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THE CONCEPTS l!.ND C<liTENT · 

OF PliBLIC ·AnUkr:sTRATION 

by ' 

Professor William· F. Larsen 

The attempt of this paper is to silrvey in limited compass the 

principal concepts of public' administration with which the modern 

student must deal. That this note is too brief and too general to 

do the 'subject full justice is apparent, but in the. words of Francis 

Bacon, it is presented, 11 to excite the jtidgment briefly rather than 

iriform it tediously11• 

Adniinistration and Modern Life· 

The term. ttadministratiol!-'.'. has an elastic a.nd often impr~cise 

mean;i.ng. We may speak, for exaffil'~e of the daily "administration" 

of; .. a simple rural area such as ~. Myun, or of the "administration11 

of the entire land of Chosun d~ir€ the period of the Yi Dynasty 

1392-1910. It is not incorrect to conclude, therefore, that ad­

ministration pervades al~ost al:t. the social a.ctiv:i,.ties of. mankindp 

and that it has been present . in h~cm affairs for a very long 

time. The WO+d as a concept ~mbraces many dimensions of tho~1ght. 

A prinwry; consideration .for, tho stndent of m!,!Jda;r:-n administration 

is not sa rriuch the antiquity of the term nor its flexible and uni~ 

varsal scop~, b~t tlw feet that until recent years,, adminis't;ation 

has not often been consi.dered separately as a field of systematic 

study. 

'The importance of adniinistration comes about because modern 

man faces the necessity of achieving greater control ove:J;' his compl~ 
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culture, and especially so because of the kinds of changes which 

modern science and. technology is forcing in the economic and. 

political institutions which mc-'1 has created. Whereas until a 

few decades ago, changes took place slowly ~:md over the span of 

several generations of men 9 modern man may be forced to make several 

drastic changes vfi thin a short lifetime. For example, we note the 

changes which have come into .o1.:!I' worl.,d since the arrival of the atom 

bomh, followed by Sputnik, and the continued probing of inner matter 

and other space. These developments stimulate forceful changes in 

society and intensify the need for.the improved understanding which 

m~ come from a systematic study of administration. 

While ideologists argue and ve.rious grou,ps.contest for power 

Which they are Oftc.m not capablG Of exercising, it is administrators 

who must continue to find ways to coordina~e the multiple energies 

and agencies of L1odern society. The complex administrative systems 

of today both public and private; big goverrunent, big business, big 

labor, consumer and citizens organizations, rapid inter - communi­

cation, unbanization and the decline of village life, the factory 

and industri.al. production repl~cing hand labor and individu.c_'ll 

craftsmen, a raonetnry economy th-roughout the world and the stir­

rings of a worl.d social community, aro the evident facts with which 
I 

modern life must deal. 

The Place of Public AdL1inistration 

WL assert that administration is important because it is a 

pn.rt of all purposive, cooperative 9 huuan endeavor. It has to do 

with people and their actions-- the dynornic interrelationships of 

human society. ThG actions taken by human beings require goals or 

objects in order to be considered rational, and need instruments 

in order to be effective. Huo~ social activities fall.into patterns 

which we call institutions. The institutions of society becooe 

means of oanaging gro~u aff~rs and of establishing relationships 

which may be expressed in the general term adr.1inistration. 



Described in this way, it will be .,f;!€E?n that administration has 
; . . . . .. 

a ·close relationship to problems of. power an\i._l~adership in human 

society. The art of.lead.ership develops fairly _early in a civili­

zation the anthropologists tell Jta, although. ~anY centuries have 

to pass before ·it becomes a specialized, sep/¥'~;te -function. As .a 

civilization grows, it becomes customary to make .~ distiction 

between· the private concerns of the family and the public needs of 

the community. As public problems grow in sJze and .complexity, they 

become divided into different levels of ac:-t.iv:ity and importance, 

and there amerges an area of functions and activities, not always , 

precisely defined, which we. may call :public .administration. 

