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Dear learner,

I extend my heartfelt greetings and profound enthusiasm as I warmly wel-
come you to Sreenarayanaguru Open University. Established in Septem-
ber 2020 as a state-led endeavour to promote higher education through 
open and distance learning modes, our institution was shaped by the 
guiding principle that access and quality are the cornerstones of equity. 
We have firmly resolved to uphold the highest standards of education, 
setting the benchmark and charting the course.

The courses offered by the Sreenarayanaguru Open University aim to 
strike a quality balance, ensuring students are equipped for both personal 
growth and professional excellence. The University embraces the wide-
ly acclaimed "blended format," a practical framework that harmonious-
ly integrates Self-Learning Materials, Classroom Counseling, and Virtual 
modes, fostering a dynamic and enriching experience for both learners 
and instructors.

The university aims to offer you an engaging and thought-provoking ed-
ucational journey. The MA programme in Public Administration provides 
an in-depth understanding of modern governance challenges and solu-
tions. It integrates cutting-edge theory with real-world applications, em-
phasizing innovative approaches to public service delivery. The curricu-
lum spans strategic planning, policy analysis, public sector economics, and 
governance-related spheres. Through these, learners cultivate advanced 
problem-solving and decision-making skills. This programme also equips 
future leaders to drive positive change in public institutions, NGOs, and 
international bodies. The Self-Learning Material has been meticulously 
crafted, incorporating relevant examples to facilitate better comprehen-
sion.

Rest assured, the university's student support services will be at your dis-
posal throughout your academic journey, readily available to address any 
concerns or grievances you may encounter. We encourage you to reach 
out to us freely regarding any matter about your academic programme. It 
is our sincere wish that you achieve the utmost success.

Regards, 
Dr. Jagathy Raj V.P.						      01-01-2025
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2 SGOU - SLM - MA Public Administration - Administrative Thought

Learning Outcomes

Background 

Upon the completion of the unit, the learner will be able to: 

•	 understand Kautilya’s contribution to administration

•	 examine the key principles of governance in Arthashastra

•	 analyse the relevance of Kautilya’s ideas in modern administration

Imagine a time over two thousand years ago, when the Mauryan Empire stood as one 
of the most powerful states in ancient India. At the heart of its success was a brilliant 

strategist, Kautilya, also known as Chanakya. His magnum opus, the Arthashastra, is 
not just a text—it is a treasure trove of knowledge on governance, administration, and 
statecraft. Written in the 4th century BCE, Arthashastra stands as a timeless guide on 
how to build and sustain a powerful, ethical, and prosperous state.

Kautilya’s Arthashastra is often compared to modern political and administrative 
theories, yet it is rooted deeply in practical wisdom. It is as much about the art of warfare 
as it is about the art of governance. The text covers everything- from how a ruler should 
act and the role of ministers, to the intricacies of taxation,  diplomacy, espionage, and 
managing public welfare. What makes the Arthashastra unique is its unparalleled focus 
on the strategic and pragmatic aspects of running a state—where power, economy, and 
ethics intertwine.

Kautilya’s work challenges the conventional thinking of his time, stressing the 
need for a ruler to be both wise and shrewd. He believed that the key to a successful 
government was not just moral virtue but a keen understanding of human nature and the 
world around him. His insights into leadership, administration, and governance were 
revolutionary, emphasising the importance of efficiency, accountability, and strategic 
foresight.

In a world where power was often seized by force, Kautilya introduced a more 
thoughtful approach to leadership. He devised a detailed system of governance, outlining 
the duties of rulers and ministers, the structure of the bureaucracy, and methods for 

UNIT 1
Kautilya’s Arthashastra
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3SGOU - SLM - MA Public Administration - Administrative Thought

Keywords

Mauryan Empire, Chandragupta Maurya, Saptanga Theory, Administrative 
Machinery, Rajdharma

resolving conflicts. His pragmatic ideas on economic management, military strategies, 
law enforcement, and diplomacy laid the foundation for a stable, prosperous state—a 
blueprint that can still be relevant today.

This unit aims to explore Kautilya’s genius in shaping the theory and practice of 
administration. We begin by examining an overview of his remarkable contributions, 
followed by a deep dive into the key principles of governance and administration as 
outlined in the Arthashastra. Finally, we will connect Kautilya’s ancient wisdom 
to modern administrative challenges, showing how his ideas continue to influence 
contemporary governance and public administration. Through this journey, leaners will 
discover not only the brilliance of Kautilya’s mind but also the enduring relevance of his 
principles in today’s world.

1.1.1 Introduction
The Mauryan Empire

The Mauryan Empire (322 - 185 BCE) ruled by the Mau-
ryan dynasty, was geographically extensive, one of the 

most powerful, and a political military empire in ancient India. 
Originating from the kingdom of Magadha in the Indo-Gan-
getic plains (modern Bihar, eastern Uttar Pradesh and Bengal) 
on the eastern side of the Indian subcontinent, the empire had 
its capital city at Pataliputra (near modern Patna). The Em-
pire was founded in 322 BCE by Chandragupta Maurya, who 
overthrew the Nanda Dynasty and rapidly expanded his power 
westward across central and western India, taking advantage 
of the disruptions among local powers following   the with-
drawal of  Alexander the Great’s Greek and Persian armies. By 
320 BCE the empire had fully occupied Northwestern India, 
defeating and conquering the satraps (someone who governed 
the province) left by Alexander. The empire reached its zenith 
under Ashoka the Great, Chandragupta’s grandson, but its ad-
ministrative foundation was laid by Kautilya, a scholar, strate-
gist, and political thinker.
Kautilya: Life and Legacy 

Kautilya, also known as Vishnugupta and Chanakya, is 
regarded as a legendary figure in Indian history, celebrated 

•	 Mauryan Empire’s 
foundation

Discussion
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4 SGOU - SLM - MA Public Administration - Administrative Thought

for his unparalleled contributions to statecraft, economics, and 
governance. His seminal work, the Arthashastra, remains a 
cornerstone of political philosophy and administrative thought. 
The multifaceted identity of Kautilya reflects his intellectual 
and strategic brilliance. The name “Kautilya” is associated 
with his kutila gotra, “Chanakya” identifies him as the son 
of Chanaka, and “Vishnugupta” is recognised as his personal 
name, highlighting the diverse facets of his identity and legacy.
(Born in Takshashila (modern-day Pakistan), Kautilya was a 
Brahmin scholar educated in the ancient university known for 
its excellence in various fields, including politics, economics, 
and military science.)His expertise in these areas earned him 
the role of advisor to Chandragupta Maurya, whom he mentored 
and guided in overthrowing the Nanda dynasty to establish the 
Mauryan Empire.

Fig. 1.1.1  Kautilya
Kautilya’s rise to prominence is inseparably linked to his 

legendary opposition to the Nanda dynasty, particularly its ruler, 
Dhana-Nanda, who was infamous for his greed, and arrogance, 
earning the disdain of his subjects. After being publicly insulted 
by Dhana-Nanda at a royal feast, Kautilya vowed to overthrow 
the dynasty and began seeking a capable ally to achieve his 
goal.

Kautilya mentored Chandragupta, training him in military 
strategy, diplomacy, and governance. Despite initial failures 
in overthrowing Dhana-Nanda, they learned to focus on 
conquering the outer regions before advancing to the core, 
inspired by a simple observation. Using strategies like forging 
alliances and employing psychological warfare, including 
deceiving a besieged town, they gradually weakened the Nanda 

•	 Kautilya’s identity 
and contributions

•	 Chandragupta’s rise
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5SGOU - SLM - MA Public Administration - Administrative Thought

dynasty. Eventually, Chandragupta captured Pataliputra, 
dethroned Dhana-Nanda, and founded the Mauryan Empire 
under Kautilya’s guidance in the 4th century BCE.

 After Chandragupta became king, Kautilya retired from 
politics to focus on intellectual work. Unsatisfied with existing 
texts on statecraft, he wrote the Arthashastra, a detailed guide 
on governance, economics, and military strategy, drawing from 
his own experiences. The Arthashastra stands as a testament 
to his brilliance, offering practical solutions to political and 
administrative challenges. While the legends about his life may 
not be fully historical, they highlight his lasting influence on 
Indian governance and his relevance to modern administrative 
thought.

Arthashastra

The Arthashastra, authored by Kautilya, is a pioneering text 
in political philosophy and administrative science. Written 

during the 4th century BCE, in Sanskrit, the text is a com-
prehensive manual that provides insights into governance and 
administration, making it one of the earliest works of political 
science and economics. The term Arthashastra derives from 
two Sanskrit words: artha (wealth or material well-being) and 
shastra (science). For Kautilya, wealth encompasses material 
prosperity and state resources, while governance ensures the 
overall welfare of the populace. The treatise integrates eco-
nomics, statecraft, and philosophy, forming the core of its 
teachings. It serves as a comprehensive guide on governance, 
economics, and military strategy. Kautilya’s work, rooted in 
his extensive experience as a scholar, strategist, and advisor 
to Chandragupta Maurya, reflects practical solutions to the so-
cio-political challenges of his era.

The authorship and dating of the Arthashastra have been 
subjects of scholarly debate. Kautilya’s Arthashastra, though 
frequently referenced in Indian literature—sometimes in 
admiration and other times critically—was largely inaccessible 
in its complete form in modern times. This changed in 1904 when 
Dr. R. Shamasastry of Mysore discovered a full manuscript 
written on palm leaves, accompanied by a fragment of an old 
commentary by Bhattasvamin. Dr. Shamasastry brought the 
text to light with its first publication in 1909, followed by an 
English translation in 1915.

The Arthashastra is organised into 15 books (Adhikaranas), 
providing rulers with guidance on governance, territorial 
expansion, and state preservation. It balances general principles 

•	 Relevance in modern 
administrative 
thought

•	 Governance and 
philosophy

•	 Arthashastra’s 
discovery and 
publicationSG
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6 SGOU - SLM - MA Public Administration - Administrative Thought

with detailed rules for administering a centralised, authoritarian 
state.

1.	 Book I: Advises on appointing reliable ministers, estab-
lishing espionage networks, and ensuring internal and ex-
ternal security.

2.	 Book II: Explores economic and political regulatory 
mechanisms.

3.	 Books III-IV: Address family laws, criminal justice, and 
public service.

4.	 Books V-XV: Cover sovereignty, international relations, 
military strategy, and national distress.

Key Themes in Arthashastra

1.	 Statecraft and Governance: Kautilya emphasised strong 
central authority and pragmatic decision-making to unify 
and preserve the empire.

2.	 Economic Policies: The Arthashastra highlights wealth 
generation (arjana), its growth (vardhana), and protection 
(raksana) as pillars of a stable state. Kautilya’s econom-
ic vision integrates philosophy, theology, and governance, 
advocating a balanced approach to material prosperity.

3.	 Military and Defense: The text provides detailed strate-
gies on fortification, warfare, and espionage to ensure the 
empire’s security.

4.	 Ethics and Pragmatism: While prioritising pragmatic 
politics, Kautilya’s policies align with Vedic principles, 
advocating ethical governance for societal welfare.

1.1.2 Key Contributions to Political and Ad-
ministrative Thought

Kautilya’s Arthashastra represents a pioneering effort in de-
fining the principles of governance and administration. His 

contributions span various domains:

1.	 The Saptanga Theory: This theory outlines the seven 
pillars of the state—Swamin (King), Amatya (Ministers), 
Janapada (Territory and People), Durga (Fortress), Kosha 

•	 Structure and focus

SG
O
U
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(Treasury), Danda (Force/Military), and Mitra (Allies). 
Each component is interdependent and essential for state 
stability and prosperity.

2.	 Rajdharma: Kautilya emphasised the ethical duties of 
the king, advocating that the ruler’s primary responsibility 
is the welfare and prosperity of his  subjects. His assertion 
that “In the happiness of the subjects lies the happiness of 
the king” underscores this principle.

3.	 Comprehensive Administrative Framework: Kautilya 
detailed an elaborate administrative machinery, including 
the roles of ministers, secretaries, and local officials. His 
principles of decentralisation and merit-based recruitment 
are considered foundational to modern public administra-
tion.

4.	 Legal and Judicial Innovations: The Arthashastra pro-
vides a codified system of laws, integrating principles of 
Dharma (moral law), Vyavahara (legal procedures), and 
Rajasasana (royal edicts). It also introduces a hierarchy of 
courts and the concept of justice aimed at promoting the 
common good.

5.	 Economic and Financial Management: Kautilya’s focus 
on revenue generation, efficient resource utilisation, and 
fiscal accountability reflects a deep understanding of state 
economics. He proposed a structured taxation system and 
mechanisms to prevent corruption and mismanagement.

6.	 Personnel Administration: Recruitment and training 
were tailored to ensure competency. Kautilya’s emphasis 
on qualifications and moral character in selecting officials 
highlights the importance of a professional bureaucracy.

7.	 Statecraft and Diplomacy: Kautilya’s Arthashastra 
delves into the art of diplomacy, advocating alliances and 
strategic relationships to strengthen the state. His princi-
ples, such as Sama (conciliation), Dama (reward), Bheda 
(division), and Danda (punishment), remain relevant in 
understanding state interactions.

8.	 Focus on Welfare: Kautilya integrated welfare measures 
into state policy, emphasising infrastructure development, 
disaster management, and social security for marginalised 
groups like orphans and the elderly.

•	 Major domains
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8 SGOU - SLM - MA Public Administration - Administrative Thought

9.	 Separation of Religion and Politics: Recognising the po-
tential for conflict, Kautilya advocated a secular approach 
to governance, ensuring that religion did not interfere with 
administrative matters.

10.	Realpolitik Approach: Kautilya’s pragmatic understand-
ing of power dynamics and statecraft laid the foundation 
for political realism. He viewed politics as the art of ac-
quiring, preserving, and expanding state power for societal 
stability.

1.1.2.1 The Saptanga Theory: The Seven Pillars of 
the State

Kautilya’s Arthashastra outlines the Saptanga theory, a 
comprehensive framework detailing the seven essential organs 
(prakritis) of a state. These elements—Swamin (the ruler), 
Amatya (the minister), Janapada (the population), Durga (the 
fortified capital), Kosha (the treasury), Danda (the army), and 
Mitra (the ally)—together form the foundation of governance 
and statecraft. Each organ is integral to the state’s stability and 
prosperity, with its unique functions and responsibilities.

1.	 Swamin: The Ruler
The ruler (Swamin) is the central figure in Kautilya’s 

framework and is endowed with extensive powers, often 
attributed with a divine status. The primary duty of the king 
is the protection (rakshana or palana) of his subjects and their 
property from natural calamities and anti-social elements. 
Additionally, the ruler is tasked with ensuring the subjects’ 
yogakshema—a term encompassing welfare, well-being, 
prosperity, and happiness. Kautilya emphasised the ruler’s 
responsibility to align his interests with those of his people, 
stating, “In the happiness of the subjects lies the happiness of 
the king.”

The ruler was expected to actively participate in military 
campaigns and judicial administration, appoint high-ranking 
officials, and formulate policies. The king also issued 
dharmaniyama (codes of regulation) for the guidance of his 
officers and people.

2.	 Amatya: The Minister

The Amatya refers to the council of ministers who assist the 
king in governance. Key positions include the Prime Minister 
and the High Priest, who often formed an inner cabinet. The 
High Priest’s qualifications were particularly detailed, requiring 

•	 Saptanga theory of 
statecraft

•	 Ruler’s duties and 
responsibilities

•	 Amatya’s role in 
governance
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a deep knowledge of the Vedas, expertise in statecraft, and the 
ability to interpret omens and portents. Ministers were selected 
after rigorous scrutiny of their character and loyalty.

In times of crisis, the king could consult a broader Council 
of Ministers, distinct from the inner cabinet. This larger 
council advised the king on critical matters, ensuring diverse 
perspectives in decision-making.

3.	 Janapada: The Population

The Janapada represents the population and territory of 
the state. Kautilya underscored the importance of a loyal and 
prosperous populace capable of paying taxes and obeying the 
king’s commands. A thriving Janapada required fertile land, 
abundant natural resources, and a well-managed territory. 
Neighbouring states were to be monitored to prevent them 
from becoming too powerful.

4.	 Durga: The Fortified Capital

The Durga, or fortified capital, symbolised the defensive 
and offensive strength of the state. Kautilya classified forts into 
four types:

•	 Audik: Surrounded by water.
•	 Parvat: Located amidst hills.
•	 Dhanvan: Situated in a desert.
•	 Van Durga: Built within a forest.
The fort was to be well-equipped with provisions for the 

army, ensuring the state’s readiness for war and defence.

5.	 Kosha: The Treasury

The Kosha, or treasury, is the financial backbone of the 
state. Kautilya advised that the treasury should be filled 
through just means, ensuring adequate resources to sustain the 
state during crises. The king was to collect one-sixth of the 
produce as tax while maintaining detailed records of gifts and 
revenues. The treasury was not the king’s personal wealth but 
a public resource for governance and development.

6.	 Danda: The Army

The Danda represents the state’s military power. A strong, 
loyal, and well-trained army was crucial for the king’s success. 
While Kshatriyas were considered ideal for military service, 
Vaishyas and Shudras could be enlisted during emergencies. 
The army was divided into two branches: one managing field 

•	 Population and 
territory

•	 Defensive and 
offensive strength

•	 Financial backbone

•	 Military power
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operations and strategy, and the other overseeing logistics and 
supplies. Key roles included commanders, chiefs of infantry, 
cavalry, elephants, and chariots, along with physicians and 
trainers.
7.	 Mitra: The Ally

Mitra refers to allies who support the state in times of 
need. Kautilya advised forming alliances based on mutual trust 
and long-term compatibility. Allies, although external to the 
state’s internal organisation, played a critical role in diplomacy, 
warfare, and maintaining balance in foreign relations. The 
Arthashastra elaborates on strategies for treaty negotiations, 
sowing dissension among adversaries, and leveraging alliances 
to advance state interests.

