 is superior of B, and B of C,
then A is a superior of C, and (4) no member of the group is his own superior.l
Within the area of indeterminacy--that is, of obedience, there can
be no conflict of choice in the hierarchy. 3ZEvery such conflict can be resolved
by subnitting it to the decision of a common superior., The administrative
hierarchy, therefore, provides a deterninate procedure which decides who is to

decide.

Division of authority,.--If every disagreement among members of a

group had to be referred to a commnon superior, the superior would shortly be
overwhelmed by the volume of appelate work. In anticipation of this diffi-
pulty, formal organizations are usually characterized by a division of authority
anong the menbers of the group.

To divide authority is to issue an authoritntive communication de-
}1neating the area within which each nember of the group is to confine his
activities, and within which the decisions of each member are to hove an
éuthoritative charncter 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 nay be drawn in any of a number of different ways.,

The simplest type of allocation is that which gives each nember of the group

T

For a precise definition of a hierarcly,using the resources of sym-
bolic logic, see J. H. Woodger, The Axlomatic Method in Biology (Cambridge,
University Press, 1937), p. 42. o ’ o
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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 & construction gang. 4 bacﬁ~logﬂg¢va 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
ailocation of authority: (1) the extent to which it ~id# or hinders the work
of the group, and (2) the extent to which it minimizes jurisdictional disputes.
The two criteria do not necessarily coincide. TFor instance, a division of
authority in an automobile plant on the basis of the placs 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, éhe need reappears for an appellate process to
settle the dispute, The hierarchy of authority may be used for this purpose,
of special appellate ageﬁcies amy be used.

Where 2 formal division of authority on a subject-matter basis
exists, however, the basls on which a dispute is settled is somewhat different
ﬁhan 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.
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Where there 1s 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 cqncerned priﬁcipally with the merits of the
spebifio case,

For example, there might be a disagreement between a purchasing
agent and a2 line officer as to the specificatioﬁs for stationery. The line
officer may wish one brand and quality, the purchasing agent may insist on de-
ii;ering ancther to him, 1If there were merely a question of a hierarchy of
authority, the common superior to these two men would be 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 decisiors specifying the quality of papei lay within

his sphere of authority. Instead of deciding which paper was best, the superior

would be forced to decide whichrg{f}cer should decide which paper was best,

Insteand of & questlon of technology, he would be faced with a question of

adninistration,

In practice, of course, the issue is seldom decided on such a cleaf-
éut 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
mﬁst often support a particuler decision because it lay within the sphere of

authority of the decider rather than becesuse it was the correct decision.
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The tises 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 deéisions of otherg. 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 bdat, may permit his moment-to-
moment decisions to be controlled by a course laid out beforehand on the mep,
so the member of an organization submits his behavior to the control of the
decision~making pdrtion of the orgenization. In the first case, the coordina-
tion takes place in the behavior of a single individual over a period of time,
Iﬁ 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 importan£ 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 securss 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 1s to enforce the conformity of the individual to
norms laid down by the group, or by its authority-wielding members,l

The enactments of a legislature, for instance, are accepted as au~-

thoritative not only by the administrative hierarchy employed by the state,

- o

1Charles E. Merrlam. Political Power, p. 16, and History of the Theory
of Sovereignty Since Rousseau (N,Y: Columbia Univ. Press, 1900); *
C. J. Friedrich, Responsib{g‘Bu?eaucqacx (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 sdcial institutions
consists of a system of authority, and & 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.l

This aspect of authority is of considerable importance for our own
discussion., The notion of an adminisﬁrative hierarchy in a democratic state
would be unthinkable without the corresponding notion of a mechanism whereby
that hierarchy is held to account.2 The question of responsibility must be a
fcentral 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
probadbly play an important part in the process, and this éccounts for the at-
tention which is usually given to the subject of sanctions in discussions of
authority, ZEven 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 indoctrinnted ethical notions,
as by the fear of sanctions. That is, the individual in a particular societ&
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-

- 8implify the situation,

pp. 20-2u,

lFor an interpretation of "property" in terms of power and decision,
see John R. Commons, Institutional Economics (W.Y.: The Macmillan Co., 1934)
pp. 397-401; Morris K. Cohen, Law and the Social Order (N.Y.: Harcourt, Brace
and Co., 1933), pp. 44-UH, and Albert Kocourgk, Jural Relations (Indianapolis:
Bobbs-Merrill Co., 1927), pp. 305~ 334, - Page 107)
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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 bPeen 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.l 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 jackwofwall-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 jackbof—all—trades,
H; mast, by himself, make all of the decisions which guide his activities du¥~
ing his working day. He must decide when to plow, when to plant, when to cu}-
tivate, when to harvest, He must anticipete his equipment needs. He must 7»
decxde what he will grow in each field, and how much he will spend for seed.