The Problem of Definition 

It is not enough for us to say that public administration is· 

merely the offspring of the general field of administration. We 

need to try tc locate its place in the '.sbciai s.c-iences. o.nd to 

define its characteristics·. more p:recisely •. r¥:ow may it be distin­

guished from other fields of st14dy? What are its majjor concepts 

and content? . :.·. 

Because administration in the area of. l~ge_ group interest-$ and ..... 
community objjectives, or what .. we have called._the public sphere,. is 

by nature :derived from-and directly related to Political Science 

and the-governing of men, we may commence_.our effort at definition 

by examining ··this relationship. Aside. fr9m th~ concern of Political 

Science with systems of governmont andthe mechanisms of.political 

:power, Professor David I~ast.on of the Uni tedt,States, ha~ sug;ge.sted 

that the chief emphasis of Poli ticD.l Science is (or should be), 

the ways in which the val:ues and _powers· of a. spc;i.ety axe arranged 

and allocated in an authoritative matter.1 

1. David Easton, The Political ~s;t_eeg, 1953 
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Thus, public administration regarded as a branch or sub-field .of 

Political ScietJ.be ( !:tnd. incidental.J.Y. .!:!21 of legal. Science) ":" consists 

of the mech,anismS; agencies and active· work'ing measures by which 
. . '• . 

these authoritative allocations are made throughout a society. 

So the philosophy of public administrat'ion, seen in this way, 

drives its essence £rom politics in the high sense of the term, 

and, ·in a democratic society it must be relt;tted to public needs 

and public demands ·as expressed tbJ:'ough popular legislativG decisions. 

Yet,. we hav·e indicated that public administration is more 

than philosophy or theory. -:::t is a form of government in action 

and it has mechimisns, • ae;encies., procedures and powers.. How are 

we to define this broad subj eat in a reasonably short stat enent? 

L·et us see if an examination of various concepts of public admin­

istration will bring us closer to this objective? 

Concepts of Public AdQinistra~ 

A paper from the United Nations' Geneva Conference on Public 

Administration in October 1957 states: "The Theory of Public 

. Afu,unistration includes ~ subjects which explain or contribute to 

. {1!1 understa,nding of. the specific CGntext of Public Administration 

·such &E?, the governnental adninistration of the country concerned 

which includes the legislative process, cumparative government, and 

its major problel:JS 1 economic, social and ethical~~~ Under this 

definition, public adL.rin,istration is as broad as· the conventional 

definition of 11 poli tics and goverru.<"lental institutions". And, I 

would add, not too helpful for the student of the subject. 

2. United Nations Gt;Jneva Conference on Public Adr;rinist;ration, 

Paper No. 38, H. Louw, October, 1.957· 
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. ;An ·English .scholar, E.N.~ Gladd;~n, seys i;n his boo~, ,An 1!!:­
trodootion .!£ Public Adntinistra~, ttThere is a good deal of 

confusion in the use of . th.E:J .. :t.en..1 P'!lblic administration. It is . ' - . . . . . . . . .. ~ ·' ' ' 

often adopted .••• to cpver ;th;:: .-Vi~ole activity of government. 

{As-~- sees it) ••• pub;lic. a.~91~n~s:tration is taken broacU;y to 
.. 

mean the wmageuent of affairs by .plJ.blic bodies; (and) the arts ... . . : . . .. ' . . . - . . . 

of policy making, of legisl~tion ~ft of ad.jud~cation b~long to 

· .the wider sphere of po].i tics. and. government of which public ad­

ministration is but one. s~~t~r.."j . . . 

Seeking further we find other attemp~s at definition_such . . . 

as: '!thos<~ operations having for their purpo~:w th_e :fulfill~ent 
of pubiic policy" (~_;;o~d D. vifhite)4; "the function of actually. 

administering the law as declared by the legislature and as in­
terpreted by the courts" (W. F. Willoughby)5; the wa:y in wr.iich 

governrr;ent is organiz(;)d, motivated and monaged11 (IVIarchall. ~imock) 6 ; 
. . . ; . . 