The Saptanga theory reflects Kautilya’s holistic vision 
of statecraft, where each element is interdependent and vital 
for the state’s stability and prosperity. By balancing internal 
governance and external diplomacy, Kautilya’s framework 
remains a timeless guide to administration and policy-making.

1.1.3 Key Principles of Governance and  
Administration in the Arthashastra
1.1.3.1 Principles of Public Administration

The principles of public administration, which guide 
the functioning of government machinery, can be broadly 
categorised into two sets. The first set includes the principles of 
authority, obedience, discipline, duty, interest, and responsibility. 
These principles reflect the sovereignty of the state. The second 
set focuses on operational methods, incorporating the principles 
of division of labour, coordination, separation, specialisation, 
hierarchy, and equity. Both sets of principles, though emphasised 
differently, are integral to the Arthashastra. 

In the Arthashastra, the principles of authority, obedience, 
and discipline are seen as essential for the state to function 
effectively. Kautilya explains these ideas with vivid examples. 
He warns that ignoring the law of punishment leads to chaos, 
comparing it to a situation where, without a ruler, the strong 
overpower the weak. He emphasises that a fair and just ruler 
creates harmony by ensuring everyone follows their roles and 
responsibilities.

However, Kautilya emphasises that authority and discipline 
alone are insufficient. He advocates for a balanced approach 
that incorporates duty, interest, and responsibility. Punishments, 
according to Kautilya, should neither be excessively harsh nor 

•	 Mutual trust

•	 Guide the 
functioning of 
government 
machinery

•	 Authority, 
Obedience, and 
Discipline
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too lenient. Instead,  they must be fair and proportionate to 
the offence, fostering righteousness, economic prosperity, and 
social harmony.

Kautilya identifies five key elements of administration: 
initiating undertakings, ensuring excellence in personnel and 
resources, appointing at the right place and time, making 
adequate provisions, and accomplishing the work. Central to 
these principles is the king’s safety, as the stability and unity of 
the administration depend on it. To safeguard the state, Kautilya 
emphasises the use of spies to monitor internal corruption, 
maintain integrity, and counter external threats. This vigilance 
extends to all levels of government, ensuring that no official is 
immune from scrutiny.

The Arthashastra underscores the importance of unity 
and stability in governance. The king’s authority serves as the 
cornerstone of command, with all officials deriving their power 
from him and being ultimately accountable to him. Stability is 
further reinforced through measures to prevent the usurpation 
of power, ensuring a smooth transition of authority in times 
of political uncertainty. For instance, Kautilya advises against 
ministers taking over royal power, highlighting the importance 
of preserving the king’s command.

Kautilya attributes obedience to a combination of fear, 
duty, and interest. Fear is depicted as a compelling motive, as 
the king holds power over the lives and fortunes of his subjects. 
Duty, grounded in the teachings of the Vedas, is essential for 
societal progress. Interest is cultivated through incentives, 
such as financial rewards, promotions, pensions, and other 
benefits, which ensure the cooperation of both the populace 
and the bureaucracy.

The symbol of authority, danda (punishment), is not only 
a deterrent but also a means to promote righteousness and 
economic productivity. Kautilya’s government aimed to provide 
financial assistance to the needy, ensure fairness in judicial and 
administrative matters, and regulate various spheres of life to 
maintain social order. To encourage government officials, he 
recommended measures such as salary increases, job security, 
and other benefits, ensuring their active participation in 
governance.

The principle of division of labour is a cornerstone 
of efficient administration in the Arthashastra. Kautilya 
emphasises that governance is a collective effort, stating, 
“Sovereignty is possible only with assistance. A single wheel 
can never move.” Ministers and officials play a critical role in 
advising the king and implementing policies.

•	 Elements of 
Administration

•	 Unity and Stability 
of Command

•	 Motivation for 
Obedience

•	 Role of Authority

•	 Division of Labour 
and Coordination
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Coordination, a natural extension of the division of labour, 
is essential for smooth functioning. This principle begins 
at the council of ministers and permeates all levels of the 
administrative hierarchy. The hierarchical structure ensures that 
authority flows seamlessly from the top to the bottom, enabling 
effective execution of policies.

Kautilya’s Arthashastra provides a comprehensive 
framework for governance, integrating principles of 
sovereignty, responsibility, and operational efficiency. By 
balancing authority with fairness, and division of labour with 
coordination, Kautilya’s ideas continue to offer valuable 
insights into the principles of public administration.

1.1.3.2 Administrative Machinery
The administrative machinery described in Kautilya’s 

Arthashastra provides a comprehensive framework for 
effective governance. At the apex of this structure stands the 
king, who serves as the supreme executive authority. The king 
is responsible for the overall functioning of the state and relies 
on a well-organised team of ministers and officials to aid in 
governance.

The king is advised by a council of ministers who are tasked 
with deliberating on matters of state, including the concerns of 
both the king and his adversaries. Ministers are accountable to 
the king both individually and collectively. The Prime Minister 
and the High Priest form the core of this advisory body, often 
referred to as the inner cabinet, which assists the king in 
evaluating the competence and character of other ministers.

In times of emergency, Kautilya emphasises the importance 
of consulting a larger Council of Ministers, beyond the inner 
cabinet, to ensure collective wisdom in decision-making.

Kautilya acknowledges the difficulty of finding individuals 
of high moral character to serve as ministers and officials. He 
notes that human nature is prone to disloyalty and rebellion, 
posing challenges to maintaining a trustworthy administrative 
setup. To mitigate these risks, Kautilya stresses the need for 
vigilance in appointing officials.

Key Administrative Positions
Kautilya identifies several key positions in the administrative 

hierarchy:

1.	 High Priest: Provides spiritual guidance and ensures deci-
sions align with ethical principles.

•	 Framework for 
governance

•	 King centered 
administrative 
framework 

•	 King advisory inner 
cabinet

•	 Challenges in 
ensuring loyaltySG
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2.	 Prime Minister: The king’s chief advisor, responsible for 
policy formulation and governance.

3.	 Commander of the Army: Oversees military operations 
and defence of the state.

4.	 Treasurer-General: Manages state finances and ensures ef-
ficient allocation of resources.

5.	 Collector-General: Responsible for revenue collection 
and management.

Scope of Administration
Kautilya’s administrative framework encompasses a wide 

range of state functions, including:
•	 Finance: Efficient management of state revenue and 

expenditure.
•	 Defence: Ensuring the security of the state through a 

strong military.
•	 Personnel Management: Appointing and overseeing 

officials.
•	 Public Works: Undertaking infrastructure projects 

such as roads, irrigation, and urban development.
•	 Urban Affairs: Managing the administration of cities 

and towns.
•	 Law and Order: Maintaining peace and justice within 

the state.
Kautilya’s administration included around 20 governmental 

departments, each dedicated to specific functions. This 
division ensured that the government met the diverse needs of 
its citizens effectively.

Kautilya’s administrative machinery demonstrates a robust 
system of checks and balances, hierarchical accountability, 
and detailed role definitions. By emphasising the importance 
of ethical leadership, efficient resource management, and the 
welfare of citizens, Kautilya laid the foundation for a well-
governed and prosperous state. His insights remain relevant 
for modern administrative practices

1.1.3.3 Financial Administration
Kautilya’s Arthashastra provides a comprehensive 

framework for financial administration, emphasising sound 
revenue management, prudent public expenditure, and robust 
control mechanisms to strengthen the state’s economy. Central 

•	 Key Positions

•	 State functions

•	 Checks, ethics, and 
prosperity

•	 Framework 
for financial 
administration
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to his financial philosophy is the belief that effective governance 
depends on efficient financial management, as reflected in 
his assertion: “All undertakings depend upon finance. Hence 
foremost attention shall be paid to the treasury.”

Revenue generation and management were pivotal to the 
state’s functioning. According to Kautilya, a prosperous treasury 
ensures public welfare, rewards for good behaviour, efficient 
crime control, and a thriving economy. He also highlighted the 
importance of minimising unnecessary government staffing, 
promoting commerce, and ensuring tax relief in times of 
need. The treasury’s health directly influenced the strength of 
the king’s army and the stability of the kingdom, making it a 
cornerstone of sovereignty.

Kautilya identified several threats to the treasury, including:
•	 Fabrication of accounts
•	 Misappropriation of funds
•	 Corruption among officials
•	 Inefficient trading practices
•	 Excessive loans and barter systems
To combat these, he advocated strict monitoring and 

accountability for all officials involved in financial management.
Kautilya introduced a budgeting system to monitor 

departmental performance. Officials were required to report 
detailed and aggregate accounts of income and expenditure. 
High-ranking officers were held individually accountable 
for any loss of revenue or excess expenditure. In cases of 
overspending, the officer had to bear the financial burden 
personally. Strict penalties, including fines up to four times the 
loss, were imposed for financial mismanagement.

Both revenue and expenditure were meticulously 
categorised by parameters such as sources, heads of income, 
time periods, and geographical locations. Audits were conducted 
daily, fortnightly, monthly, quarterly, and annually to ensure 
transparency and accuracy. A specialised office for records, 
accounts, and audits was established to oversee this process.

Kautilya categorised the state’s revenue sources into 
66 or 67 distinct types, primarily derived from land. These 
were grouped into seven categories based on geographic and 
economic factors:

1.	 Fortified and urban areas
2.	 Rural areas
3.	 Mining zones

•	 Revenue 
Management

•	 Budgeting and 
Accountability

•	 Sources of Revenue
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4.	 Pastoral regions
5.	 Forest areas
6.	 Intensively cultivated regions
7.	 Roads and waterways
This classification ensured that revenue collection was 

aligned with the administrative and economic realities of 
different regions.

Kautilya emphasised the need for efficiency in public 
spending. His principles for expenditure include:

1.	 Limiting Administrative Costs: Salaries and expenses 
for staff were to be kept within reasonable limits.

2.	 Avoiding Waste: Both the king and his officials were ad-
vised to eliminate unnecessary expenditures.

3.	 Maintaining Reserves: The state was expected to stock-
pile resources like food, clothing, and weapons to support 
the population during crises or calamities.

4.	 Investing in Infrastructure: The king was responsible 
for funding public works such as irrigation systems, roads, 
buildings, and fire protection.

5.	 Prioritising Profitable Expenditures: Investments that 
generated recurring income, such as agricultural projects, 
were encouraged.

Kautilya also stressed the importance of effective property 
management. Officials overseeing royal properties had to 
ensure profitability and prevent mismanagement.

Kautilya recognised the delicate balance required in 
taxation. Excessive taxation could deplete the economy, while 
insufficient taxation could weaken the state’s financial base. 
He advised the king to assess each region’s capacity to pay 
taxes and adjust demands accordingly, ensuring sustainability 
and fairness.

He cautioned against two extremes:
•	 Collecting too little revenue: This undermines the 

state’s financial strength.
•	 Over-taxing the population: This harms the economic 

foundation by exhausting resources.
The king was advised to align taxation policies with long-

term economic stability, ensuring that current revenue demands 
did not jeopardise future productivity.

•	 Public Expenditure

•	 Balancing Revenue 
and TaxationSG

O
U



16 SGOU - SLM - MA Public Administration - Administrative Thought

A rigorous control system was integral to Kautilya’s financial 
administration. Daily and periodic checks were conducted to 
track income and expenditure. These audits scrutinised:

•	 The source and amount of revenue
•	 Time and place of transactions
•	 The individuals involved in recording and receiving 	

	 payments
This meticulous system ensured accountability, minimised 

corruption, and safeguarded the treasury.
Kautilya’s financial administration framework reflects a 

deep understanding of economic principles and governance. By 
prioritising revenue generation, curbing wasteful expenditure, 
and implementing stringent control mechanisms, he sought to 
create a stable and prosperous state. His emphasis on prudent 
financial management remains relevant today, offering valuable 
insights for modern public administration.

1.1.3.4 Personnel Administration
Kautilya’s Arthashastra emphasises the importance of 

recruiting officials with high calibreand integrity, especially 
for senior positions. He places greater focus on higher-ranking 
officials because they carry more authority and responsibility. 
These officials are expected to possess intellectual, moral, and 
physical qualities. However, there is limited mention of specific 
qualifications, training, or attributes required for lower-ranking 
officials, apart from the need for them to be incorruptible and 
efficient in their work.

For officials earning 1,000 panas annually, recruitment 
decisions are made by the king in consultation with the Chief 
Priest and the Prime Minister. Superintendents are responsible 
for managing salaries, transfers, and appointments of employees 
earning between 100 and 1,000 panas annually. Transfers are 
recommended as a measure to prevent and address financial 
misconduct, although certain roles, such as guarding royal 
buildings, forts, and borders, are exempt from transfers to 
ensure security and continuity.

Kautilya establishes a strict code of conduct for government 
employees. Officials found guilty of corruption, disloyalty, 
or mistreatment of citizens face severe punishments. While 
government employees were not generally subject to legal trials 
for administrative violations, they could be held accountable in 
courts for breaches of law in their private lives.

•	 Monitoring and 
Control Systems

•	 Recruitment and 
Appointment

•	 Code of Conduct and 
Punishments
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Kautilya underscores the importance of ensuring the 
well-being of government servants. He advises the king to 
provide adequate salaries and benefits to inspire enthusiasm 
and commitment to their duties. Although Arthashastra does 
not detail pension schemes, it allows financial support for the 
families of employees who die while in service.

While details on training for regular officials are sparse, 
Kautilya gives significant attention to the education and training 
of the king and princes. Training for princes includes a blend 
of practical and theoretical knowledge. Mornings are dedicated 
to military training, while afternoons are divided between 
studying sacred texts, philosophy, and politics. Kautilya also 
emphasises the importance of self-discipline and self-control, 
encouraging princes to learn first from teachers and later from 
interaction with wise and experienced individuals.

In summary, Kautilya’s approach to personnel 
administration is pragmatic and geared toward maintaining an 
efficient, disciplined, and motivated workforce. His principles 
reflect a keen awareness of the need for integrity, accountability, 
and structured governance to ensure stability and prosperity 
within the state.

1.1.4 Relevance of Kautilya’s ideas in  
modern administration

Kautilya’s Arthashastra offers timeless insights into gover-
nance that remain relevant in addressing the challenges 

of contemporary administration. His principles of strategic 
thinking, ethical leadership, and welfare-oriented governance 
provide valuable lessons for modern public policy, economic 
planning, and administrative ethics.

Kautilya emphasised pragmatic and adaptable governance, 
which continues to inspire modern public administration.

Applications in Public Administration:
1. Policy Formulation: Kautilya’s approach to policymak-
ing, which balances ethics with practicality, aligns with evi-
dence-based and inclusive frameworks in modern governance. 
For example, participatory policymaking in India reflects his 
emphasis on incorporating diverse perspectives.
2. Decentralisation: The Arthashastra highlights the impor-
tance of delegating responsibilities to local authorities. This 
principle is mirrored in modern decentralised governance 
structures such as the Panchayati Raj system, which empow-
ers local self-governance.

•	 Welfare and 
Incentives

•	 Education and 
Training

•	 Strategic, ethical, 
welfare-focused
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3.Preventive Governance: Kautilya’s focus on intelligence 
gathering and proactive problem-solving resonates with con-
temporary practices such as disaster management planning 
and cybersecurity strategies.

The Arthashastra offers valuable insights into economic 
governance and strategic decision-making that are relevant to 
contemporary policies.

•	 Taxation Principles: Kautilya advocated for fair and 
non-oppressive taxation systems to ensure economic sta-
bility and growth. 

•	 Resource Management: Kautilya emphasised efficient 
resource utilisation and fiscal discipline, which align with 
modern practices like sustainable development and fiscal 
responsibility in budgeting.

•	 Diplomacy and Defence: Kautilya’s Mandala Theory, 
which outlines strategies for maintaining alliances and 
managing adversaries, is akin to modern geopolitical 
frameworks. India’s emphasis on strategic partnerships 
and pragmatic diplomacy reflects these principles.

•	 Economic Security: His emphasis on economic security 
as a cornerstone of national power aligns with contempo-
rary priorities like energy security, technological self-reli-
ance, and robust trade policies.

Kautilya placed a strong emphasis on ethics in governance, 
making his ideas relevant for addressing corruption and 
promoting integrity in public administration. He advocated 
strict measures to prevent corruption among officials. 
Modern anti-corruption initiatives, such as the Lokpal Act 
and whistleblower protection laws, reflect his principles. His 
recommendation for regular audits and monitoring of officials’ 
actions mirrors current practices like performance appraisals 
and financial audits.

Kautilya emphasised the moral responsibility of leaders 
to prioritise the welfare of their people. This aligns with 
contemporary leadership models that stress integrity, 
accountability, and empathy. Ethical leadership, as envisioned 
by Kautilya, is crucial for addressing issues like nepotism, 
favouritism, and abuse of power in governance. Kautilya’s ideas 
remain highly relevant in addressing contemporary challenges 

•	 Strategic decision 
making 

•	 Ethics, anti-
corruption, 
accountability

•	 Ethical leadership 
and pragmatism
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such as corruption, environmental sustainability, social equity, 
and ethical dilemmas in technology-driven administration.
Kautilya’s Arthashastra has faced criticism for its seemingly 
harsh and pragmatic approach to governance. Critics argue that 
his emphasis on espionage, political manipulation, and the use 
of force appears morally questionable. Some scholars view his 
methods as excessively focused on state control and authority, 
sidelining ethical considerations. Additionally, his separation 
of personal and public morality has been critiqued for 
justifying unethical practices in the name of political stability. 
Despite these criticisms, supporters contend that Kautilya’s 
ideas must be understood within the historical context of 
maintaining state security and effective administration. His 
emphasis on strategic planning, welfare-oriented policies, and 
ethical governance continues to serve as a guiding framework 
for modern public administration and policy-making.

Summarized Overview

In this unit, we have explored the remarkable contributions of Kautilya through his 
Arthashastra, a work that continues to influence the understanding of governance and 

administration. Kautilya’s approach integrates ethics, strategy, and practical wisdom, 
creating a comprehensive framework for the functioning of a successful state.