The owner of a‘large farm growing cash crops is in a very different
éituatiqn. If his staff is large enough, he may hire a mechanic who specializes
in the care of equipment. Speciallsts will assist, too, in making the deci-
gions 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
fér 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.

Cont'd. from P. 106, ©°For variant notions as to the form this responsibility
should take, see John M, Gaus, "The Responsibility of Public Adnministration,"

The Frontiers of Public Administration, ed, by John M, Gaus, Leonard D. White,

and Marshall E. Dimock (Chicago:t The University of Chicago Press, 1936), pp. 26-

L4; C. J. Friedrich, Responsible Bureaucracy; C. J. Friedrich, "Public Policy and
the Nattre of Democratic Responsibility;" Public Poli Review, 1940 (Candridges

Harvard Univ, Press, 1940), pp. 3~-24; Herman Finer, "Administrative Responsibility
in Democra&ic Government," Public Administration Review, I (Summer, 1941), 335~350.
: Gulick, "Notes on the Theory of Organization," pp, 34,
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To gain the advantages of speclalized 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 organimation to a very few of these
components.

ﬁikewise. 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 organigation into numer-
ous component decisions, and a restriction of the activities of each member of
ghe organization to a very few of thesé 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 preclsion in a particular operation, .It‘ig 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 perfofmance, 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 regerd 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 organization déci-
sions is to locate the expert in a strategic position in the formal hierarchy
;f 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_.l

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 nseded for a single decision,
A small school department, for instonce, 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” must gain an importance in the organizatioﬁ coordinate

with the "authority of sanctions,"

The emphasis in this discussion has thus far been on the technical
knowledge needed for decisions. ZExpertise 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 declsion (in this case the assignment of policemen) lies in their
strategic location with respect to relevant incoming information, Again,'tﬁe
formal structure of authority may play only a small part in this process, and
nay actuélly, 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 adventage of information over his
subordinate., The extent to which this advantage is real, and khe extent to
which it is mythical, may depend in large part upon the design of the 1ines-of

communication in the organization., The superlor who possesses such advantages

s

1Cf. Frederick W, Taylor, The Principles of Scientific Management,
(N.Y.: Harper & Bros., 1929), pp., 99-113, ] |
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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 situatlion than
he, from the standpoint of information, to make the decision,

Goordination

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 shoul@ 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 eaéh
ﬁas his own plan, and they don't bother to cémmunicate 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 Emperor himself, faced
Blucher at Ligny; the left wing, under Marshall Ney, faced Wellington at Qua-
tre Bras. Both Ney and the Emperor prepared to attack, and both had prepared
excellent plans for their respective operations. Unfortunately, both plans
contemplated the use of d'Zrlon's Corps to deliver the final blow on the flaﬁk
of the enemy. Because they failed to communicate these plans, and because or-
ders were unclear on the day of the battle, d'Erlon's Corps spent the day
marching back and forth between the two fields without engaging in the actiéﬂ
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 fun§~
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 indij}dual 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 speclification of the or-
genization itself--that is, the geheralized 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 actlvity 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 orgeanization chart is
an aspect of procedural coordination, blue-prints for the engine-block of thé

dar being manufactured are an aspect of substantive coordination,

Formal Organization

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 & group of persons whose procedural relationships—-the

reletionships of authority and the division of fgnctions in the group~-are

regulated by general decisions,

That is, the members of a formal organization have a general under-
standing of thelr respective functions, and particularly of the lines of au~
thority. The actunl content of their decisions and work is of secondary
importance. The same obedience is evidenced by an army unit when it is on &
parade ground in the Philippines as when 1t is doing rescue work in an Ohio

Valley flood.

This stability of relationships enables us to recognize the continuity

of an organization, The pattern of organized behavior is often so striking

that it has led mony students of social institutions toward an "organismic"
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theory of society.1 It has been cleafly demohstrated; 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 parﬁ*
doxical statement. In a given situation, and with a given system of values,
there 1s 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 behavio¥.
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 ares.

For illustration let us consider the literature on military psy-
chology.d 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 campaizn life, will obey his superiors,

lpor a recent comprehensive discussion of this theory, see John
Elof Boodin, The Social Mind (N.Y.: The Macmillan Co., 1939), especially,

2¢0l. J. P, C. Fuller, op. cit., pp. 140O-141; Ardant in Picq, Ztudes
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's physiological endurance--their march-
ing endurance, and their vulnerability to the effects of bullets. A unit
could fail in an attack only through fhe physical extermination of its mem-
bers by the endmy; and the only data needed in planning operations would be
statistical information of the effects of fire under different conditions.

Actually, howsver, 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
Eure, behind disobedience or surrender will lie the fear of extermination,
but the actual amount of destruction necessary before morale falls varies
1

within wide limits under different circumstances,

Psychology, then, enters into administration as a condition, Jjust

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.