11 the organization and. annogement of raen and, r.1a.~erials to achieve 

. the purposes of governi:JEmt - the operations designed to fulfill 

public po1icy11 (John M •. Ga~s) '7. . Or we tlay take the more sophistica;ted 

state:r:1ent of Brooks Adar.:1s~ "AdNinistration is the capacity of 

coordinating rnany, and_ often conflicting sooirll energies in a 

singl~ organiso so ~droitly that th~y shall operate as a unity. 

This pr_esupposes the ;power of. recognizing .a s~:r,ies of relations .· 

between numerous special interests 9 with. all of which no man can 

be intinately 0:cquaintoch ·Probably no very highly specialized 

.class can be st:rang in this inte~lectual qua;!.~ ty b~cause of the 

intellectual isolation incident to sp8cializa-Gion; and yet admin­

istration or generalization is not only t!'l~ faculty on which social. 

3·· E. N. Gladden, .An Int~oduction to Pub.lic Ac1Dini~tration, 195?·· 

4· Leonard D; White,. Introduction to the' Study of -Public Aclirln-
istration, Revised Eclition 1 1§3'97- . - . 

5· Williar1 F. Willotlghby, Goverrrm~ .££Modern States, 1936. 
6. Marshall E. Dimock an(l Glc.dys 0. Dimock, Public Adr.linistration, 1953 

1· JohnM. Gaus, L.D. White, and M.E. Uir.1ock, The Frontiers of 
Pllblic Ad1;1inistration, 1936. 
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stability rests, but. it is, possibly, the highest faculty of the 

human min<;l" • 

Professor Charles A. Beard has suggested an approach to the 

relation of public administration and its environment or "ecolcgy"r. 8 

1~ The existence of ~ great society depends on the continuous 

and reasonably effic~ent discharg~ of basic goverrunental functions. 

2 • .As society becomef3 more complex - for example, as the 

division of labor and commerce becomes advanced (as village handicrafts) 

decline and factories grc)w) the functions of ·Government are bound to 

develop in number and in..impqrtance to the members of society~ 
3· The strength of go~ernment in a complic~ted ~ociety is in 

~ ... 

proportion to its capacity to administer increased and expanded func-

tions. 
1 • 

4· Legislation to create these new functions is less difficult 

than carrying 9ut the detailed administrative operations• 

5. Because democratic societies t:,ry to adjust to social changet:l 

by an open process of free. discussion, and careful l~gal change, good 

public administration is a central. problem for the survival of govern~ 

ment and society. 

6. The officials and workers of an adrninistrative system must 

be taken freely from all c;Lasses and. all regions. An appropriate 

system of general educo.tion must prepare the training of public servants, 

and in the performance of their duty they m.ust be open to fair 

criticism from outside and inside the public service. 

7. A system of public administration in a democracy should keep 

close to the needs and desires of the peopl8 and should encourage 

the development of the individual responsibilities of citizens. 

8. Charles A· Beard, "Administration, A Foundation of Government", 
.American Political Science Review XXXIV, No. 2, April 1940. 
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The various ·approaches of ·these sC.holQ.rs may be synthesized 

as fellows: ·. ·· · · - · ., 

1. Public Administration is a major activity -of the state and 

takes place in a political setting. · ' 

., 2. Public administration concerns' the institutional and procedural 

arrangements by which men, materials, and purposes of govern-

. ··· ment can ·be coordinated and ·put· in.: operation. 

3~ Public administration is a. dynamic.· activity concerned with 

the progressive accomplishment of,. the various ·tasks set by 

-•the purposes of government •. • i' 

4. Public administration is concerned with more than t:Qe arrange-· 

ment of "things" or "structures"·.,.,.- it is concerned with the 

..... ~·motivation >.and organization of hti..man .beings". 

5. Public adlniriistration ought to be a rational, orderly intellec~ 

tual process by which the work of governnent is done by human· 

beings. As such it is a. process which can be subjected to 

scholarly description ru1d systematic analysis. 

Several quest.ions reLio,in to be 0xarained: (a) What is the content 

of modern public a.drainistrntion?; and, (b) WP,o.t a.re the most useful 
. . ' . 

approaches .to tl:J,e st.~dy of public adL'lini.stration? 