A key aspect of Kautilya’s administrative philosophy is the Saptanga Theory, 
which outlines seven essential elements required for the stability and success of a state. 
These elements include the King, the Minister, the Territory, the Fortified City, the 
Treasury, the Army, and Alliances. Kautilya believed that these components must work 
in harmony for the state to thrive, with the ruler playing a central role in ensuring the 
balance and functioning of each. This theory underscores Kautilya’s holistic view of 
governance, emphasising the interconnectedness of political, economic, and military 
elements in maintaining a stable state.

In addition to examining the Saptanga Theory, we have explored the relevance of 
Kautilya’s ideas in modern administration. His principles on leadership, governance, 
and strategic decision-making resonate with contemporary administrative practices. 
The Saptanga Theory, in particular, offers a model for understanding the complexity of 
governance structures and the necessity of a well-balanced administration.

This unit has highlighted Kautilya’s enduring legacy, demonstrating how his ideas 
about governance, statecraft, and the key elements of administration continue to shape 
our understanding of public administration today.
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Self-Assessment

1.	 Explain the Saptanga Theory in Arthashastra. How does Kautilya’s concept of the 
seven elements of governance contribute to the overall stability of a state?

2.	 Summarise Kautilya’s contributions to the field of administration and governance as 
outlined in the Arthashastra.

3.	 Analyse Kautilya’s financial administration principles. How does his approach to 
revenue management and public expenditure ensure the prosperity and stability of 
the state?

4.	 Discuss Kautilya’s approach to personnel administration. How do his recruitment, 
welfare, and training policies contribute to a disciplined and motivated workforce?

5.	 Discuss the two sets of principles of public administration outlined in the Arthashas-
tra. How do they contribute to the effective functioning of the state?
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Space for Learner Engagement for Objective Questions
Learners are encouraged to develop objective questions based on the content in the 

paragraph as a sign of their comprehension of the content. The Learners may reflect on the 
recap bullets and relate their understanding with the narrative in order to frame objective 
questions from the given text. The University expects that 1 - 2 questions are developed for 
each paragraph. The space given below can be used for listing the questions.
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UNIT 2
Woodrow Wilson and the Politics-

Administration Dichotomy

Learning Outcomes

Upon completion of the unit, the learner will be able to: 

•	 comprehend the key arguments in Wilson’s seminal essay, “The Study of  

Administration”

•	 analyse the distinction between politics and administration as proposed by Wilson 

and evaluate its theoretical and practical implications in governance

•	 examine the influence of Wilson’s ideas on the development of public  

administration as an academic discipline and a professional field

Background 

Woodrow Wilson’s essay, “The Study of Administration,” published in 1887, is 
often considered the starting point of Public Administration as a distinct field of 

study. In this groundbreaking work, Wilson introduced a revolutionary idea that would 
shape the discipline for years to come - the separation of politics from administration. At 
a time when political leaders controlled not only policy decisions but also the adminis-
trative processes that followed, Wilson argued that the functions of governance should 
be divided into two distinct spheres—politics, which involves making decisions and set-
ting policies, and administration, which is responsible for implementing those policies 
without political interference.

Wilson’s proposal for this politics-administration dichotomy was based on his belief 
that effective governance could only be achieved if administrators were allowed to 
operate based on expertise and efficiency, free from the sway of political pressures. By 
drawing this line, Wilson sought to establish the administrative function as a professional, 
scientific field, governed by principles of rationality and efficiency.

This division of roles between politicians and administrators has had a profound 
influence on the development of Public Administration as an academic discipline. 
While Wilson’s ideas have been critiqued and revised over time, the central notion of 
the politics-administration dichotomy remains essential in discussions of governance, 
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public management, and the functioning of government institutions. This unit explores 
Wilson’s ideas, the distinction he made between politics and administration, and their 
lasting impact on the field of Public Administration, highlighting their relevance even in 
the complexities of modern governance.

Keywords

Administrative Accountability, Comparative Public Administration, Administrative 
Science, Rationality

Discussion 1.2.1   Introduction to Woodrow Wilson 		
	   and His Contributions
1.2.1.1  Wilson’s Academic and Political  
	    Background

Thomas Woodrow Wilson (1856–1924) was a distinguished 
scholar, academic, and statesman whose ideas significantly 

shaped the field of public administration, widely regarded as 
the father of Public Administration. Born in Staunton, Virgin-
ia, Wilson exhibited an early interest in politics, government, 
and law, which guided his academic and professional journey. 
His educational background reflects a deep engagement with 
diverse institutions and disciplines.

In 1873, Wilson began his higher education at Davidson 
College but later transferred to Princeton University, from 
where he graduated in 1879. 
Following his undergraduate 
studies, he briefly attended the 
University of Virginia’s law 
school but opted to prepare for 
the Georgia Bar examination 
independently, which he passed 
successfully. His brief stint as a 
practising lawyer in Atlanta 
from 1882 revealed his 
preference for intellectual 
pursuits over the legal practice. 
This decision led him to Johns 
Hopkins University, where he 
earned a PhD in history and 
political science in 1886, 
making him one of the first individuals in the United States to 
hold such a degree.

•	 Wilson: Father 
of Public 
Administration

•	 Wilson’s academic 
and legal journey

Fig. 1.2.1 Woodrow Wilson
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An intriguing aspect of Wilson’s academic career was his 
prolific writing. At just 28 years old, while still a graduate student 
at Johns Hopkins, he published his first book, Congressional 
Government. This work, independent of his formal academic 
studies, gained significant recognition and was later used to 
fulfil his doctoral requirements. The book’s success launched 
Wilson’s career as a scholar and earned him a teaching job 
at Bryn Mawr College for Women (1885–88). Subsequent 
academic positions included Wesleyan University (1888–90) 
and Princeton University, where he served as a Professor of 
Jurisprudence and Political Economy from 1890 onward. His 
tenure at Princeton lasted over a decade, culminating in his 
presidency of the university from 1902 to 1910. During this 
period, Wilson implemented sweeping reforms, modernising 
the curriculum, establishing new faculties, and elevating 
Princeton’s stature as a premier institution of higher learning.

Wilson’s contributions extended beyond academia. In 1911, 
he was elected President of the American Political Science 
Association, reflecting his standing as a leading intellectual in 
Political Science and Public Administration. His political career 
advanced swiftly as he became the Governor of New Jersey 
(1911–13) and later the 28th President of the United States 
(1913–21). His presidency witnessed significant domestic and 
international achievements, including the establishment of the 
Federal Reserve and his role in founding the League of Nations, 
for which he received the Nobel Peace Prize in 1919.

Wilson’s intellectual development was influenced by 
notable figures and ideas. Edmund Burke shaped his political 
philosophy, while Walter Bagehot’s works drew his attention 
to administration and comparative government. However, it 
was Professor Richard T. Ely of Johns Hopkins University who 
profoundly impacted Wilson’s administrative thought. Ely’s 
lectures on European administrative systems inspired Wilson 
to explore their applicability within the American democratic 
framework. As Ely observed, “When I talked of the importance 
of administration, I felt that I struck a spark and kindled a fire 
in Wilson.” This inspiration eventually culminated in Wilson’s 
seminal essay, “The Study of Administration,” which laid 
the intellectual foundation for the modern study of public 
administration.

In summary, Wilson’s academic and political background 
reflects a harmonious blend of scholarship, reformist zeal, and 
practical governance. His journey from a young scholar to a 
global statesman underscores his enduring legacy in shaping 
public administration as a field of study and practice.

•	 Wilson’s academic 
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1.2.2 Wilson’s Seminal Essay: “The Study 
of Administration”
1.2.2.1 Historical Context and Objectives of the 
Essay

Woodrow Wilson’s essay “The Study of Administration” 
(1887) is widely regarded as a foundational work that 
established Public Administration as an independent field of 
study. It emerged during a period of significant political, social, 
and economic transformation, addressing the governance 
challenges of late 19th-century America.

Wilson began serious work on the comparative systems of 
administration shortly after joining Bryn Mawr College in 1885. 
The trajectory of his seminal essay reflects the evolution of his 
intellectual ideas over time. Before its publication in the Political 
Science Quarterly in 1887, Wilson prepared three drafts on the 
topic. The first draft was titled “Notes on Administration,” 
which was later revised to “The Art of Government,” and 
finally became “The Study of Administration.” Each draft 
represents a refinement of his thoughts on administration.

The essay was first presented at the Historical and Political 
Science Association meeting in Ithaca, New York, at the 
invitation of Charles K. Adams, President of the Association 
and one of Wilson’s former teachers at Cornell University. 
Although Wilson initially considered the paper unremarkable 
and “hardly meriting publication,” it was met with acclaim. 
Specialists on administration hailed it as one of the finest pieces 
Wilson ever wrote, recognising its enduring value as a source 
of wisdom and insight.

Wilson’s essay highlighted the novelty of public 
administration as a distinct area of inquiry within political 
science. He traced its historical development, emphasised its 
necessity in modern governance, and articulated the methods 
by which the discipline should be studied and practised. It was 
a response to the inefficiencies of the spoils system, which 
plagued American governance at the time, and a call for reform 
grounded in professionalisation and meritocracy.

1.2.2.2 Key Themes and Ideas Presented
Woodrow Wilson’s essay “The Study of Administration” 

(1887) is a seminal work that laid the foundational principles 
for the study of public administration as a distinct academic 
discipline. In this essay, Wilson articulates several key themes 
and ideas that have had a profound impact on the development 

•	 Wilson’s 
foundational public 
administration

•	 Wilson’s evolving 
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thought
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of the field. His central argument revolves around the need to 
establish a clear distinction between politics and administration, 
a concept that continues to shape the discourse in public 
administration.

In that article, Wilson made the following observations:

1.	 Functions of the state in the past were limited and simple 
which had the effect of eclipsing both the visibility and 
importance of Public Administration

2.	 Public Administration as a discipline was a late arrival as 
a branch of Political Science which had emerged some 
2200 years ago. The late arrival of Public Administration 
is explained by the nearly total concentration of Political 
Science on political and constitutional questions that is, on 
abstract principles.

3.	 Public Administration is the most obvious, most visible 
part of government.

4.	 Implementation - the undisputed function of administra-
tion is always difficult, which makes administration im-
portant. Wilson rightly warned: “It is getting harder to run 
a constitution than to frame one.

5.	 Wilson emphasises the separateness of politics from ad-
ministration. Administration should be separate from pol-
itics.

6.	 Administration must necessarily be grounded in the consti-
tution and its values.

7.	 Administrative studies should include the experiences of 
other countries. “So long as we know only ourselves, we 
know nothing” 

8.	 Administration is becoming increasingly important, being 
the front face of the government.

9.	 It is a ‘science.’

10.	People can learn and  recieve training in principles and 
techniques of administration. It is a field of knowledge 
which can be studied in colleges and universities.

11.	Administrative processes and techniques are universally 
applicable and are thus common to all governments, and 
all kinds of organisations.

•	 Major observations
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Thus, we can sum-up the themes and ideas presented in the   
essay The Study of Administration as the following: 
1.	 Politics-Administration Dichotomy 

One of the most influential ideas presented by Wilson is 
the notion of the politics-administration dichotomy. Wilson 
argued that the administrative functions of government 
should be separated from the political process. According to 
Wilson, political decisions are made by elected officials, while 
administration should be handled by professional civil servants 
who are insulated from political influence. This separation would 
allow for a more efficient, neutral, and effective administration, 
free from the whims of political parties and electoral cycles. 
Wilson’s distinction emphasised that administration is a science 
and should be studied and practiced with the same rigor as any 
other professional field, such as law or medicine.
2.	 Public Administration as a science  

Another important theme in Wilson’s essay is his call 
for public administration to be regarded as a science. Wilson 
argued that the study and practice of administration should be 
grounded in empirical analysis, systematic observation, and 
methodological research. He envisioned a professionalised 
civil service that would apply scientific methods to decision-
making, organisation, and management. This idea of public 
administration as a science fostered the development of 
administrative theory in the 20th century, which sought to 
identify general principles of management that could be applied 
universally across different governmental contexts.
3.	 Efficiency and Professionalism 

Wilson placed significant emphasis on the need for efficient 
administration. He believed that a professional, non-partisan 
civil service would be more capable of implementing the 
policies determined by elected officials. To achieve this, he 
advocated for the establishment of merit-based recruitment 
and promotion systems in the civil service, as opposed to 
political patronage or favouritism. This idea contributed to 
the development of the merit system in public administration, 
ensuring that appointments and promotions were based on 
competence and qualifications rather than political connections.
4.	 Administrative Accountability

While advocating for the separation of politics and 
administration, Wilson also acknowledged the importance 
of administrative accountability. He recognised that while 

•	 Themes and Ideas
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administrators should be insulated from political pressures 
to maintain impartiality, they still had to remain accountable 
to the elected officials and the public. This balance between 
independence and accountability has continued to be a 
central theme in contemporary debates on the role of public 
administrators and their relationship with elected representatives.
5.	 Separation of Government Functions

Wilson’s essay also presents the idea that government 
functions can be neatly divided into political and administrative 
realms. He posited that the political realm involves policy-
making and legislative functions, while the administrative 
realm focuses on implementing those policies. This division 
of labour, in Wilson’s view, would allow each function to be 
carried out more efficiently, with specialised expertise applied 
where necessary. This theme laid the groundwork for the 
development of modern public administration practices, which 
emphasise the importance of role clarity and specialisation 
within government.
6.	 Importance of Administration in Democratic Governance: 

Wilson also highlighted the crucial role of administration in 
the effective functioning of democratic systems. He argued that 
even though public administration was distinct from politics, it 
was still vital to the success of democracy. Administrators, in 
Wilson’s view, played an instrumental role in translating the will 
of the people (as expressed through elected representatives) into 
action. By doing so efficiently and impartially, administrators 
could help maintain the legitimacy of democratic institutions.

Thus, Wilson’s contribution to the academic discipline 
of public administration can be visible in three distinct and 
interrelated areas:

•	 His emphasis on a politics/administration dichotomy 

•	 His advocacy for the scientific study of administration

•	 His early initiatives for the adoption of comparative 	

		 methods in the study of administration
1.2.3 The Politics-Administration Dichotomy
1.2.3.1 Conceptual Distinction Between Politics 
and Administration

The concept of separating public administration from politics 
has been a significant pillar in the evolution of administration 
as a discipline. This idea, known as the policy-administration 
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dichotomy, played a pivotal role in the emergence of public 
administration as a self-conscious field of study. Woodrow 
Wilson strongly advocated for this separation and argued for 
the independent study of administration distinct from politics.

Wilson extensively examined the relationship between 
politics and administration in his writings. However, his 
perspectives on their interrelationship appear somewhat 
nuanced and even contradictory at times. On one hand, Wilson 
acknowledged the interdependence and close connection 
between politics and administration. He highlighted the 
practical difficulties in drawing clear boundaries between 
administrative and non-administrative functions, emphasising 
the complexity involved in distinguishing these domains. In 
one of his statements, he likened these boundaries to lines 
running through challenging terrains, navigating through 
intricate legislative provisions and numerous conditionalities.

In 1891, Wilson further elaborated on this interconnectedness 
by stating that no aspect of governance could be studied 
in isolation, especially administration. He emphasised 
that administration reflects the fundamental principles of 
government in action. He argued that administration cannot 
be completely divorced from its political foundations without 
distorting its essence and losing its significance. From these 
observations, it is evident that Wilson recognised the mutual 
dependency between politics and administration while carving 
out public administration as a distinct domain of study.

On the other hand, Wilson also argued for the 
distinctiveness of administration from politics. He believed 
that administrative matters lie outside the scope of political 
considerations. According to Wilson, politics pertains to the 
realm of statesmanship, while administration is the domain 
of technical expertise. In his essay, he further highlighted that 
an effective bureaucracy requires insulation from political 
interference. Administrative services, according to him, must 
operate independently of the political activities of the state, 
with their motives, objectives, and standards being distinctly 
bureaucratic.

In essence, Wilson’s idea of the politics-administration 
dichotomy was both about recognising the practical connections 
between politics and administration and about emphasising 
the need for their operational separation. This dual approach 
underscored the importance of administration as a professional 
and technical field, distinct from the political sphere while 
acknowledging the broader political context within which 
it operates. The concept remains foundational in public 
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administration, prompting continued discourse on the balance 
between politics and administrative functions in governance.

1.2.3.2 Rationale for Separating Politics from  
Administration

Woodrow Wilson’s advocacy for separating politics from 
administration was rooted in his vision of creating an efficient 
and professional administrative apparatus. This separation, 
often referred to as the politics-administration dichotomy, 
was intended to address the complexities of governance in 
democratic societies. By delineating the roles of politicians and 
administrators, Wilson aimed to ensure that each functioned 
optimally within its respective domain.

1.	 Enhancing Administrative Efficiency : One of the pri-
mary reasons for separating politics from administration is 
the need for efficiency in government operations. Wilson 
argued that administrative tasks require technical exper-
tise, systematic processes, and a focus on outcomes. Polit-
ical interference in administrative functions often disrupts 
these processes, leading to inefficiencies and delays. By 
insulating administration from politics, Wilson envisioned 
a professional bureaucracy capable of implementing poli-
cies effectively without succumbing to partisan influences.
For example, in India, the success of initiatives like Aad-
haar, the biometric identification program, hinges on the 
technical and impartial execution by administrators rather 
than on political debates or lobbying.

2.	 Ensuring Neutrality and Objectivity : Wilson believed 
that neutrality is a cornerstone of effective administration. 
Public administrators must serve all citizens impartially, 
irrespective of political ideologies or affiliations. Political 
interference can compromise this neutrality, leading to bi-
ased decision-making and erosion of public trust. Separat-
ing politics from administration safeguards the integrity of 
public institutions and ensures that policies are implement-
ed fairly.
An illustrative case is the Indian Election Commission, 
which operates as an independent body to conduct free and 
fair elections. Its separation from political control under-
scores the importance of neutrality in administrative func-
tions.