Sumnary
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, ahd when his expectations
of the behavior of other members influence his own decisions,

In all but the simplest varistiss of group behavior, definite pro-

cedures are adopted for securing coordination, A procedure is coordinative

lCol. Gen. von Balck, Tactics, trans, Walter Krueger, (Fort Leaven-
worth, Kansas: U. S, 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 nere 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,
pernits the communicated decision of another person to guide his own choice.

Buthority is only one of a number of forms of influences. Its
distinguishing characteristic is that it does not seek to convince the subordie
ﬂate, but only to obtain his acquiescence. In actunl exercise, of course,
aﬁthority is usually liberally admixed with suggestion and persuasion. An in-
pbrtant function of authority is to permit 2 decision to be made and carried
ocut, even when agreement cannot be reached. Perhaps this arbitrary aspect of
authority has been over-emphasized, however, in discussions of the concépt. In
;ny case, the arbitrary element in authority is limited to the "area of inde—‘
terninacy" 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 sanctlons--physical and econonic force-~are community
of purpose, social acceptance, and personality.

In administration the avoldance of contradictory authority~-rela-
tions is sometimes an important problem. The problen is met by establishing a
dgterminate hierarchy of authority, and by zoning authority along functional
of other lines. It is seldon possible, however, to eliminate twilight zones
within‘which conflicts of authority are possible. An inmportant administrative
task is to maintain the organization structure by adjudicating "bowndary dis—
putes" with respect to authority.

Coordination 1s only one of the three functions which authority
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performs in administrative organization. Authority is alsc an important factor
in the enforcement of responsibility, and in the specialization of decision-
making.

The problem of respongibility, which will be discussed at greater
length in Chmpter 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-
zatlon of work may be claimed for the division and specialization of the deci-
gion-making function. Authority, by permitting the decision reaéhed 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.
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CHAPZEH.VI
THE CRITERION OF EFFICIENCY

The preiious 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
organiza£ion. 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 avallable for action. How is this selection to be made!

What are the criteria of choice?

In this chapter; a theory of "gorrect" decisions will be set forth.t
That is..the process of decision-making will be examined in its rational as-
pects to determine what is meant by the "correct choice" when several possi-
bilities are available, and to suggest how the administrator may proceed to
reach a correct decision, The present disgussion 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 acfually decide.

In the chapters on the l&gic and on bhp paychology of decisions, it

was pointed out that the possibility consequential on each cholice can be viewed

in two ways. A consequgntial poséibility may be viewed as contingent upon the

selection of a pérticular behavior alternative in a particular environmental

setting, A possibility may be viewed in terms of the values it embodies, that

1Clarence T, Ridley and the author have already proposed this theory
in C. B, Ridley and Hervert A, Simon, Measurin§ Municipal Activities (Chicagos

International City Managers' Association, 1938), The general approach followed
in this chapter is that of the earlier volume.
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1s, 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 veluation, and it is in the sys-
tem of values attached to each conséquential possibility th~nt 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. Perhops the
simplest illustration of the nature of the velue-indices which are taken into
consideration in an administrative situgtion 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 tosks which each man 1s to perform
and the use to which each material is to be put, and the output of product,

The alternative possibilities available to the nanagenent are, for administra-
tive purposes, describable in terms of these variables;

The descriptive terms 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 unite of material, 300
units of product can be manufectured; while with organization plan B, 300 men,

and 400 units of material, 275 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

summerized in the following three rules:

1. A possibility is higher in the preference list, the larger the emount
of product manufactured.

2+ A possibility is higher in the preference list, the smallar the number
of men required. |

2. A possibility is higher in the prefcrence 1list, the smaller the quan-
tity of raw moterial required.

If the cost of lzbor and msterial 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 znd the zmount of output. The orgenization plan is irrelevant, from
& valuationel standpoint, to the choice--if a given cutput can be obtained at a

given cost, it is indifferent whether plen A is used or plan B. If, however,

the desired output cen be obtained ot = lower cost by use of plan A , plan A will

will be chosen as & meons to the desired end. The analysis has returned to the

femiliar pattern of means ¢nd ends which, as we noted in Chapter III, derives
from the peculizrly nodeal distribution of wvulues in possibilities.

Yhe particuler situstion which hus been used for illustration is & manu-
facturing enterprise, but the seme factors are involved in uny other adminis-
trative situation--private or public. There are two principal criteria of
choice--two valuc-indices. These sare (1) minimizzation of input measured as
cost, and (2) maximization of output measured in terms of product, or result.
The orgenizational factore, the methods used, enter into the situation largely

&8 neans.

Cost as & Velue Element

Cost is commonly measured in money terms. It is perhaps more instruc-
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tive, however, in dlscussing 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
& negative value--a cost to be minimized<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>