The Content of Public Administration 

We have ·already indicated that administration is an activity by 

which work is accomplished and that i't is also a field of study for 

intellectual. inquiry.- c Inevitably there arises the question of .whether. 

public a.dministrntion is an o.rt or a science. As has. often be.en re- :. 

·marked, there seems to be a science a.nd art of al1Jost everything so 

there can be no·,:harm. in applying ;this .gar:1e to public adr.rini'stration. as 

long as we understand our terns of refer~nce. A science, of co~se,_ . 

according to _one definition is a special body of. knowledge supported.< 

by rules and hypotheses which can be deoonstrated b!y ·various test~ 

and experiraents. An art consists in the application of special \knowledge 



by means of a highly developed individual t~lent. Let us agree at 

once that in the field of administration we are nowhere 'near a 
' i 

"science of hutna.fi cooperation" with a set of universal principles 

derived·frotn verified experiment. But, if we accept a. slightly 

mbdified de:ti:i:li tion of a "s9ienee11 to mean simply an organizei body 

of knowledge or- ar;ry kind, there. is much-we can· learn from·the 

•' scientific•i ~tuey of administration. A~ J:.yndal1 Urvt'ick ·of Great 

Britain sayst -"There are _principles which sh6uid g6vern·' a:drange.:. 

ments for hUman associations of _any kind. These p~incipies can be 

studied as. a technical question, irrespective ~f the pUl:'pb8e of the 

enterprise, the p-ersonnel composing it, or. ariy constitutional, 

political or social theory underlyfng it~ crl:lation". 9 What he is 

saying is that there exists the possibility of an organized body of 

knowledge derived from human experience with administrative problems. 

This can be organized,, measured? goneralized and taught. 

Scientific Management 

It is probable that public administration in western nations has 

been most influenced by what is called scientific management. This 

movement, which began when engineurs and industrial technicians sought 

better methods and procedures for speeding and improving industrial 

production (and profits), has i:nf:;Luence4_both i~dustry and government. 
' .. 

As an effort to find the be.st possible I>ro<?edure, ·it ·utilized some 

similar techniques or thE;: scientific meth~d: for example; to get the 

facta, to study a procedure in elaborate detail, to· develop a hypothesis . . 

about the b~st way to accomplish the procedure, and then to test it 

in practice, making mo.difications as indicated by continued experiments. 

tt was an effort to put all industrial production procedures on a 

9. Luth8~ Gulick and 1. Urwick, eds., Papers on the Scipnce of 
Administration, 1937. 
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rational ba,sit:J .:J.n. .. p,lac~ of a prev-ious reliance on tradition and 
. ' ! •· . . ~ ·. ' ~ .' ... - ' . ·' 

conv.~ntio~, and..the results were often greatly improved, economy and 

efficiency. Early scientific man~ement was criticized as being too 

sterile or mec~anical, and for .failing to take account of workers as .. 
human beings. The later modifications of scientific me..nagement' 

theories resulted in the growth of the "human relations" idea with an 

emphasis on to~:J;work, individua.l personality' cooperation, motivation, 

~'1d,. &ro~p d:inamics as well as pure economy and efficiency. Human 
. . . . . 

conoerns were brought in to counterbalance the former concentration 
;.. : ,·' ·. . . 

on formal organization and engineering methods. 

Administration and P0~icy 

The. making of wise public policy. depends heavily on an. intricate 

relatiol'lship between the politician and the profE:Jssional government 

a.dministratpr. The politician reflects tbe views o.f 'the citizens 

who eontrol him through elections or pol~tical. parties,. and it is 

often tlw politic ian who. has a practical understanding of what is 

possible at a given moment. 

· Y~t., the solving of governmental. problems. requires also a wide 

knowledge of internal government operations and needs the t·echruiical 

skills of those who' make a caree:r of public administration. 