3.	 Specialisation and Professionalism : Wilson emphasised 
the need for a specialised administrative system, likening 
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it to the technical expertise required in professions like en-
gineering or medicine. Politicians, whose primary role is 
policy formulation, may lack the technical knowledge nec-
essary for effective policy implementation. By delegating 
administrative tasks to trained officials, governments can 
benefit from the expertise and professionalism required 
for complex governance challenges.
For instance, the Indian Administrative Service (IAS) 
officers are specifically trained to handle diverse admin-
istrative responsibilities, from disaster management to 
economic planning. This professionalisation ensures that 
governance is executed with competence and precision.

4.	 Preventing Political Patronage and Corruption : The 
separation of politics and administration is also aimed at 
curbing political patronage and corruption. When admin-
istrative appointments and decisions are influenced by 
political considerations, meritocracy is undermined, and 
corruption becomes pervasive. Wilson’s rationale for the 
dichotomy was to create a merit-based bureaucracy that 
operates independently of political favouritism, thereby 
fostering transparency and accountability.
The establishment of autonomous bodies like the Central 
Vigilance Commission (CVC) in India reflects this prin-
ciple. By keeping such institutions free from political in-
terference, their effectiveness in combating corruption is 
enhanced.

5.	 Focus on Long-Term Policy Implementation : Political 
leaders often operate within short-term electoral cycles, 
focusing on policies that yield immediate political gains. 
In contrast, administrators are tasked with implementing 
policies over the long term, requiring continuity and sta-
bility. Separating politics from administration allows ad-
ministrators to focus on the sustained implementation of 
policies without being swayed by short-term political con-
siderations.
A notable example is the implementation of the Green 
Revolution in India. While the policy was politically driv-
en, its long-term success depended on the consistent and 
dedicated efforts of administrators and scientists, insulated 
from political turnover.
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1.2.4 Administrative Science
Woodrow Wilson strongly believed that administration is 

a science, and he emphasised this belief in his essay, where he 
stated that the science of administration is a natural extension of 
the study of political science. He observed that the systematic 
study of administration was a relatively recent development, 
one that had not yet been fully embraced in American practice. 
Wilson criticised the lack of scientific methods and clear 
concepts of effective administration in the United States.

He attributed the advanced development of administrative 
science in Europe to the efforts of French and German scholars. 
European administration evolved to support centralised 
governments and compact states, which had unique demands. 
Wilson identified two key reasons for this growth in Europe: 
first, European governments, being independent of public 
approval, could implement extensive administrative systems; 
and second, the monopolisation of governance made rulers 
keen on discovering efficient and minimally disruptive methods 
of governing.

Wilson argued that American administration to benefit from 
European concepts, it would require significant adaptation. 
The principles and methods developed in Europe could not 
be directly applied to the American context because of the 
differences in government structure and political culture.

Wilson also attributed the slow progress of administrative 
science in America to its democratic framework. He noted that 
organising administration in a democracy is more challenging 
than in a monarchy because of the constant need to respond to 
public opinion. In democratic systems, administrative reforms 
tend to progress slowly due to the need for compromises and 
the influence of popular sovereignty.

Furthermore, Wilson believed that frequent constitutional 
changes diverted attention from administrative development. 
In his view, nations preoccupied with altering constitutional 
principles often struggled to focus on efficient administration. 
He argued that debates over constitutional principles, while 
important, should be set aside to enable systematic analysis and 
understanding of the science of administration. He succinctly 
observed that running a constitution is far more challenging than 
framing one, emphasising the importance of implementation 
over theoretical principles.

Wilson defined public administration as the detailed and 
systematic execution of public law. He clarified that while 
the broad plans of government action fall outside the realm 

•	 Administration as 
scientific study

•	 European influence 
on administration

•	 Adapting 
administration to 
democracy

•	 Prioritizing 
administration over 
the constitution

•	 Administration 
executes public law

SG
O
U



33SGOU - SLM - MA Public Administration - Administrative Thought

of administration, their detailed implementation is its core 
function. He distinguished between general policy-making and 
the administrative execution of those policies, asserting that the 
study of administration requires understanding this distinction.

Lastly, Wilson highlighted the philosophical connection 
between administration and the distribution of constitutional 
authority. For him, public administration was not just about 
executing laws but also about analysing and refining the 
mechanisms through which authority is distributed and 
exercised. Through this, Wilson laid the foundation for the 
systematic and scientific study of administration, emphasising 
its importance in modern governance.

1.2.5  Impact on the Field of Public 
	  Administration

Woodrow Wilson’s politics-administration dichotomy 
significantly influenced the early development of public 
administration as a distinct field of study. His ideas provided 
a foundational framework for conceptualizing public 
administration as a professional discipline, separate from 
political science, and underscored the need for a systematic 
approach to government operations.

1.	 Emergence of Public Administration as a Discipline: 
Wilson’s essay “The Study of Administration” (1887) 
catalysed the recognition of public administration as 
an academic field. By advocating for a clear distinction 
between politics and administration, Wilson emphasised 
the importance of creating a professional and technical 
administrative system that could operate efficiently, free 
from political interference. This laid the groundwork 
for public administration to evolve as a specialised area 
of study and practice.

2.	 Focus on Efficiency and Neutrality: Wilson’s call for 
a politically neutral administration aimed at improving 
governmental efficiency resonated with early thinkers 
like Frederick Taylor and the proponents of scientific 
management. His emphasis on rationality and 
systematic methods in administration set the tone for 
the early focus on achieving efficiency, predictability, 
and accountability in public service.

3.	 Inspiration for Administrative Reforms: The 
dichotomy inspired early reform movements in the 
United States, particularly the Progressive Era reforms 
that sought to professionalise public service. Wilson’s 
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ideas encouraged the development of merit-based 
recruitment systems and reduced the influence of 
political patronage in administrative appointments.

4.	 Influence on Thinkers and Frameworks: Wilson’s 
ideas heavily influenced early administrative theorists 
such as Frank J. Goodnow and Leonard White. Goodnow 
expanded upon the politics-administration distinction, 
identifying the functions of politics as policy-making 
and administration as policy execution. Leonard 
White, in his book Introduction to the Study of Public 
Administration (1926), adopted Wilsonian principles 
to stress the need for administrative efficiency and the 
separation of politics from administration in academic 
discourse.

5.	 Foundation for Scientific Management: Wilson’s 
emphasis on separating politics and administration 
provided a conceptual basis for the scientific study of 
administration. His ideas influenced the development of 
the principles of administration, notably articulated by 
thinkers like Luther Gulick and Lyndall Urwick, who 
sought to establish universal principles of administrative 
efficiency.

Woodrow Wilson’s seminal ideas, particularly his advocacy 
for distinguishing politics from administration, played a 
pivotal role in the development of public administration as 
an independent academic discipline. His vision provided the 
conceptual foundation for establishing public administration as 
a professional and scientific field of study.

1.	 Separation from Political Science: Wilson’s call to 
treat public administration as a separate area of inquiry 
emphasised the technical and managerial aspects of 
governance distinct from the broader concerns of 
political science. This intellectual separation allowed 
public administration to emerge as an autonomous 
discipline with its own principles, theories, and 
methodologies.

2.	 Institutionalization of Public Administration: 
Wilson’s ideas inspired academic interest, leading to the 
institutionalisation of public administration as a formal 
field of study. Institutions like Syracuse University, 
and the University of Chicago established programs 
and courses focused on Public Administration, training 
a generation of professionals in governance and 
management.
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3.	 Influence on Foundational Texts: Wilson’s work 
influenced early texts such as Leonard White’s 
Introduction to the Study of Public Administration 
(1926), which is often regarded as the first textbook in 
the field. White’s emphasis on administration’s practical 
and managerial dimensions echoed Wilson’s call for 
efficiency and neutrality in governance.

4.	 Integration of Scientific Management: Wilson’s 
emphasis on efficiency and systematic operations 
aligned with the principles of scientific management 
developed by Frederick Taylor. This alignment helped 
shape the early focus of public administration on 
applying scientific principles to improve government 
operations, further distinguishing the discipline.

5.	 Emergence of Key Thinkers and Theories: Wilson’s 
ideas paved the way for the contributions of thinkers 
such as Frank J. Goodnow and Luther Gulick, who 
expanded the field’s theoretical framework. Goodnow’s 
functional approach to politics and administration and 
Gulick’s principles of administration, including the 
famous POSDCORB framework, directly drew from 
Wilson’s foundational concepts.

6.	 Reform-Oriented Approach: Wilson’s dichotomy also 
fueled efforts to reform public administration practices. 
His advocacy for professionalisation and meritocracy 
influenced the Progressive Movement, leading to civil 
service reforms in the United States and elsewhere, 
which further legitimised public administration as a 
distinct discipline.

7.	 Global Impact: The formalisation of public 
administration as a discipline, partly attributable to 
Wilson’s ideas, influenced governance structures 
worldwide. Countries adopted merit-based recruitment 
systems, professional training programs, and 
administrative models to improve efficiency and 
accountability in their bureaucracies.

Criticism 
Woodrow Wilson’s essay, “The Study of Administration,” 

is often seen as the beginning of public administration as a 
field of study. In this essay, Wilson aimed to establish public 
administration as an academic discipline. However, his 
ideas have faced several criticisms over time, with scholars 
questioning the clarity and consistency of his views.
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One key criticism of Wilson’s essay is that it lacks clear 
explanations. While Wilson mentioned the need to understand 
what government can effectively do, much of his essay focuses 
on the separation of politics and administration. This shift 
in focus, as pointed out by Dwight Waldo, creates confusion 
because Wilson starts by discussing the study of administration 
but moves into the politics-administration divide without 
clearly defining what public administration involves.

Another criticism is that Wilson compared administration 
to business methods and talked about civil service and the 
division of constitutional authority in a way that seemed unclear 
and disjointed. Instead of providing answers, his essay raised 
more questions. He did not clearly explain how politics and 
administration should interact or whether public administration 
could be considered a science like natural sciences.

Wilson’s lack of clarity has led to different interpretations 
of his ideas. While some scholars view him as the founder of 
public administration, others, like Van Riper, disagree. Van 
Riper argues that the roots of public administration in America 
go back to the Founding Fathers, not Wilson and that his essay 
should not be seen as the foundation of the field.

Despite these criticisms, Wilson’s contribution remains 
important. Considering the context of the 19th century, his 
essay is still seen as a key work. Dwight Waldo called it 
“the most important document in the development of public 
administration.” Louis Brownlow also praised Wilson for setting 
out a study plan for those interested in public administration. 
Even though Wilson’s essay was broad and sometimes vague, 
it helped introduce public administration as a formal area of 
study.
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Summarized Overview

This unit explored Woodrow Wilson’s seminal essay, “The Study of Administration” 
and its profound impact on the field of Public Administration. Wilson’s introduc-

tion of the politics-administration dichotomy highlighted the need to separate political 
decision-making from administrative functions, emphasising the importance of a pro-
fessional, efficient, and non-partisan bureaucracy. This distinction has shaped the under-
standing of the roles of elected officials and civil servants in governance. The unit also 
examined the lasting influence of Wilson’s ideas on the development of Public Admin-
istration as a discipline, influencing both the structure and functioning of modern public 
institutions. Wilson’s vision continues to guide discussions on the relationship between 
politics and administration in contemporary governance.
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Self-Assessment

1.	 Analyse the core arguments presented by Woodrow Wilson in his essay “The Study 
of Administration” and their significance in the development of Public Administra-
tion as a discipline.

2.	 Briefly explain Woodrow Wilson’s concept of the politics-administration ichotomy. 
How does it differentiate the roles of Politics and Public Administration?

3.	 What are the key features of Woodrow Wilson’s essay, “The Study of Administra-
tion?” Summarise the central themes that Wilson addresses in the essay.
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Space for Learner Engagement for Objective Questions
Learners are encouraged to develop objective questions based on the content in the 

paragraph as a sign of their comprehension of the content. The Learners may reflect on the 
recap bullets and relate their understanding with the narrative in order to frame objective 
questions from the given text. The University expects that 1 - 2 questions are developed for 
each paragraph. The space given below can be used for listing the questions.
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UNIT 3
F.W. Taylor and Scientific Management

Learning Outcomes

Upon completion of the unit, the learner will be able to: 
•	 understand the contributions of F W Taylor

•	 gain a comprehensive understanding of Taylor’s principles of scientific  

management

•	 analyse the criticisms of Taylor’s scientific management, focusing on its effects on 

workers, organisations, and broader societal implications

•	 understand the enduring influence of Taylor’s ideas on modern management  

practices and their adaptation in contemporary organisational settings

Background 

Imagine a world where every task is meticulously studied, every movement is timed, 
and productivity is maximised to its fullest potential. This was the vision of Freder-

ick Winslow Taylor, whose groundbreaking approach known as Scientific Management 
fundamentally reshaped how industries operated in the early 20th century. Taylor’s 
methods, aimed at improving efficiency and productivity, introduced systematic ways 
of analysing work, breaking it into smaller, more manageable tasks, and optimising 
each step to reduce waste. At the core of his philosophy were principles that emphasised 
scientific analysis in the selection, training, and management of workers, ensuring that 
each task was performed in the most effective manner possible.

In this unit, we explore Taylor’s Principles of Scientific Management, which focuses 
on efficiency and performance improvement. A key component of his approach was 
time and motion studies, a method he developed to observe and measure the time taken 
for each movement in a task, ultimately designing the best way to perform it. While 
Taylor’s theories led to significant industrial progress, they also sparked considerable 
criticism. Critics argued that his focus on efficiency often came at the cost of worker 
welfare and creativity. As we move through this unit, we will not only analyze Taylor’s 
lasting legacy in management practices but also critically assess the impact of his 
methods, both positive and negative, on the modern workplace.
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Keywords

Industrial Management, Science of Work, Functional Foremanship, Mental 
Revolution

Discussion 1.3.1 Introduction 

At the turn of the twentieth century, Frederick Winslow Tay-
lor made the first systematic and serious effort to study and 

improve industrial management in the United States. Widely 
regarded as the “Father of Scientific Management,” Taylor rev-
olutionised the field of management science and thought. His 
work significantly influenced the evolution of modern manage-
ment approaches and techniques.

Frederick Winslow Taylor
Frederick Winslow Taylor was born on March 20, 1856, 

in Germantown, Pennsylvania. His early education included 
studying in France and Germany, followed by enrolment at 
Phillips Exeter Academy in New Hampshire in 1872. Though 
he passed the entrance examination for Harvard Law School, 
his academic ambitions were cut short due to impaired eyesight, 
a consequence of excessive study under kerosene light.

In 1873, at the age of 18, Taylor began his career as an 
apprentice at the Enterprise Hydraulic Works in Philadelphia, 
working without wages for four years. His practical experience 

in mechanical operations 
became the cornerstone 
of his later work. In 
1878, Taylor joined the 
Midvale Steel Company 
as a labourer and steadily 
advanced through the 
ranks to become a 
Gang Boss, Foreman, 
Research Director, and 
Chief Engineer by 1884. 
During this time, he 
also earned a master’s 
degree in Mechanical 

Engineering from Stevens Institute of Technology through 
night classes and correspondence courses, a remarkable feat for 
the era.

•	 Early Life and 
Career

Fig. 1.3.1 Frederick Winslow Taylor
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Taylor’s professional journey was marked by innovation 
and leadership. In 1890, he became General Manager of the 
Manufacturing Investment Company in Philadelphia. By 1893, 
he had established a consulting firm that advised companies 
on efficiency improvements. In 1898, Taylor joined Bethlehem 
Steel, where he collaborated with colleagues to develop high-
speed steel, earning international recognition and a gold medal 
at the Paris Exhibition in 1900. He also received the prestigious 
Elliott Cresson Gold Medal from the Franklin Institute in 
Philadelphia.

Taylor’s contributions extended beyond the industrial 
domain. His role as a professor at the Tuck School of Business 
at Dartmouth College demonstrated his commitment to 
academic and professional education. A prolific inventor, Taylor 
developed several tools and mechanisms, including a cutting 
tool, a steel hammer, a hydraulic power loading machine, a 
tool-feeding mechanism, and a boring and turning mill.

Taylor’s dedication to scientific management principles led 
to numerous published papers and presentations at professional 
forums. His presidency of the American Society of Mechanical 
Engineers (ASME) in 1906 reflected his influence in the field. 
That same year, the University of Pennsylvania awarded him 
an honorary Doctorate of Science, recognising his exceptional 
contributions to engineering and management.

Taylor’s life and work exemplify an unyielding pursuit 
of efficiency and systematic improvement. His passion for 
precision and productivity left an indelible mark on modern 
management practices. From 1901 until his death on March 
28, 1915, Taylor devoted himself to refining and promoting the 
principles of scientific management.

More than just a scholar and practitioner, Taylor was an 
emblem of perseverance and innovation. His ideas continue to 
inspire scholars and professionals in the field of management, 
underlining the relevance of his work even in contemporary 
times. Taylor’s belief that the principles of scientific management 
were applicable to all forms of human activity underscores the 
universal appeal and applicability of his ideas. His remarkable 
journey from an apprentice to a globally recognised pioneer is 
a testament to his relentless drive and extraordinary intellect.

•	 Taylor’s Innovations 
and Achievements

•	 Academic and 
Professional Impact

•	 Taylor’s Legacy and 
Influence

Frederick Winslow Taylor - Father of Scientific 
Management

Louis Brandies- Coined the term Scientific Management
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In the late 19th century, American businesses witnessed 
significant industrial transformation, leading to the rise 
of a managerial class. This shift marked the transition of 
management practices from routine problem-solving to a 
more comprehensive, long-term approach to addressing 
emerging challenges. Visionaries like Henry R. Towne, and 
Henry Metcalf endeavoured to create a unified management 
system, with Towne calling it the  “science of management.” In 
1886, Towne presented a seminal paper, “The Engineer as an 
Economist,” to the American Society of Mechanical Engineers 
(ASME). Frederick W. Taylor, who joined ASME the same 
year, was deeply influenced by Towne’s insights, prompting 
him to explore and refine scientific management principles.