Some early va'iters on public administration placed policy making 

and administration into separate categories of work. They stated that 

administr,ation consisted of carrying ou~, in an effective and impartial 

manner, tp.e policies andplans formulated at. a separate an9..different 

level of government. This is a sir;!ple analysis which is not supported 

by the facts. Modern legislatures, the official policy L.laking bodies 

in a de@ocratic society? do not create public policy in isolation from 

the other organs and institutions of government. The more sophisti- . 

cated view is that, for better or worse, adL1inistrative officials also 
. . . 

play an important role in the forming or polio~ and the line between 
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policy and administration is not a clearly marked .separation. 

Muoh of the work of government to~ay concerns highly technical 

matters. The popularly-elected memb?rs of legislatures do not have 

the time, the expert knowledge or the technical skills to make the 

detailed laws and administrative regu1ations hecessa+y for modern 

government. 

In the fields of Medicine and Engineering for example, a legis­

lative bcidy can decide as' a matter of public polic.y .to improve the 

water supply of cities,. or to control tht;l disposal of .wasto materials 

so as to prevent disease, bo.d odors or improper conditions. But when 

it comes to deciding what constitutes a scientifically safe water 

supply or what kind of conduits should be used or even what price 
. i' 

should be charged to the consumer, a legislature needs the help of 

experts and administrators. These'specialists come into the process 

during the period when basic policy is decided and again when the work 

is to be done after the policy decision i~ m~de. 

Carrying the illustration £twther; certain kinds of gover.nment 

power, certain kinds of procedure, certain kinds of offices or bureaus, 

are more suitable than others for a particular task or problem. \~en 

it has been decided that governmental action is needed, which will be. 

best: inspections, prohibition, encouragement, publicity, economic 

subsidies, price. regulation, a new government enterprise? Will a 

'proposed policy require new government agencies, additional employees, 

imported raw materials? Will ~ew taxes.be required? Is coordination 

with existing agencies necessary? These and many more questions must 

be answered when a new policy is considerBd or an existing policy is 

modified. 

Modern Interdependence: 

We may note a further example of the relation of policy to adminis­

tration. The invention of the internal combustion engine (the automobile 

engine) and the discovery of vulcanized rubber (auto tires) has resulted 
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in a trsmendous increase in highw~ building all.over the world. 

Because highways everyvrhere· a:r:e ~.public problem, it is interesting 
·.<, fr '· 

.to reflect upon tho forces ot. ch~;tnge which the development of the 

automobile has set in ~oj;ion. Sam~: part of the re-sources of a nation 

must now be used. (usuaily a 1~~~- part) to build highway!'!. What kind 

of governnent agency dr other agency will build or oper~te the highwey 
' ... · . 

eyshm.? Where will.~th? t!'_(lined personriei be obtained? Will special 

trq.ining ."bt; ;~quired? ·wha~·.:~~;lll .t~i~.:do t6 the other education and 

.training progranis ·of the cou.ntry? Will spe'cial equipment be needed? 

~~w ~ill th~ coi3t -of the highway' pr~grk b~ paid? .. By taxation? By 
. ' ' .·. ., ~ ' ; 

· chE!X'ges upon highway users? .. How wi:Ll ·the ·hew highv~ay agency relate 
' . 

to existing g.overnroent o.genci,es'? Wili the new· highway stimulate new 

business ~hich will requir& gove~nment r~gUlation or control? Will 

village dwellers come ·to live. in· already; crowded cities as the result 

of new roads? These are but ~fe~ of the questions. 

Thus, we see that the decision to construct, let us say, 100 miles 

of highway, is not merely an engineering problem, but the work of 

the policy makers and the administrators must be coordinated and 

joined together at many poiY)._ts if a successful result is to be obtained. 

Beeause modern government operates everywhere on.a very large 

scale and its actions 'affect great nUm.bers of persons, the success 

or failure of the proper balance between policy and admipistration is 

accordingly greater. The special importance ·or this matter in democratic 

nations, which rest upon the confidence of the citizens, can well be 

UJlderstood. 

The real problem then becomes the_relating of the talents of 

administrative off.icials (who have daily knowledge of tho application 

. of the laws to the citizens 1 and the life of the community) to the 

decisions of the political representatives .. legislators tmd ministers 

who bear the direct responsibility for public decisions. 



Further Distinction · 

Yet another aspect of the problem of policy and administration 

needs a sho:rt discussion~ In a Ilo.:rliamentary governnent each minister 
' . 

is both a politicaJ representative responsible to the parliament and 

the people, and a top administro,tive official who b~ars the cii:i-ect 

responsibility for the operations of his department. As the individ­

ual minister he is in charge of aill~rinistration, as neuber of the 

Cabinet or Council of Ministers he shares in the cvllectivo responsi­

bility of the cabinet for policy~ In this sense a_ distinction, 

particularly in Englan~, is Llade between Eoli~ and administration. 

A . minister nay be dropped from a Cabinet if he r:lisuanages, say, the 

administration of a grain subsidy payuent . program of a Ministry of 

Agriculture - but the existence of a policz which nakes possible grain 

subsidy payments to farners is a policy of the Cabinet for which the 

-entire bo~ bears responsibility. 

Although democratic theory holds that policy determination is a 

function Of the elected, represuntative branch of goverm1ent, it becomes 

clear that the appointed bureaucracy with its expert knowledge must 

have a share in policy forraation .. power likewise must also be dele­

gated t() those who adiJrinister the details of broad policy. As noted 

earlier, bureaucracy is both the technical ueans of operating public 

services and the means of preserving social stability by keeping 

society adjusted to dynru,ric changes. 

The Content of Public Ac1J.:linistration ~Continued) 
I 

Public ad1;1inistration is ctmcerned with both policy c1evelopLlent · 

and the daily tasks of government. It consists of thu routin-e business 

of each day's work and also the high :social pUrposes of government. 

It includes all the regular patterns of governr:1ent activities tind 

the endless varieties of organization and Llanazenent which giv0 order 



to its social purposes.. These terms are often compared as the anatomy 
' • -. > ' ' • 

and physi9logy of administration.• .~ization seeks order tbrough 

the formal structure of persons and.jobs. Jvla.nagement is the dynamic 

process w~icl_l concerns the motivati~, .. leadingJ 9_ontrolling .and coor­

dinating of individuals wi thi.n the .9rganizational framework. . . 

The content of pt;bli.c ~dministration, s,.a;ys, Marshall :pimock, falls 

into four natural groupings:10 . . . 

. . 1. Wnat government doesa·:. IJ.lhe influence: of politics, the bases 

of authority, the range of public business; and the deter­

mination of objiectives; .. internal administrative policies, 

an.d. plans • -.~'· 

2. How government organ±zeEt staffs and finances· :its work;. The 

structure of. government in it.s formal· aspects. ·· 

3· How administrators secure cooperation and· tea.Inwork: · The flow 

and process of administration in operation with emp_h.asis on 

leadership, direction, delegation, ·coordination, cent:ral-field 

relationships, supervision, mora.le,·publio relations and the 

like. 

4• How administration is held accountable: bothin terms of· 

. ·inttirna.l .controls;· and more ~-'particularly in t&rms of outside 

c·ontrols .blf legislatures, the c6t1I'ts ·nnd the other processes 

demop:racy.:, 

.:'rhe: c.omponents of public administration concern th'&· ttwhattt·.:as well 

as the "how'' 9f government because administration is both policy!· and 

technique; tii; field' ;of ·±ntellectuo.l inquiry: and ·i:fri act±ve' proce's;s-'·f'·or 

practitioners. .., ; ....... -... 

• ' ' ' ' •': I ' I ;_ ~ ·~· ,: . .. ~·:-· . 
...... ·.· 

The. Study of Administration 

Administration can be l,Stta..?J.:ed; in a vari~tf of way·s. The traditional 
~ .... i ' .. . .• .. : .. 