Taylor’s contributions were encapsulated in his influential 
papers: “A Piece-Rate System” “(1895), “Shop Management” 
(1903), “The Art of Cutting Metals” (1906), and “The Principles 
of Scientific Management” (1911). His first paper introduced a 
novel wage administration system with three key components: 
(a) time studies to establish work standards, (b) a differential 
piece-rate system, and (c) ‘paying men and not positions.’ In 
“Shop Management,” Taylor emphasised the dual objectives 
of high wages and low production costs, advocating industrial 
efficiency through scientific methods, standardised working 
conditions, worker training, and fostering cooperation between 
workers and management.

Taylor’s philosophy demanded a departure from traditional 
authoritarian management, urging managers to adopt roles 
in planning, organising, and controlling. While working at 
Midvale Steel Company, Taylor identified critical flaws in 
management practices, such as unclear worker-management 
responsibilities, lack of work standards, restricted output 
due to “natural” and “systemic” soldering, and reliance on 
intuition and rule-of-thumb decision-making. He also observed 
improper job designs, poor worker placements, and inadequate 
incentives.

Recognising the need for a scientific approach to work, 
Taylor conducted extensive experiments at Midvale and 
Bethlehem Steel Company over two decades. His landmark 
research on high-speed steel revolutionised metal cutting, with 
findings presented in The Art of Cutting Metals (1906). This 
work, involving over 50,000 recorded experiments, addressed 
fundamental questions about tools, cutting speed, and feed 
rates, significantly advancing American industry.

•	 Emergence 
of Scientific 
Management

•	 Taylor’s Key Works 
and Ideas
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Management
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Work Innovations
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Taylor’s experiments with time and motion studies laid 
the foundation for modern shop management. Using empirical 
methods, he determined optimal task performance times under 
controlled conditions, emphasising the scientific selection and 
placement of workers. His systematic approach to coordinating 
materials, machines, and tools established the principles of 
scientific management, which continue to influence industrial 
practices today.

1.3.2 Principle of Scientific Management

Frederick W. Taylor advocated for a collaborative relation-
ship between workers and management to ensure the effec-

tive application of scientific methods in the workplace. He pro-
posed four fundamental principles of scientific management:

1.	 Development of a true science of work.

2.	 Scientific selection of workers.

3.	 Scientific education and development of workers.

4.	 Intimate cooperation between management and workers.

1.	Development of a True Science of Work

Scientific management begins with the creation of a 
systematic approach to work. By treating every task as a subject 
of organised knowledge, it becomes possible to determine the 
most effective way to complete it. This approach helps identify 
what constitutes a fair day’s work, ensuring workers are neither 
overburdened nor underutilised.

To achieve this, traditional knowledge held by workers-
often considered their most valuable resource-should be 
gathered and studied. The insights derived from this process 
must then be organised, classified, and turned into clear 
rules and procedures. This results in the development of the 
“one best way of doing a job.”  Such an approach increases 
productivity, benefits workers through higher wages, and 
enhances profitability for the organisation.
2.	Scientific Selection and Progressive Development of 		
	 Workers

Taylor emphasised the importance of scientifically selecting 
workers based on their physical and intellectual capabilities 
to match the requirements of the job. This involves studying 
each individual’s strengths, limitations, and potential for future 
growth.

•	 Taylor’s Time and 
Motion Studies

•	 Four fundamental 
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•	 Systematic Work and 
Efficiency
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Taylor believed that every worker has the ability to improve 
if given proper training. Therefore, management should take 
responsibility for systematically training employees and 
providing opportunities for career advancement. This ensures 
employees embrace new tools, methods, and conditions with 
enthusiasm and commitment, leading to optimal performance.
3.	 Bringing together the Science of Work and Scientifically 	
	 Selected and Trained Men

A crucial aspect of scientific management is ensuring that 
workers apply scientifically developed methods in their tasks. 
For this, continuous guidance and motivation from management 
are essential. According to Taylor, management must inspire 
workers to adopt these methods and prevent them from reverting 
to older, less efficient practices. He believed that workers are 
always willing to cooperate with the management, but there is 
more opposition from the side of management. This integration 
fosters what Taylor referred to as a “mental revolution,” leading 
to better cooperation and efficiency.
4.	Division of Work and Responsibility

Traditional management systems placed the entire 
burden of work on the worker, with minimal involvement 
from management. Taylor’s approach advocated for an equal 
division of responsibility between management and workers. 
This mutual dependence fosters understanding and cooperation, 
reduces conflicts, and minimises the likelihood of strikes.

None of the above principles, however, could be isolated 
and called scientific management. It is a combination of all the 
elements that constitute scientific management. 

Taylor’s principles work together as a cohesive system 
and cannot be isolated. His philosophy is encapsulated in the 
following key ideas:

•	 Science, not rule-of-thumb: Systematic methods should 
replace traditional practices.

•	 Harmony, not discord: Cooperation between workers 
and management is essential.

•	 Cooperation, not individualism: A collective approach 
ensures success for all.

•	 Maximum output, in the place of restricted output: Ef-
forts should focus on achieving the highest productivity 
levels.

•	 Mental Revolution 
and Cooperation

•	 Collaborative 
Management 
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•	 Development of each individual: Every worker should 

be nurtured to reach their full potential for mutual pros-

perity.
By combining these principles, Taylor’s scientific 

management aims to enhance productivity, improve worker 
satisfaction, and promote organisational success.

Mental Revolution
Frederick Taylor emphasised that the essence of scientific 

management lies in fostering a profound shift in the mindset 
of both workers and management. This mental revolution 
requires a complete transformation in how they perceive their 
responsibilities, relationships with one another, and their 
approach to daily challenges. It is based on the realisation that 
the interests of workers and management are not inherently 
conflicting and that mutual prosperity is achievable only 
through cooperation.

Taylor believed that without this significant change in 
attitude, true scientific management cannot exist. He argued 
that both parties must stop focusing solely on the division of 
profits or “the surplus” and instead work together to increase its 
size. When workers and management align their efforts toward 
maximising productivity and efficiency, the surplus grows 
so significantly that disputes over its distribution become 
irrelevant.

Under this approach, workers and managers no longer 
view each other as adversaries but as collaborators with shared 
goals. Taylor suggested that when both sides push in the same 
direction, rather than opposing one another, the results are 
remarkable. The joint effort leads to enormous gains: workers 
benefit from higher wages, and management enjoys greater 
profits.

This transformation replaces conflict with cooperation 
and suspicion with trust. The relationship evolves from one 
of contention to one of mutual respect and teamwork. Taylor 
described this shift as a move from “war to peace” and from 
“contention to brotherly cooperation.” The success of scientific 
management, he maintained, depends on this deep-rooted 
change in attitudes, where both sides work together with 
confidence and goodwill, striving for shared success.

In summary, Taylor’s concept of the mental revolution 
emphasises the importance of collaboration, trust, and a shared 
commitment to increasing productivity, which ultimately 
benefits both workers and management. This revolutionary 
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change in mindset forms the foundation for the success of 
scientific management.

1.3.3 Components of Scientific Management

Frederick Taylor’s Scientific Management consists of three 
key components:
1.	 Time-and-Motion Studies

2.	 Wage-Incentive System

3.	 Functional Organisation

1.	 Time-and-Motion Studies

Taylor believed that inefficiency in the workplace stemmed 
largely from management’s lack of understanding of the 
time required to complete tasks. To address this, Scientific 
Management advocates establishing precise standards for task 
performance through time-and-motion studies.

These studies involve analysing tasks scientifically to 
identify the most efficient methods for completing them. The 
process includes breaking down physical tasks into smaller parts, 
specifying the optimal routine for the performance of each part 
and discovering the most efficient method for recombining the 
parts with more complex tasks. Taylor outlined the following 
steps for conducting time-and-motion studies:

1.	Equip workers with the best tools and implements.

2.	Divide the task into smaller, manageable units.

3.	Eliminate unnecessary movements.

4.	Observe a skilled worker performing the task using a 
stopwatch.

5.	Elementary movements of the task are grouped in a 
proper sequence to maximise the overall efficient task 
performance.

6.	Record the best method and determine the time required 
for task completion.

7.	Add 20–27% time allowance for unavoidable delays.

8.	Allowance should be made for the time  it takes a new 
employee to learn the job.

9.	Include breaks for workers to recover from physical fa-
tigue.

•	 Task Efficiency 
Through Analysis
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The primary goal of time-and-motion studies is to establish 
performance standards that consider the capacity, speed, and 
durability of workers. These standards should only be adjusted 
when new and more efficient methods are discovered to prevent 
arbitrary changes that undermine productivity.

An example of Taylor’s time-and-motion studies is his 
famous experiment at the Bethlehem Steel Corporation. 
Initially, workers loaded an average of 12.5 tons of pig iron per 
day. Taylor selected a Dutch worker named Schmidt, who, by 
following detailed instructions, increased his daily output to 
47.5 tons and sustained this productivity for three years. Other 
workers, when trained similarly, achieved the same results and 
received a 60% wage increase, highlighting the importance of 
scientifically selecting and training workers.
2. Wage-Incentive System

Taylor’s wage-incentive system is based on the performance 
standards established through time-and-motion studies. Under 
this system:

•	 Workers are assigned specific tasks with detailed 

instructions and a set time frame for completion.

•	 If the task is completed within the allotted time, 

workers receive higher wages as a reward for their 

performance.

•	 If the task exceeds the time limit, workers are paid 

regular wages, with no additional incentives.
Taylor opposed traditional payment methods such as day 

work, piecework, and task work with bonuses or differential 
piece work, as well as gain-sharing plans like those proposed by 
Towne and Halsey. Instead, he emphasised individual rewards 
based on performance.

For Taylor, the success of the wage-incentive system 
depended on offering special incentives, higher wages, shorter 
working hours, better working conditions, and performance-
based rewards. Workers who excelled were rewarded with 
higher wages, while those who failed to meet performance 
standards experienced financial penalties.
3. Functional Organisation

    Functional Foremanship
Frederick W. Taylor criticised the traditional “linear system” 

or “military-style” organisation, where each worker reported 
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to a single boss. He introduced the concept of functional 
foremanship, which allowed workers to receive instructions 
from multiple specialised foremen. This system not only divided 
work among workers but also distributed responsibilities at the 
supervisory level.

In Taylor’s model, there are eight functional foremen, 
divided into two groups:

•	 Planning foremen:

1.	 Route Clerk: Responsible for determining the sequence 
and path of tasks.

2.	 Instruction Card Clerk: Prepares detailed instructions 
for workers.

3.	 Time and Cost Clerk: Tracks time and estimates costs 
for tasks.

4.	 Shop Disciplinarian: Maintains discipline and enforces 
rules.

•	 Execution foremen:
1.	 Gang Boss: Manages the workforce and ensures 	
	 proper allocation of tasks.

2.	 Repair Boss: Oversees the maintenance of tools 	
	 and machinery.

3.	 Speed Boss: Ensures work is completed efficiently 	
	 and on time.

4.	 Inspector: Ensures the quality of work meets 	
	 standards.

Taylor believed that this division of responsibilities allowed 
for quick training of foremen and promoted specialisation. The 
concept of dividing work between planning and execution was 
later incorporated into the line-and-staff organisation model.

To ensure effective foremanship, Taylor identified nine 
essential qualities for foremen: education, technical knowledge, 
manual dexterity, physical strength, tact, energy, grit, honesty, 
judgment, and good health.

Mechanisms Supporting Scientific Management
In addition to functional foremanship, Taylor developed 

several tools and mechanisms to implement the principles of 
scientific management effectively. These include:

1.	 Time Study: Systematic analysis of tasks using precise 
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methods to determine the optimal time required for each 
activity.

2.	 Standardisation: Establishing uniform standards 
for tools, equipment, and work methods to reduce 
inefficiencies.

3.	 Motion Study: Identifying and eliminating unnecessary 
movements to improve efficiency.

4.	 Planning Rooms: Dedicated spaces for planning tasks 
systematically.

5.	 Exception Principle: Allowing management to focus on 
deviations from standard procedures rather than routine 
tasks.

6.	 Slide Rules and Time-Saving Tools: Using tools to 
simplify calculations and save time.

7.	 Instruction Cards: Providing workers with detailed 
guidance on how to perform their tasks.

8.	 The Task Idea: Assigning specific tasks with clear 
goals and offering significant bonuses for successful 
performance.

9.	 Differential Rate System: A wage system offering higher 
pay for greater efficiency and productivity.

10.	Mnemonic Systems: Classifying tools and products 
using memory aids for better organisation.

11.	Routing Systems: Ensuring smooth workflow by 
determining the best path for processes.

12.	Modern Cost Systems: Implementing advanced methods 
to calculate and control costs.

Taylor emphasised that scientific management was more 
than just an assembly of efficiency tools or techniques. While 
these mechanisms—such as time studies, motion studies, and 
functional foremanship—are valuable, they are not the essence 
of scientific management. Instead, they are complementary 
elements that support its broader goals.

For Taylor, scientific management represented a 
comprehensive philosophy aimed at improving productivity, 
fostering cooperation, and ensuring mutual benefits for both 
workers and management.

1.3.4 Criticisms and Legacy of Taylorism

Although Scientific Management significantly influenced 
industrial productivity, it faced strong opposition from 
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both organised labour and management. Trade unions criti-
cised it for prioritising productivity over worker welfare. The 
premium bonus system was perceived as a threat to collective 
bargaining and union activities. Workers feared it would lead 
to increased unemployment and saw Taylor’s methods as ex-
cessively focused on mechanical efficiency, neglecting broader 
workplace dynamics.

Trade unions perceived Taylor’s methods as exploitative 
and dehumanising. The American Federation of Labour once 
described it as a “diabolical scheme” that reduced workers to 
mere machines, stripping them of creativity and autonomy. 
Workers were expected to function like automatons, adhering 
strictly to preordained patterns, which created widespread 
resentment. Furthermore, union leaders feared that Taylorism 
undermined trade unionism and collective bargaining while 
causing unemployment through relentless output-focused 
methodologies.

Taylor’s ideas were not universally welcomed by 
management either. Many gang bosses and senior managers, 
especially those without formal training, resented his critique 
of the “rule-of-thumb” methods. They felt alienated by his 
emphasis on merit-based training and expertise, which implied 
that they were unqualified for their roles. This tension led 
to Taylor’s departure from both Midvale Steel Works and 
Bethlehem Steel Works, underscoring the friction his methods 
generated within organisations.

Prominent scholars, including Mary Parker Follett, Elton 
Mayo, and Peter Drucker, criticised Taylorism for its impersonal 
nature and neglect of human factors. The Hawthorne experiments 
by Elton Mayo demonstrated that workers’ productivity is more 
influenced by their emotional attitudes and social environment 
than by structural arrangements. Behavioralists argued that 
Taylor’s methods stifled worker initiative, freedom, and 
creativity. Simon and March labelled Scientific Management 
as a “physiological organization theory,” underscoring its 
mechanical outlook.

Taylor’s emphasis on dividing tasks into minute components 
was criticised for depersonalising work and reducing workers 
to mere cogs in a machine. This approach led to weaker 
relationships between workers and executives and diminished 
workers’ sense of participation and fulfilment. Critics argued 
that excessive specialisation could result in diminishing returns 
and hinder team spirit.
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The implementation of Taylor’s methods in establishments 
like the Watertown Arsenal faced backlash from workers, 
culminating in strikes. These events prompted investigations 
by a Special Committee of the U.S. House of Representatives 
in 1912. While the committee acknowledged the organisational 
value of scientific management, it also highlighted the excessive 
power it granted to production managers. Consequently, Taylor’s 
methods, particularly time studies, were banned in U.S. defence 
establishments. Similarly, the Hoxie Report criticised Taylorism 
for focusing excessively on mechanical aspects while neglecting 
human factors. It also noted that decisions regarding task-setting 
and performance standards were often arbitrary rather than truly 
scientific.

Socialists, particularly those influenced by Lenin, 
condemned Taylorism as an instrument of capitalist exploitation. 
They viewed it as a system designed to maximise profits at the 
expense of workers’ well-being, further deepening class divides.

Relevance of Scientific Management
Although Taylor’s ideas have faced significant criticism, 

they remain highly relevant in understanding the evolution of 
management practices. Taylor developed his principles during 
a time of rapid industrial growth, technological advancements, 
and the emergence of large, complex organisations. His primary 
concern was improving the efficiency of both workers and 
management while fostering better relations between the two. 
Taylor envisioned Scientific Management as a solution to 
industrial inefficiency, aiming to enhance productivity and 
harmony.

Management expert Peter Drucker highlights Taylor’s 
enduring significance, stating that his impact may be more 
profound in the future. Drucker argues that Taylor’s techniques 
could be instrumental in developing economies striving to 
enhance industrial efficiency and even in advanced nations 
looking to adapt to evolving organisational challenges. Taylor’s 
focus was not merely on eliminating inefficiency but on 
transforming industrial conflicts into cooperation. He sought 
to achieve this through measures such as ensuring higher 
wages from increased productivity, reducing physical strain 
by introducing efficient work methods, developing workers’ 
potential, and emphasising management’s role in supporting 
workers rather than acting as authoritarian supervisors.

Taylor’s contributions can be seen as more of a synthesis of 
existing ideas than entirely new innovations. However, his ability 
to unify these concepts into a practical framework significantly 
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influenced organisational management. By promoting research, 
planning, standardised procedures, and collaboration, Scientific 
Management encouraged decision-making based on objective 
principles rather than intuition or guesswork.

The movement Taylor initiated extended beyond the 
United States, gaining recognition in countries like Germany, 
England, France, and Sweden. After the Russian Revolution of 
1917, Lenin, and Trotsky acknowledged Taylorism’s potential, 
blending its principles with state-led initiatives to enhance 
labour discipline and productivity. While they criticised its 
exploitative aspects, they valued its scientific approach to 
efficiency.

Scientific Management also left a lasting impact on public 
administration. It inspired reform and efficiency movements, 
particularly by emphasising rational decision-making and 
systematic organisation. Taylor’s ideas have since become 
foundational to modern management practices.

Today, many principles of Scientific Management are 
integrated into contemporary management strategies. Practices 
such as work standardisation, efficiency optimisation, and 
systematic employee development reflect Taylor’s influence. 
Despite being over a century old, Taylor’s ideas continue 
to shape business management, public administration, and 
academic discourse, proving their enduring relevance in 
addressing organisational challenges in both developed and 
developing nations.

•	 Taylorism’s 
Global Influence

•	 Taylorism’s 
Modern 
Relevance

Summarized Overview

In this unit, we explore the foundational contributions of Frederick Winslow Taylor to 
modern management practices through his theory of Scientific Management. Taylor’s 

work focused on applying scientific methods to improve labour productivity and effi-
ciency in industrial settings. We begin by examining the Principles of Scientific Man-
agement, which emphasise the systematic study of tasks, the selection and training of 
workers, and the close supervision of their activities to ensure maximum efficiency

While Taylor’s methods revolutionised industrial production and set the stage for 
modern management practices, his theories were not without criticism. Critics pointed 
out that his approach often dehumanised workers by treating them as cogs in a machine, 
reducing their autonomy and creativity. Despite this, Taylor’s ideas left a significant 
legacy, influencing management theory and practices worldwide. By the end of this unit, 
you will have a comprehensive understanding of Taylor’s principles, their impact on 
organisations, and the ongoing debate about the balance between efficiency and worker 
well-being.
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Self-Assessment

1.	 Discuss the core principles of Scientific Management as proposed by F.W. Taylor. 
How did they revolutionise industrial practices?

2.	 What were the major criticisms of Taylor’s Scientific Management? Discuss them 
in the context of their impact on worker motivation and job satisfaction

3.	 Explain the key components of Scientific Management.

4.	 Critically analyse the relevance of Scientific in management in present context.
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Space for Learner Engagement for Objective Questions
Learners are encouraged to develop objective questions based on the content in the 

paragraph as a sign of their comprehension of the content. The Learners may reflect on the 
recap bullets and relate their understanding with the narrative in order to frame objective 
questions from the given text. The University expects that 1 - 2 questions are developed for 
each paragraph. The space given below can be used for listing the questions.
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Learning Outcomes

Background 

Upon completion of the unit, the learner will be able to: 

•	 critically examine Henri Fayol’s role in the development of administrative theory 

and its significance in the evolution of modern management practices

•	 understand Fayol’s 14 principles of management and analyse their relevance and 

application in modern administrative and organisational contexts.

•	 comprehend and assess the five core functions of management as proposed by 

•	 Fayol—planning, organising, commanding, coordinating, and controlling

•	 understand and differentiate between Fayol’s administrative approach and Taylor’s 

scientific management

•	 examine the strengths and limitations of Fayol’s administrative theory in the con-

text of evolving management practices and organisational dynamics

In the late 19th and early 20th centuries, the world was witnessing rapid industriali-
sation, leading to significant challenges in managing large organisations. Factories, 

railways, and government institutions were expanding, requiring systematic adminis-
trative frameworks to ensure efficiency and stability. During this period, Henri Fayol, a 
French mining engineer and industrialist, introduced a groundbreaking perspective on 
management that remains relevant today. Unlike his contemporary Frederick Winslow 
Taylor, who focused on improving efficiency at the operational level through scientific 
management, Fayol took a broader approach, emphasising the overall structure and ad-
ministration of organisations.

Fayol’s contributions to management theory stemmed from his extensive experience 
in the mining industry, where he observed the challenges of coordinating large teams 
and maintaining organisational stability. Based on his observations, he formulated 14 
principles of management, which provided a structured approach to administration. 

UNIT 1
Henri Fayol and Administrative Theory
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Keywords

Administrative Theory, Managerial Activities, Centralisation, Gangplank, Hierarchy 

Discussion 2.1.1 Introduction 

Henri Fayol, a prominent figure in the development of man-
agement thought, is widely regarded as the founder of the 

“Management Process School.” His contributions significant-
ly shaped classical management theory, introducing principles 
and practices that remain relevant to this day. Although sci-

•	 Henri Fayol 

These principles, such as division of work, unity of command, and centralisation, 
became foundational guidelines for effective management. Fayol believed that these 
principles were universal and could be applied to both private enterprises and public 
administration.

Beyond his principles, Fayol identified five key functions of management—planning, 
organising, commanding, coordinating, and controlling. These functions highlighted the 
essential roles of managers in ensuring that organisations operate smoothly. His work 
provided a clear distinction between management as a discipline and the technical 
aspects of production, which had been the primary focus of earlier thinkers. Fayol’s 
administrative theory laid the groundwork for modern management education and 
continues to influence organisational structures worldwide.

One of the most interesting aspects of Fayol’s work is its comparison with Taylor’s 
scientific management. While both scholars sought to improve efficiency, Taylor 
concentrated on task optimisation at the worker level, whereas Fayol emphasised 
the responsibilities of administrators in directing and organising enterprises. Their 
contrasting approaches led to one of the earliest debates in management thought—
should organisations focus more on individual efficiency or overall administrative 
structure? This question remains relevant in contemporary discussions on leadership 
and governance.

Today, Fayol’s principles and functions of management are widely studied in business 
schools and public administration courses. His ideas have influenced not only corporate 
management but also bureaucratic governance, shaping administrative structures in 
governments across the world. Despite emerging new theories, Fayol’s emphasis on 
systematic management remains a cornerstone of organisational success.

As we go through this unit, we will explore Fayol’s principles and functions of 
management in detail, understand how they compare with Taylor’s ideas, and examine 
their lasting impact on modern administration. This exploration will provide students 
with a deeper appreciation of how classical management theories continue to shape 
contemporary governance and organisational practices.
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entific management is often seen as an American innovation 
inspired by Frederick Taylor, Fayol’s work predates Taylor’s 
contributions. His seminal book, Administration Industrielle et 
Générale, was first published in French in 1916 and later trans-
lated into English in 1949 under the title General and Industrial 
Management. This work has become a cornerstone of classical 
management theory, providing foundational insights into man-
agement principles and processes.

Fig. 2.1.1 Henri Fayol

Henri Fayol was born in 1841 in Constantinople (modern-
day Istanbul, Turkey), where his father worked as an engineer. 
He pursued his early education at the Lycée in Lyon, France, 
and later attended the prestigious École Nationale Supérieure 
des Mines in Saint-Étienne. Graduating in 1860 at the age of 19, 
Fayol embarked on a career in engineering.

Fayol began his professional journey at the mining company 
Compagnie de Commentry-Fourchambeau-Decazeville. 
Initially serving as a junior executive from 1860 to 1872, he 
rose through the ranks to become Manager in 1872 and later 
Managing Director in 1888. He held the position of Managing 
Director for three decades, retiring in 1918. Under Fayol’s 
leadership, the company transformed from financial distress 
to significant prosperity, a feat often hailed as one of the most 
remarkable success stories in French industrial history. Fayol 
credited this achievement not to his capabilities but to the 
management principles he developed and implemented with 
diligence and creativity. 
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Fayol’s management philosophy was shaped by various 
influences, including Cartesian rationalism and Adam 
Smith’s ideas on the division of labour. However, much 
of his management framework emerged from his practical 
experiences as an executive. He believed in systematically 
analysing and addressing administrative challenges, which led 
to his functionalist approach to management.

Fayol’s work extended beyond the corporate sector. After 
retiring, he dedicated himself to promoting his management 
theories and advancing administrative studies. He founded the 
Centre d’ÉtudesAdministratives, where he facilitated weekly 
discussions with industrialists, academics, military personnel, 
and government officials. His efforts influenced French 
administrative practices and policy-making, including reforms 
in public services such as postal and telegraph systems and the 
tobacco industry.

Fayol was also a prolific writer, producing ten publications 
on mining and geology and an equal number of works on 
management. His most renowned book, General and Industrial 
Management, remains a classic in management literature. 
Healso contributed to public administration through his paper, 
“The Theory of Administration of the State,” presented at the 
Second International Congress of Administrative Sciences in 
1923, which is considered a significant contribution to the field.

Henri Fayol passed away in December 1925 at the age of 
84, leaving behind a legacy that profoundly influenced both 
management theory and public administration. His systematic 
approach to management and dedication to advancing 
administrative sciences continue to inspire scholars and 
practitioners worldwide.

2.1.2Approach to Administration

In English-speaking countries, management and public ad-
ministration were traditionally viewed as distinct fields. 

Management was associated with industrial or commercial 
enterprises, while public administration was seen as the art 
of managing governmental activities. Henri Fayol, however, 
challenged this notion. During his address at the Second Inter-
national Congress of Administrative Sciences in 1923, Fayol 
argued that dividing management and public administration 
into separate domains was misleading and unhelpful.

Fayol emphasised that the term “administration” has a 
universal application, encompassing both public and private 
organisations, regardless of size, form, or purpose. He stated:
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“The meaning which I have given to the word administration 
and which has been generally adopted broadens considerably 
the field of administrative science. It embraces not only the 
public service but also enterprises of every size and description, 
of every form and every purpose. All undertakings require 
planning, organisation, command, coordination, and control, 
and in order to function properly, all must observe the same 
general principles. We are no longer confronted with several 
administrative sciences, but with one, which can be applied 
equally well to public and private affairs.”

Fayol rejected the idea of subdividing the study of 
management or administration based on the purpose of an 
activity. He believed that management principles are universal 
and apply to all types of organisations—industrial, commercial, 
political, religious, or others. Throughout his career, he studied 
the problems of state public services and lectured at institutions 
such as the École Supérieure de la Guerre, indicating his 
intent to develop a theoretical framework applicable to diverse 
organisational contexts.

Six Groups of Activities in Industrial Undertakings
Fayol categorised the activities within an industrial 

enterprise into six groups, which he believed were universally 
present in all organisations, although their relative significance 
might vary:

1.	 Technical Activities (Production, Manufacture, 
Adaptation):

	 These involve processes related to creating goods or 
services. Fayol viewed technical activities as crucial for 
achieving organisational goals and driving progress.

2.	 Commercial Activities (Buying, Selling, Exchange):
	 Fayol highlighted the importance of understanding 

markets, competitors, and economic conditions. 
Commercial activities require long-term planning, 
contract negotiation, and price regulation to ensure 
organisational success.

3.	 Financial Activities (Search for and Optimal Use of 
Capital):

	 Capital is essential for acquiring personnel, raw materials, 
equipment, reserves and expansion. Effective financial 
management ensures the availability and efficient use of 
funds, contributing to organisational stability and growth.
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4.	 Security Activities (Protection of Property and 
Persons):

	 Safeguarding assets and individuals from risks such as 
theft, fire, floods, and social unrest (e.g., strikes) is vital 
for maintaining organisational integrity.

5.	 Accounting Activities (Stock-Taking, Balance Sheets, 
Costs, Statistics):

	 An accurate and efficient accounting system provides 
a clear picture of an organisation’s financial status and 
serves as a powerful managerial instrument for informed 
decision-making.

6.	 Managerial Activities (Planning, Organisation, 
Command, Coordination, and Control):

	 Fayol described management as a function rather than a 
role or title. He stressed that individuals at higher levels 
of the organisational hierarchy dedicate more time to 
these activities than those at lower levels.

Fayol asserted that these six activities are present in every 
organisation, whether large or small, simple or complex, 
profit-oriented or non-profit. However, the prominence of each 
activity may vary depending on the organisation’s nature and 
objectives.

Fayol lamented the lack of formal management education 
during his time. He believed the absence of a systematic theory 
of management hindered its inclusion in academic curricula. 
To address this gap, he authored General and Industrial 
Management, a seminal work that aimed to establish a theoretical 
foundation for the study and teaching of management.

Fayol’s vision of administrative universality underscores 
the enduring relevance of his ideas, bridging the gap between 
theory and practice across diverse organisational settings.

2.1.3 Principles of Administration

Henry Fayol states that the principles of administration/
management are not rigid. On the contrary, they must be 

capable of adaptation to various enterprises and settings. Fayol 
derives fourteen principles viz.:
1.	 Division of work:

	 Fayol believed that specialisation belongs to the natural 
order. The division of work between the worker and the 
manager can accelerate their output. Workers repeatedly 
perform the same tasks, while managers consistently 
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address similar issues. This repetition fosters expertise, 
accuracy, and confidence. Specialisation of labour 
increases efficiency, yielding more and better work with 
the same effort. However, excessive division of labour 
can have diminishing returns, as adaptation to new tasks 
reduces output. The key lies in maintaining a balance,which 
experience and judgment helpdetermine.

2.	 Authority and responsibility:

	 Authority should be commensurate with responsibility. In 
other words, the occupant of each position should be given 
enough authority to carry out all the responsibilities assigned 
to him.Authority is defined as the right to issue orders and 
ensure compliance. Fayol distinguished between:

•	 Official Authority: Derived from the position a person 

holds in the organisation.

•	 Personal Authority: Based on an individual’s intelli-

gence, experience, and abilities.
	 Fayol noted that while people often desire greater authority, 

they tend to avoid responsibility, which stifles initiative. 
He recommended encouraging employees to accept 
responsibility alongside authority, as the two are inherently 
connected.

3.	 Discipline: 

	 Discipline, a cornerstone of efficient administration, 
involves obedience to organisational rules. Obedience 
should be observed in accordance with the standing 
agreements between the firm and its employees.

	 Fayol identified three essential elements for maintaining 
discipline:

•	 Effective Leadership: Leaders must set an example 

and inspire respect.

•	 Clear Agreements: Mutual understanding between 

management and employees regarding organisational 

rules.

•	 Fair Penalties: Appropriate and judicious use of pun-

ishments for rule violations.
4.	 Unity of command:

	 In contrast to Taylor’s functional authority, Fayol strongly 

•	 Authority aligns with 
responsibility 

•	 Organisational 
efficiency through 
discipline 
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advocated that each employee should receive orders from 
only one superior. He argued that conflicting instructions 
from multiple supervisors can create confusion, undermine 
authority, disrupt order, and threaten organizational 
stability. According to him: “A body with two heads is 
in the social as in the animal sphere a monster and has 
difficulty in surviving”

5.	 Unity of direction:

	 Fayol stated that all activities aimed at achieving a 
common objective should be directed by one leader under 
one plan. Although unity of direction complements unity 
of command, the former does not automatically result 
from the latter.

6.	 Subordination of individual interest to general interest:

	 Fayol asserted that the interests of an individual or 
a group should never outweigh the interests of the 
organisation. Ensuring the alignment of personal goals 
with organisational objectives is crucial for harmony and 
progress.

7.	 Remuneration of personnel:

	 Fair and reasonable remuneration is essential to maintain 
employee satisfaction and organisational efficiency. 
Compensation should balance the needs of employees as 
a livelihood and employers as a cost of services rendered.
The remuneration paid for services rendered should be fair 
and afford satisfaction to both personnel and the firm.

8.	 Centralisation:

	 Centralisation refers to the concentration of decision-
making authority. Fayol recognised that achieving the 
right level of centralisation depends on factors such as the 
manager’s competence, the subordinates’ reliability, and 
business conditions. The goal is to determine the optimal 
balance between centralised and decentralised decision-
making for each situation. The degree of initiative left to 
managers varies depending on top managers, subordinates 
and business conditions.

9.	 Scalar chain (Hierarchy):

	 The scalar chain represents the line of authority in an 
organisation, which runs from top to bottom. Fayol 
cautioned against unnecessary adherence to formal 
authority lines, as it can lead to delays and inefficiencies. 
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In situations where strict adherence harms the organisation, 
bypassing the chain (known as the “gangplank”) may 
be necessary to expedite communication and decision-
making. The line of authority of superiorsrangesfrom the 
ultimate authority to the lowest ranks.

10.	Order (Placement):

	 Fayol emphasised that organisational order requires 
placing the right person in the right position. He believed 
order is achieved through a precise understanding of both 
the organisation’s human resource needs and its available 
resources. Maintaining a balance between requirements 
and resources ensures efficiency and prevents chaos.

11.	 Equity:

	 Fayol highlighted the need for fairness in management. 
Workers seek equity and equality of treatment, which can 
be achieved through a combination of kindness and justice. 
Equity, according to Fayol, builds trust, loyalty, and a 
sense of belonging among employees, which are vital for 
a harmonious work environment. For the personnel to be 
encouraged to fulfill their duties with devotion and loyalty 
there must be equity based on kindness and justice in 
employer-employee relations.

12.	Stability of tenure of personnel:

	 Stability in personnel is crucial for the smooth functioning 
of any organisation. Fayol argued that instability in tenure 
negatively impacts an organisation’s performance by 
disrupting operations and creating inefficiencies. He viewed 
stability as essential for employees to develop expertise 
and adapt to their roles, which benefits both the individual 
and the organisation. Stability, while addressing technical 
needs, also indirectly contributes to emotional security for 
employees. 

13.	Initiative:

	 The initiative involves the ability to think creatively and 
implement plans effectively. Fayol regarded initiative as a 
significant strength for any business. To foster this quality, 
managers must encourage employees to think independently 
and support their innovative ideas. Additionally, managers 
should avoid letting personal pride or vanity hinder the 
encouragement of employee initiative.

•	 Line of authority

•	 Right person in the 
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14.	Esprit de corps:

	 Fayol stressed the importance of fostering team spirit 
and unity among employees. A harmonious workplace 
boosts morale and enhances organisational efficiency. 
Managers play a critical role in nurturing this harmony by 
demonstrating high personal integrity, leading by example, 
and avoiding divisive practices such as the “divide and rule” 
strategy. Instead, they should promote collaboration and 
friendly relations, even among competing firms, to address 
shared interests collectively. Fayol noted that fostering 
morale involves recognising individual contributions, 
coordinating efforts, and rewarding merit without creating 
jealousy or disrupting team harmony. Harmony, and union 
among the personnel of an organisation is a source of great 
strength in the organisation.

Gangplank
In hierarchical organisations, communication typically 

flows through established channels, which ensures order 
and discipline. However, Henri Fayol recognised that rigid 
adherence to hierarchy could sometimes hinder efficiency and 
decision-making. To address this, he introduced the concept 
of the Gangplank, which refers to the practice of bypassing 
certain hierarchical levels to enable direct communication 
between employees at the same level.