10. 1-.IJ:arshall 0~ Dimock and Glci.dys 0. Dimock, Public Administration,l953 
. :, - . . . 
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i 

approach in most countries of tho world, where any studies were 

made at all prior to the 20th century, was by means of the written 

laws and descriptions of the principal organs and ·instruments of 

administration. This \vas sometimes suplemented by historico.l exposi­

sions in which past e:r:c•chs were described in ch!-onological order· . ' 

together with certain sigpifico.nt events. The legai, descriptive · · 

and historical approaches did not greatly advance the art and science 

of administration either by putting new tools is the hands of students 

or by offering new insights to administrators. 

This· approach was supplanted after 1900 by studies of the 

institutions and agencies of government.and administration which, while 

somewhat formalistic, were an effort to place these institutions and 

agencies in their government& setting. This was also the beginning 

of certain comparative studies of the administrative institutions of 

the past and of the present. 

St:i 11 later it became the fashion to .study administration in terms 

of the functions of government through its entire structure: for example; 

the personnel· functicm throughout all levels. of government -- .finance 

at all levels, and so forth. This yielded elements of administration 

common to all processes of governnent ro1d helped to reveal the 

complex relationships present in large :governoent hierarchies. This 

led also to case studios of a. particular process orfunction as it 

moved through various agencies and levels of the government and 

a~inistration. Each of these approaches represented ·further efforts 

to.get a· firmer grasp on a subject which has proven extremely difficult 

to systematize and to place in neat categories of hypothosis for 

~btg~r ve~ifi~&tic~. 

A recent approach has been the socio-psychological approach, often 

terned the "behavioral approach" which is interested priraarily in the 

person• naJ. factors of behavior as they respond to certain·s;ituations • 

. This stuqy approach has.peen valuable in throwing light upon elements 
-' . •, .· .. 

\ 

of the leadership process, the decision-uaking process, the qynamics 

. of . the adr;linistrntive proce~s, the .human factors in motivation, . and 
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the desire to work· and to ':'Create... The present hope is to provide· a. ·.. , .. •, 

'Synthesis Of these various .met~ods of studying public administration . . ;_ . 

which will utilize· the newer, ·.a.dvp.nces. of kno'.vledge where public 

administration stands. at-.a.-:r;le·qting point of many social science 

ideas and concepts. . '·,. -(~- .. 

-~-- . 

- The· New Svntho'sH:~ ,_. 

•. ·'A recent a.n9J_~~s;i.s by··~oiessor Frederick c. Mosher ·is an excellent 
.• ;.... -· . ,1.·' _': : . • 

· exe..mple of this _approach to the st.udy of public a<:J.tlinistration and 
. ' - . .,;'· ,·; .......... ·.. .. 

.he is quoted at length beco;use pis essay deserves wide apprecia ... 
11 . . .. ; ;.--.-' . .. . 

tion •. • ..• -~ . "Adm.in~€Jtration is the process whereby social needs 
. . : ;'·': ... 

ancl demands ':'"!;social Yal';te systens ... becooe progressively translated, 

into responsible acti.on •.. The ke;y~ wb~d here is actio!}• Adminfstration 
. t :·.: .•· • . ,• 

is not only concerned w~th the important probleu of decision-

making. It is also concQrned v.ri th the way the decisions are expressed 

. in huoan.- behayiors, in ~~)cial relo.tionships ,,,in' things clone, in struc-
. . - . 

tures built, in c.::mtrols iJ::lpoeed. 'It is interested in why, ancl to 

what exi;;e_nt, poliei~s d.uly .. ~~:tthoriied. develop in ws;ys quite different 

fron those conteuplat~d by th~{; originators; and, indeed9 why a good 

· tlally of ther.1 find no. expre~sion who.tever in action. Au.ong its, concerns 

are the identific_ation o,ncl co~1p~ative evaluation of J.iffering uodes 

of doing things, differing ,;ays of orgo.hizing~ plarming, o.nd controlling, 
.. ~ : ;: . 

and differing teeJmiques. At its 'cor..; is the process - the very r~1o.ny 

processes of proceedill&' fron viord ·cor will) to d~ ariel then coDing 

back again for a new word in tho 'll.ght o;f deeds o.lready acconplished 

.and their effects. 