While Fayol emphasised the importance of formal 
organisational structures, he also acknowledged the risks of 
excessive formalism. According to Fayol, strictly following 
the chain of command can sometimes be detrimental to the 
organisation’s efficiency. For instance, if an employee, ‘F,’ 
needs to communicate with another employee, ‘P,’, following 
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the formal hierarchy would require ‘F’ to send the message 
through all intermediate levels, such as ‘E,’ ‘D,’ and so on, 
potentially covering numerous steps. This process can be time-
consuming and counterproductive.

The Gangplank offers a solution by allowing ‘F’ and ‘P’ to 
directly communicate with each other, bypassing unnecessary 
hierarchical levels. However, such an arrangement requires 
prior approval from their immediate superiors (e.g., ‘E’ and ‘O’). 
This ensures that while efficiency is prioritised, the principles 
of accountability and authority are maintained.

Fayol was cautious in recommending the Gangplank. He 
believed that it should only be used when strictly necessary to 
avoid needless delays, and under conditions where it would not 
undermine the organisation’s discipline or order. In cases of 
conflict or disagreement between the two employees engaging 
in direct communication, the matter should still be referred 
back to their respective superiors for resolution.

Fayol noted that the Gangplank might be less relevant 
in government agencies, where the lines of authority and 
procedures are often less flexible compared to private 
organisations. However, in dynamic business environments, 
where quick decision-making is critical, the Gangplank 
can significantly enhance efficiency without compromising 
organisational integrity.

The Gangplank highlights Fayol’s pragmatic approach 
to management. While he valued hierarchy and formal 
structures, he also recognised the need for flexibility to improve 
communication and efficiency. By advocating for level-jumping 
with appropriate safeguards, Fayol provided a practical method 
for balancing organisational order with the need for timely 
decision-making.

2.1.4 Functions of Management 

Henri Fayol identified five fundamental elements (func-
tions) of management: Planning, Organisation, Command, 

Coordination, and Control. These elements form the foundation 
of his administrative theory and are explained as follows:
1.	 Planning

Fayol emphasised the importance of planning, which he 
called prevoyance in French, meaning to foresee, anticipate, 
and prepare plans. Planning is the cornerstone of administration, 
enabling organisations to separate short-term actions from 
long-term goals. It introduces foresight into the operations of 
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an organisation. According to Fayol, a well-constructed plan 
should exhibit unity, continuity, flexibility, and precision. 
Experience plays a crucial role in formulating realistic and 
effective plans.
2.	 Organisation

To Fayol, organising means equipping the enterprise—
whether industrial or governmental—with all the resources 
necessary for its operation, including raw materials, tools, 
finances, and personnel. He categorised organisation into two 
types:

•	 Material Organisation: Involves physical resources.
•	 Human Organisation: Includes personnel, leadership, 	

	 and organisational structure.
Fayol outlined several managerial functions under 

organisation:
•	 Judiciously preparing and executing plans.
•	 Aligning human and material resources with 

organisational objectives.
•	 Establishing competent leadership.
•	 Coordinating efforts and harmonising activities.
•	 Formulate clear, distinct and precise decisions
•	 Efficient selection and appropriate placement of 

employees
•	 Defining duties
•	 Motivating employees 
•	 Rewarding employees in fair means
•	 Make use of sanctions against irregular and unethical 

conduct 
•	 Promoting discipline.
•	 Ensure individual interest are sub ordinate to general 

interest.
•	 Pay special attention to unity of command
•	 Supervise both material and human order
•	 Provide for appropriate control
•	 Avoiding excessive regulations and bureaucracy.

3.	 Command
Fayol viewed command as the art of guiding and overseeing 

employees to achieve organisational goals. A manager’s ability 
to command depends on their personal qualities and knowledge 
of management principles. According to Fayol, an effective 
manager should:

•	 Equipping the 
enterprise

•	 Art of guiding
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•	 Know their personnel well and eliminate incompetence.
•	 Be familiar with organisational policies and practices.
•	 Lead by example and maintain unity among staff.
•	 Conduct regular organisational audits and focus on 		

	 strategic priorities.
•	 Inspire loyalty, energy, and initiative among employees.

4.	 Coordination
Coordination involves ensuring that all organisational 

activities are aligned and harmonised to achieve common 
objectives. It requires synchronising efforts across departments 
to avoid conflicts, redundancies, or inefficiencies. The ultimate 
goal is to keep all actions focused on the organisation’s overall 
mission.
5.	 Control

Control involves monitoring and ensuring adherence to 
plans, instructions, and established principles. Effective control 
identifies weaknesses and errors, rectifies them, and prevents 
their recurrence. Fayol believed that control should be timely 
and include mechanisms for feedback and sanctions when 
necessary. The term encompasses activities such as monitoring, 
auditing, and evaluating organisational processes.

Attributes of a Manager
According to Fayol, managers must possess specific 

attributes to perform their roles effectively:
1.	 Physical Attributes: Good health, vigour, and a 

professional appearance.
2.	 Mental Attributes: Strong judgment, adaptability, and 

the ability to understand and learn.
3.	 Moral Attributes: Firmness, integrity, and a willingness 

to take responsibility.
4.	 General Education: Broad knowledge of areas beyond 

their immediate responsibilities.
5.	 Specialised Knowledge: Expertise in their specific 

domain, whether technical, commercial, financial, or 
managerial.

6.	 Experience: Practical knowledge gained from performing 
their job functions over time.

Fayol’s elements of management and the attributes he 
identified for managers highlight his systematic approach 
to administration. By emphasising planning, organisation, 
command, coordination, and control, Fayol provided a structured 
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framework for effective management. His insights into the 
qualities required of managers underscore the importance of 
both technical expertise and personal integrity in leadership 
roles.
2.1.5 Criticisms of Fayolism

Henri Fayol’s administrative theory, often referred to as 
Fayolism, has been subject to significant criticism. De-

spite its foundational role in management studies, several ex-
perts have pointed out its limitations, particularly in terms of 
practicality, scope, and adaptability.

1.	 Neglect of Structural Aspects

Fayol’s emphasis on functional classification has been 
criticised for overshadowing the structural dimensions of 
organisations. His treatment of organisational structure is 
considered incomplete and inadequate. Prominent management 
thinker Peter Drucker highlighted that some of the worst 
organisational errors stem from applying Fayol’s mechanistic 
and universal model of organisations to dynamic and evolving 
businesses. Such rigidity often fails to account for the living, 
adaptive nature of modern enterprises.
2.	 Overlapping of Principles

Fayol’s 14 principles of management have been criticised 
for overlapping and lacking clarity. This overlap can lead 
to confusion in their practical application, reducing their 
effectiveness in guiding managerial decisions.
3.	 Limitations of Functionalism

Fayol’s concept of functional organisation, developed in 
the early 20th century, has been identified as both expedient 
and deficient. While functionalism offers a practical approach 
to management, it relies heavily on a single dimension—
functional tasks—as the foundation for organisational structure. 
This narrow perspective can be problematic when applied to 
modern, complex organisations.

Fayol’s ideas were largely based on his experiences in the 
mining industry, which, though significant at the time, was 
relatively small-scale compared to today’s global, multifaceted 
organisations. Drucker argued that Fayol’s principles lack the 
capacity to address the needs of larger, more dynamic, and 
innovative organisations. For example:

•	 The functional structure may become inefficient as 
organisational size and complexity increase.

•	 Overshadowing the 
structural dimensions
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•	 It can lead to excessive time and resource consumption 
while misaligning organisational energy from 
performance-driven goals.

4.	 Challenges to the Unity of Command Principle

•	 Fayol’s principle of unity of command—which 
emphasises that each subordinate should receive 
instructions from only one superior—has been criticised 
as overly rigid. Critics argue that in large organisations 
with diverse functions and objectives, strict adherence 
to this principle may:

•	 Limit personal interactions and collaboration.
•	 Discourage diverse perspectives, which can be beneficial 

in decision-making.
•	 Overwhelm chief executives with excessive coordination 

responsibilities, thereby reducing efficiency.
5.	 Lack of Experimental Basis and Value Judgments

Fayol’s principles have been criticised for their reliance on 
value judgments, often expressed as prescriptive “should” or 
“ought” statements, rather than evidence-based conclusions. 
Scholars such as Barnard, and Simon argue that formal 
organisational principles cannot fully explain the complexities 
of managerial organisations. They note that actual behaviour 
within organisations often deviates significantly from planned 
behaviour.
6.	 Neglect of Human and Emotional Aspects

The Human Relations School of thought criticises Fayol 
(and Taylor) for ignoring the emotional and social-psychological 
needs of employees. According to these critics:

•	 Fayol focused excessively on formal structures 
and processes, neglecting the human aspect of 
management.

•	 This oversight fails to address employees’ motivations, 
morale, and interpersonal relationships, which are 
critical to organisational success.

While Fayol’s contributions to management theory are 
undeniable, the criticisms underscore the limitations of his 
ideas in addressing the complexities of modern organisations. 
His principles, though foundational, are best viewed as a 
starting point rather than a definitive guide for management. 
Contemporary organisations require more flexible, adaptive, 
and human-centric approaches to meet the challenges of a 
dynamic environment.
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2.1.6 Fayol and Taylor: A Comparative 
Analysis of Management Theories

Henri Fayol and Frederick Taylor are widely recognised 
as pioneers in the field of scientific management. Both 

were engineers by training and later applied their expertise to 
management, developing theories grounded in their observa-
tions of practical organisational challenges. However, while 
their approaches and focuses differed significantly, their con-
tributions are often seen as complementary and foundational to 
modern management thought.

Key Similarities
1.	 Engineering Background:
		  Both Fayol and Taylor began their careers as engineers, 

which deeply influenced their perspectives on 
management. Their technical expertise allowed them 
to analyse organisations systematically and propose 
structured solutions.

2.	 Focus on Efficiency:
		  Both thinkers emphasised the need for improving 

organisational efficiency by arranging processes, 
resources, and personnel in a structured manner. They 
advocated for hierarchical systems to achieve clarity in 
roles and responsibilities, which would, in turn, help 
accomplish organisational objectives.

3.	 Foundational Contributions:
		  Despite their differing approaches, Fayol and Taylor are 

both regarded as foundational figures in administrative 
thought. Modern management studies continue to build 
upon their ideas while incorporating insights from 
behavioral sciences and other disciplines.

Key Differences
1.	 Scope of Focus:

o	Fayol concentrated on developing a general theory 
of administration applicable to the top levels of 
management. His principles - such as planning, 
organising, commanding, coordinating, and 
controlling- were intended to guide managers in any 
functional or organisational setting. Fayol viewed 
management as a universal discipline, beyond the 
confines of workshop operations.

•	 Similarities

•	 Differences
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o	Taylor focused on the specifics of workshop and 
production management. His principles of scientific 
management, such as job analysis, time-and-motion 
studies, and standardisation, were designed to 
enhance efficiency at the operational level.

2.	 Approach to Management:
o	Fayol’s approach was top-down, emphasising 

managerial capabilities and the broader administrative 
structure of organisations. He believed in teaching 
management as a universal theory applicable across 
industries.

o	Taylor’s approach was bottom-up, concentrating on 
the technical aspects of production. He sought to 
optimise individual tasks and worker productivity 
through scientific methods.

3.	 Cultural and Industrial Contexts:
o	 Fayol operated in a relatively stable industrial 

environment in Europe, which shaped his assumption 
of a stable organisational structure.

o	 Taylor worked in a rapidly industrialising and 
competitive capitalist environment in the United 
States, which influenced his focus on adapting to 
change and enhancing productivity in response to 
market demands.

While Fayol and Taylor had distinct approaches, their 
ideas are not contradictory but rather complementary. Both 
emphasised the importance of structure, processes, and 
efficiency in achieving organisational goals. Fayol provided 
a broad, managerial framework, while Taylor contributed 
detailed, operational tools to improve production efficiency. 
Together, their work highlights the importance of aligning 
organisational design with operational effectiveness.

Prominent scholars such as Gross, and George have lauded 
the contributions of Fayol and Taylor to modern management. 
Gross described them as the founders of administrative 
thought, while George referred to them as giants and pioneers 
whose ideas significantly shaped contemporary management 
practices. Although their approaches may appear mechanistic, 
their foundational ideas remain relevant. Today’s organisational 
theories integrate Fayol’s and Taylor’s principles with insights 
from behavioural sciences to address the complexities of 
modern, dynamic organisations. Their work continues to 
inspire and guide the study of management and organisational 
design.

•	 Complementary 
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TAYLOR FAYOL

Concentrated on the operative and shop 
floor level, that is, analysis of worker’s 
activities

Concentrated on the top level, that is, analy-
sis of a manager’s activities

Worked from bottom to top level. Hence, 
his theory is known as bottom – up the-
ory 

Worked from top to bottom level. Hence, his 
theory is known as top- down theory

Main concern was to enhance productiv-
ity of labour and eliminate wastages.

Main concern was to develop a universal/ 
general theory of management or adminis-
tration.

Emphasised on the efficiency of workers 
and managers in actual production. 

Emphasised on the functions of manage-
ment as a whole and the principles involved 
therein

Focused on work simplification and 
standardisation and thereby increasing 
productivity

Focused on improving the overall adminis-
tration by observing certain principles

Stressed on technical side of work force Stressed on administrative side of work 
force

Studied on micro aspect of management 
of task. Hence his theory is known as mi-
cro theory

Studied on macro aspect of management 
of total organisation. Hence his theory is 
known as macro theory

Relatively rigid approach Flexible approach

Summarized Overview

This unit explored Henri Fayol’s Administrative Theory, which laid the foundation 
for modern management. Fayol emphasised the importance of structured administration 
and provided a comprehensive framework for effective management. His 14 principles 
of management , , serve as universal guidelines for efficient organisational functioning. 
These principles continue to influence both private enterprises and public administration.

In addition to his principles, Fayol identified five key functions of management—
planning, organising, commanding, coordinating, and controlling—which define the 
essential roles of managers. His approach highlighted the broader administrative aspects 
of management, distinguishing it from task-oriented methods.
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Self-Assessment

1.	 Explain Henri Fayol’s 14 principles of management. How are they relevant in           
today’s administrative settings?

2.	 Discuss the five functions of management as outlined by Fayol. How do these       
functions contribute to the overall efficiency of an organisation?

3.	 Compare and contrast Henri Fayol’s Administrative Theory with Frederick Taylor’s 
Scientific Management. How do their approaches to management differ?

4.	 Describe the role of ‘planning’ in Fayol’s five functions of management.

5.	 Explain the key criticisms of Fayol’s administrative theory. How do these criticisms 
challenge the effectiveness of his principles in modern organisations?

A major focus of this unit was the comparison between Fayol’s Administrative Theory 
and Taylor’s Scientific Management. While Taylor concentrated on optimising individual 
worker efficiency through scientific techniques, Fayol focused on organisational 
leadership and structural efficiency. Their contrasting perspectives led to one of the 
earliest debates in management thought, shaping modern theories of administration.

Fayol’s ideas remain relevant today, influencing management practices in 
businesses, governments, and bureaucratic institutions. His emphasis on hierarchical 
structure, strategic planning, and coordination continues to guide leadership and 
decision-making processes. Understanding his contributions helps in appreciating the 
evolution of management theories and their application in contemporary governance and 
administration.

Through this unit, we gained insights into classical management thought, its practical 
applications, and its enduring significance in shaping modern administrative practices.
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Space for Learner Engagement for Objective Questions
Learners are encouraged to develop objective questions based on the content in the 

paragraph as a sign of their comprehension of the content. The Learners may reflect on the 
recap bullets and relate their understanding with the narrative in order to frame objective 
questions from the given text. The University expects that 1 - 2 questions are developed for 
each paragraph. The space given below can be used for listing the questions.
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UNIT 2
Max Weber and Bureaucratic Theory

Learning Outcomes

Upon completion of the unit, the learner will be able to: 

•	 analyse the key characteristics of Weberian bureaucracy and evaluate their rele-

vance in modern public administration

•	  examine the concept of the “ideal type” of bureaucracy as proposed by Max Weber 

and its application in organisational theory

•	 evaluate the criticisms of Weber’s bureaucratic theory

Background 

Imagine a bustling government office where every employee has a well-defined role, 
where decisions are made based on established rules rather than personal preferenc-

es, and where efficiency is valued above all else. Now, contrast this with an organisa-
tion plagued by inefficiency—where favouritism influences promotions, where tasks are 
completed haphazardly, and where decision-making is slow and inconsistent. Which 
system would you prefer? This is precisely the dilemma that Max Weber sought to ad-
dress when he formulated his theory of bureaucracy.

At the dawn of the 20th century, Weber, a German sociologist, observed the 
growing complexity of governments, businesses, and institutions. Traditional systems 
of administration, often driven by personal relationships and arbitrary decision-making, 
were no longer sufficient to manage large organisations effectively. To solve this, 
Weber introduced the idea of a rational and structured bureaucracy, where organisations 
function like well-oiled machines—systematic, predictable, and governed by clear rules. 
His concept of an “ideal type” of bureaucracy was not just an abstract theory but a model 
for how large institutions could function efficiently and fairly.

Weber’s bureaucracy is built on a few key pillars: a strict hierarchy where authority is 
clearly defined, a formal set of rules and regulations that guide decisions, a merit-based 
system of hiring and promotion, and a division of labour that ensures specialisation 
and expertise. These principles are still deeply embedded in modern administrative 
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systems, from government agencies to multinational corporations. Whether we apply 
for a passport, enroll in a university, or work in a large organisation, we interact with 
bureaucratic structures daily.

However, despite its strengths, bureaucracy is often criticised for being rigid, 
impersonal, and resistant to change. In today’s fast-paced world, where flexibility 
and innovation are key, many argue that Weber’s model needs adaptation. How can 
bureaucracies maintain efficiency while being more responsive? Can large organisations 
balance structure with creativity? These are the questions that continue to shape debates 
on public administration and governance.