"An,)ther way of expressing this is that ad.L1inistro.tion is basic~­

ly a purposiv~ field - its essence is the translation of social 

,) . 
11. Frederic~· c. Mosher, "An Anorican Cor.1t1ent on the. :A(lJ;linistra.tive 

Sciences11 , Rewe · Inte.rnationale des Sciences Adnip:i,strative, - -------· -------..-...;.-~;~----
xxrl, No. 3, 1958. 
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purpose into· administrative action.. Ina!'-lmuch as· modern administration 

operat~ in a milieu of enormous complexity, purpose can seldom be 

spelled :out precisely in advance. Thus, one of its most important 

activities is the continuing sp~cification and revision of purpose, 

a process which is never finally and completely defined until the 

acts themselves are performed. Purpose thus finds not alone itB 

expression, but also its essence in action. 

"Public Administration differs from business and other kinds of 

administration in its essentially political nature - in that .it 

is part of the system wherel;>y values. are authoritiltively valued.. 
. . . ~ . 

The only system in which values a;re truly autho.ri t.ative over a 

whole society (and not only for members of the org~nization itself) 

is the political system. It differs from other kinds of adminis­

tration also in that its purposes must,; in modern oul tures, be far 

more complex, representative of far more "Varied and confl~oting . 

points of view, and generaJJ.y· more dynronic • 
II • The prao:tice of' administration is one_of continuing and • • 

repetitive synthesis. It involves the drawing of imormatio!lf:r;orn a 

myriad of sources,_ scientific and unscientific, of- bringing them 

together, jelling them, deriving a solution, and translating it into 

action:. 

"The field of administration derives much of its uniqueness from 

this very fact. If the practice of administration consists largely 

of synthesis in a setting of social responsibilit,y, its study should 

be primarily pointed to thi~ very.prooess of synthesis, a process 

which is essentially different from the fields of knowledge upon 

which it draws." This is not neoessa.:rily to say that administrative 

study is a synthetic 11 science" though I would have no great objection 

to such a description, Rather, it is the study of the process of 

synthesis in a peculiar, even unique setting. And if other fields, 

such as psychology, game theory~ role theory, cybernetics, or 

economics, help in the search for :understanding, so much tho better".· 
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Conclusion 

Definition in the social sciences is not an easy task. When dealing 

with the complex processes of modern administration, description and il­

lustration are less difficult than :hypothesis and theory. But more than 

ever we need a sophisticated approach to this fiold. 

It is simply not true that society can depend on persons born with 

a generous supply of 'individual talents who somehow mo.nage to perform 

complicated administrative tasks without understanding fully what they 

do. The day of the shaman with magic personal powers is past and it is 

time to recognize the danger to society of untrained and unskilled 

administrators. The modern vrorld is too complicated for"rule of thumbJt 

and folklore in administrc.tive practices beoa.uso the modern aclrn.inistre­

tor is the essential servant of the new age, and through his actions 

even the most correct a.."'l.d enlightened :political policy can wither 

and fail. 

r.rhe world today must learn to live with cvmplexi ty~ change and 

uncertainty. The more complex ~ society~ the more it needs a scientific 

and rational approach to its problems. As soraeone has re11o.rked, ad .. 

ministration does not work/ autonatically for humn...'1 welfare any Bore 

than does science whieh has created nuclear weapons. 

On one hand we r.mst not perr:li t our scientific sophistication to 

obscure the fact that public aduinistra:tion deals with the practical 

and practicable approach to the ideals of politics. On the other hand, 

we must beware the dw¥rers of a.rationalism which would accept the ~ere 
11 efficiency" of a non-normative, morally neutral system of administra­

tion as an ideal. 

In the :modern democratic state, the :makers and directors of policy 

must function within the limits set by the intelligence and social 

consensus of the group.. Public ad.rninistrators thus have a special 

sha:re in the task of educating citizens to progressively higher levels 

of maturity and responsibility so that the vast gover11mental obligations 

of an emerging world cor;11nuni ty co.n be adr:U.nistered with courage, reason, 

and intellectual understanding. 