In this unit, we will explore the core principles of Weberian bureaucracy, its ideal 
type, and the critiques that challenge its effectiveness. We will also examine how modern 
organisations have adapted Weber’s model to fit contemporary needs. By the end of 
this unit, you will not only understand the significance of bureaucracy in administrative 
thought but also critically evaluate its impact on governance, organisations, and society 
at large.

Keywords

Traditional Authority, Charismatic Authority, Legal Authority, Rationality, Hierarchy, 
Impersonal Authority

Discussion 2.2.1	Introduction
Max Weber 

Max Weber, a distinguished German sociologist and 
economist, is celebrated as a pioneer in administrative 

thought and the architect of the bureaucratic model – ideal 
type of bureaucracy. His analysis of the social and historical 
dimensions of administration, especially the concept of bu-
reaucracy, remains a cornerstone of public administration lit-
erature. Weber’s theories on legitimacy, domination, and the 
rationalisation of society have profoundly influenced subse-
quent studies in various disciplines.

Maximilian Carl Emil Weber was born on April 21, 1864, 
in Erfurt, Thuringia, then part of Prussia and now in Germany. 
His father, Max Weber Sr., was a prominent politician and 
member of the Reichstag (German Parliament) while his 
mother, Helene Fallenstein Weber, was a devout Protestant. 
Weber’s pre-university education revealed his exceptional 
intellectual abilities.

•	 Early Life and 
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In 1882, Weber began studying economics, philosophy, 
and law at the University of Heidelberg. After three semesters, 
he moved to Strasbourg to fulfill military service as a junior 
officer. This experience shaped his critical perspective on 
bureaucracy, as he rebelled against the rigid and mechanical 
discipline imposed during his service. Returning to academics, 
Weber completed his first law examination in 1886 and earned 
his doctoral degree in 1889 with a thesis on the “History of 
Medieval Trading Companies.” 

Weber joined the University of Berlin as an instructor in law 
in 1892. By 1894, he was appointed Professor of Political 
Economy at Freiburg University, 
and two years later, he assumed a 
similar role at the University of 
Heidelberg. However, his career 
faced a significant setback in 
1897 following the death of his 
father. This personal tragedy 
deeply affected Weber, leading 
to a psychological and physical 
crisis that interrupted his 
academic pursuits for nearly two 
decades. During this period, he 
travelled extensively across 
Europe and the United States 
and shifted his focus from law 
and economics to sociology.

Weber resumed teaching in 1918, first at Vienna and later at 
Munich. Despite his struggles with intermittent depression and 
anxiety, he produced groundbreaking works that cemented his 
legacy. Weber passed away on June 14, 1920, at the age of 56, 
from pneumonia, leaving many of his writings incomplete.

•	 Academic Career and 
Personal Challenges

Fig. 2.2.1 Max Weber

Major works and contributions 
Weber’s academic interests spanned sociology, 

economics, history, politics, and religion. Some of his most 
influential works include:

The Protestant Ethic and the Spirit of Capitalism 
(1904): This seminal work explores the relationship 
between protestant ethics and the rise of capitalism.

From Max Weber: Essays in Sociology: Edited by H.H. 
Gerth and C.W. Mills, this collection includes significant 
sections from Weber’s major works.
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Max Weber’s profound insights into bureaucracy, 
rationalisation, and social organisation have made him an 
enduring figure in administrative sciences. His ideal-type 
bureaucracy and analyses of legitimacy and authority remain 
foundational concepts for understanding modern governance 
and organisational structures. Though his life was marked 
by personal struggles, his intellectual contributions continue 
to shape the fields of sociology, economics, and public 
administration.

The Development of Bureaucratic Theory and 	      
Its Relevance

Scientific management and the theory of bureaucracy 
represent two of the earliest significant advancements in 
organisational theory. Both emerged as responses to the 
evolving needs of industrial organisations, particularly during 
the rise of capitalism. While scientific management sought to 
improve efficiency in factory operations, bureaucratic theory 
aimed at enhancing the functioning of administrative systems.

Max Weber, a key proponent of bureaucratic theory, 
drew parallels between military discipline and the structure 
of modern industrial organisations. Weber observed the 
organisational structure and discipline in military systems but 
emphasised rational- legal principles as the defining features 
of modern bureaucracy. He noted that the highly organised 

•	 Legacy

•	 Response to the 
evolving needs 
of industrial 
organisation

•	 Precision, clarity, 
consistency, and 
speed

The Theory of Social and Economic Organization: A 
comprehensive analysis of organizational structures and 
societal dynamics.

The Methodology of the Social Sciences: A treatise on 
the principles of social science research.

Politics as a Vocation (1919): A critical examination of 
politics and governance.

Economy and Society: An Outline of Interpretative 
Sociology: Published posthumously, this unfinished work 
delves into the development of Western rationality through 
capitalism, science, and bureaucracy.

General Economic History: Based on his last lectures, 
this work examines the economic history of Western 
civilization.

Weber also wrote extensively on Russia, including essays 
such as “The Situation of Bourgeois Democracy in Russia” 
and “Russia’s Transition to Sham Constitutionalism.”
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and disciplined nature of military systems, particularly the 
Prussian military, served as an ideal model for large-scale 
capitalist enterprises. For instance, British railway companies 
often recruited personnel from the British Army to benefit from 
their structured discipline and efficiency. Weber argued that the 
emergence of bureaucratic organisations was not accidental but 
a necessity driven by the technical and economic demands of 
modern capitalist economies.

Weber identified that the “calculability of results” was a 
defining feature of modern culture and essential for sustaining 
capitalist systems. He explained that the capitalist market 
economy required administrative work to be conducted 
with precision, clarity, consistency, and speed. In his view, 
bureaucratisation offered the most effective way to meet these 
demands by ensuring specialised administrative functions based 
on objective and impersonal criteria.

According to Weber, bureaucratic systems provided an 
optimal framework for achieving specialisation, precision, and 
efficiency in administrative operations. The systematic division 
of tasks and the adherence to established rules and procedures 
ensured that organisations functioned rationally and predictably. 
Weber emphasised that these characteristics are fundamental 
for meeting the demands of  rapidly industrialising and capital-
driven societies.

In essence, while Frederick Taylor focused on rationalising 
the operational aspects of factories through scientific 
management, Weber concentrated on the rationalisation 
of bureaucratic structures. Both theorists underscored the 
importance of control, discipline, and systematic functioning 
in organisations. Weber’s bureaucratic theory, in particular, 
remains a cornerstone of organisational thought, providing a 
framework that continues to influence modern administrative 
practices.

Through his work, Weber highlighted the necessity 
of bureaucracy as a response to the demands of industrial 
capitalism, offering a structured and rational model to address 
the complexities of large-scale administration.

2.2.2 Weber’s Theories on Domination, Leadership, 
and Legitimacy

Max Weber made significant contributions to administra-
tive thought, particularly through his theories on domi-

nation, leadership, and legitimacy. His insights stemmed from 

•	 Rational functioning

•	 Rational functioning
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a broad understanding of society, religion, and their influence 
on leadership patterns. Weber distinguished between authority, 
power, and control, defining power as the ability of an individ-
ual to impose their will in a social relationship, even in the face 
of resistance. Authority, however, was seen as controlled and 
structured power, which manifests when a command is obeyed 
by specific individuals. For Weber, authority was synonymous 
with the “authoritarian power of command.”

Weber identified five key components of authority:

1.	 Rulers: Individuals or groups exercising control.

2.	 Ruled: Those subjected to authority.

3.	 Command: The will of the rulers expressed to influence 
the behaviour of the ruled.

Legitimacy
Legitimacy refers to the idea of lawful, acceptable, and justifiable actions, decisions, 
or authority. It implies that certain actions or positions are recognised as correct 
and reasonable based on specific grounds. For example, spending public funds for 
approved purposes, having valid reasons for work absences, or being born to legally 
married parents are all seen as legitimate situations.

In everyday life, people often encounter instances where they accept others’ actions 
or authority without question because they view them as justified. However, there 
are moments when individuals doubt the validity of someone’s authority or actions, 
leading to questions such as, “What right does this person have to speak to me this 
way?” or “Why should I follow their orders?” Such doubts arise when people feel 
that the justification for certain actions or authority is unclear or absent.

Legitimacy plays a crucial role in maintaining social order and resolving conflicts. 
It helps ensure that power and authority are exercised in a manner that is accepted 
by those subject to it. Without legitimacy, there is a risk of social unrest, as people 
may refuse to recognise or comply with authority they perceive as unjust or invalid.

Throughout history and in modern times, those in power have sought to justify their 
authority. In democratic societies, for instance, regular elections allow people to 
choose their representatives, ensuring that those who govern do so with the consent 
of the governed. This electoral process strengthens the perception of legitimacy, as 
elected leaders derive their authority from the will of the people.

Leaders and governments often establish mechanisms to justify their authority, 
while subordinates or the governed require valid reasons to accept that authority. 
Legitimacy, therefore, acts as a bridge between rulers and the ruled, helping to 
prevent conflicts over power and authority in society.

•	 Components of 
authority
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4.	 Objective evidence: Measurable compliance with the rul-
ers’ commands.

5.	 Subjective acceptance: The willingness of the ruled to ac-
cept and obey commands.

Authority, Weber argued, exists only when it is perceived 
as legitimate by those being ruled. Legitimacy is the foundation 
of an organisation’s ability to rule or administer effectively. 
Weber famously stated, “all administration means domination,” 
emphasising that organisations exercise authority over 
individuals to function effectively.

Weber categorised individuals in organisations into four 
groups:

Those accustomed to obeying commands.
Those who benefit from the continuation of authority.
Those who participate in the exercise of authority through 

assigned functions.
Those prepared to carry out these functions.

Weber’s Three Types of Authority
Weber defined administration as domination or exercise 

of authority while most administrative scientists defined it as 
performance of duty or service. Weber identified three distinct 
forms of legitimacy, each with its own apparatus to justify the 
exercise of power: traditional authority, charismatic authority, 
and legal-rational.

 
Authority

 Traditional 
Authority

 Charismatic 
Authority

 Legal -rational
Authority
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1. 	 Traditional Authority
Traditional authority derives its legitimacy from long-
standing customs and traditions. The leaders (the person 
exercising authority), often referred to as “masters,” hold 
authority by the virtue of their inherited status. Their 
commands are followed because of personal loyalty and 
respect for tradition.

	 This type of authority is characterised by:

•	 Conformity with customs: Commands are legitimised 
through established traditions.

•	 Personal arbitrariness: Leaders can issue orders based 
on personal decisions.

	 Those who follow traditional authority, such as household 
staff or loyal allies in a feudal society, obey out of 
personal devotion rather than professional qualifications. 
However, Weber noted that traditional authority often 
lacks rationality, as it impedes the development of formal 
regulations and technical expertise. The administration 
under this system is heavily influenced by the personal 
whims of the leader, legitimised in the name of tradition.

2. 	 Charismatic Authority

	 Charismatic authority is rooted in the extraordinary 
qualities of a leader, who may be regarded as a prophet, 
hero, or figure with supernatural abilities. Weber defined 
charisma as the quality of  individual personality, by the 
virtue of which a person  is set apart from ordinary men 
and treated as endowed with supernatural, super human or 
at least specifically  exceptional qualities.

In this system:

•	 Followers obey the leader due to belief in their 
extraordinary abilities rather than established rules.

•	 Officials or “disciples” are chosen based on personal 
devotion rather than qualifications.

•	 The leader’s commands and decisions are driven by 
personal preferences.

•	 Long-standing 
customs and 
traditions

•	 Extraordinary 
qualities of a leaderSG
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	 Charismatic authority is inherently unstable, as it depends 
on the leader’s personal appeal. Once the leader loses 
their charisma or dies, the authority may dissolve unless 
institutionalised into a different form.

3. 	 Legal – Rational Authority

	 Legal-Rational authority is the foundation of modern 
bureaucratic systems. It is based on a legal framework 
where rules are applied uniformly and judicially. Leaders 
are appointed or elected through formal legal procedures, 
and their authority is derived from their roles, not personal 
traits.

Key features of legal-rational authority include:

•	 Rule-based governance: Authority is exercised 
through established laws and regulations.

•	 Equality before the law: Both rulers and the ruled are 
subject to the same rules.

•	 Continuity of organisation: The administration 
remains stable and consistent irrespective of individuals 
in power.

	 Legal- rational authority promotes rationality and 
efficiency, making it ideal for modern governments. As 
compared to legal authority, the other two types of authority 
place major obstacles in the way of rational action. Thus, 
Weber refers to legal authority as legal- rational authority. 

Interplay of the Three Types of Authority

	 Weber emphasised that the “pure types” of authority 
rarely exist in isolation. Instead, they often combine, with one 
form influencing the other over time. For example, traditional 
authority may evolve to incorporate legal structures, or 
charismatic authority may transition into a more institutionalised 
legal framework. The British monarchy can be considered as 
a more specific example as it combines traditional authority 
with legal-rational authority, as the monarch’s role is rooted in 
historical tradition but governed by constitutional laws.

•	 Based on a legal 
framework

•	 Combination of 
authority
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Weber’s Preference for Legal Authority

Among the three forms, Weber favoured legal authority 
because of its inherent rationality and suitability for modern 
governance. He designed his model of bureaucracy to embody 
the principles of legal-rational authority, ensuring efficiency, 
predictability, and impartiality in administrative functions.

The Weberian model of bureaucracy, as an institutional 
mechanism for exercising legal-rational authority, remains 
a cornerstone of organisational theory and modern public 
administration. It highlights the importance of legitimacy and 
structured authority in achieving effective governance.

2.2.3   Weberian Bureaucracy

The existence of public offices, in some form, has been a 
fundamental aspect of organised governments throughout 

history. Historical records reveal that individuals appointed to 
government offices developed specific traits, some of which 
were universal across time and regions.

The term “bureaucracy” was first introduced by French 
economist Jacques Claude Marie Vincent de Gournay in the 
first half of the 18th century. Following him, several French 
writers popularised the term, and it eventually found its way 
into British discourse in the 19th century. British political 
economist J.S. Mill included bureaucracy in his analyses, 
while sociologists such as Gaetano Mosca and Robert Michels 
also wrote extensively on the subject. However, Max Weber 
is most closely associated with the concept of bureaucracy, 
as he was the first social scientist to systematically study its 
characteristics. The Weberian model of bureaucracy remains 
influential because it encapsulates the essence of modern 
bureaucratic systems, serving as a foundational reference for 
other bureaucratic models.

Weber did not provide a precise definition of bureaucracy 
but instead described its features. He referred to bureaucracy 
as “an administrative body of appointed officials.” His focus 
was explicitly on appointed officials, excluding those who were 
elected. 

The legal-rational bureaucracy, commonly known as the 
Weberian model, is the most significant and widely studied is 
regarded as the ideal type of bureaucracy. Weber emphasised 
that legitimacy is a cornerstone of authority systems, and he 
identified five beliefs that underpin the legitimacy of authority:

•	 Inherent rationality 
and suitability

•	 Evolution of the term 
bureaucracy

•	 Ideal type of 
bureaucracy
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1.	 A legal framework can be established that demands 
obedience from members of an organisation.

2.	 Laws are a system of abstract rules applied to specific 
cases, and administration operates within these legal 
boundaries to serve organisational interests.

3.	 The individuals exercising authority are also bound by 
these impersonal rules.

4.	 Members of the organisation obey the law not 
as individuals but as part of their role within the 
organisation.

5.	 Obedience is directed not toward the person holding 
authority but toward the impersonal legal framework 
that grants them their position.

These principles illustrate Weber’s focus on the relationship 
between legitimacy and impersonal order in bureaucracy.

Weber’s ideas on bureaucracy were shaped by four key 
influences:

1.	 Historical, Technical, and Administrative Factors: 
The process of bureaucratisation, particularly in 
Western civilisation, was shaped by these factors.

2.	 The Rule of Law: The impact of legal systems on the 
functioning of bureaucracies greatly informed Weber’s 
analysis.

3.	 Bureaucratic Officials as an Elite Group: Weber 
examined the occupational roles and personal 
orientations of bureaucratic officials, emphasising their 
position as a distinct and influential elite.

4.	 Modern Bureaucracy in Government: Weber explored 
the attributes and consequences of governmental 
bureaucracies in the modern world, highlighting their 
significance in ensuring efficiency and order.
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In summary, Weberian bureaucracy is characterised by its 
reliance on rational-legal authority, impersonal order, and a rule-
based system designed to ensure efficiency, predictability, and 
legitimacy. These principles continue to serve as a foundation 
for understanding and analysing modern administrative systems 
globally.

The Ideal type Bureaucracy: Max Weber’s Le-
gal-Rational Framework

Max Weber’s Ideal type of legal-rational bureaucracy is a 
systematic framework designed to bring efficiency, precision, 
and accountability to administrative functions. It is built on the 
principles of rationality, hierarchy, and impersonality, which 
make it a technically superior form of organisation. The key 
features of this model are as follows:

Key Characteristics & Core Elements of Weberi-
an Bureaucracy

1.	 Impersonal Order:
	 The authority of a bureaucratic office is derived 

from the position itself, not the individual occupying 
it. Relationships within the system are formal and 
depersonalised, ensuring impartiality.

2.  Rules as a Foundation:
	 Bureaucracies operate based on comprehensive rules, 

which guide administrative functions. While rules ensure 
consistency, they can sometimes lead to rigidity and 
delays, as adherence to procedures may overshadow 
practical outcomes.

	 Administrative activities are governed by clearly defined 
rules. The rules ensure:

•	 Clear division of responsibilities for each official 

based on objective criteria.

•	 Authority is aligned with responsibility to execute 

duties effectively.

•	 The use of enforcement powers is strictly regulated, 

with clear guidelines for their legitimate use.
3. 	Sphere of Competence:
	 Each role in the bureaucracy is clearly defined, including 

responsibilities, necessary authority, and the conditions 
for applying enforcement measures.

•	 Weberian 
bureaucracy 
characteristics
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4. Hierarchy:
	 Bureaucracies are structured in a hierarchical manner, 

with each level reporting to the one above it. This ensures 
accountability, supervision, and a clear chain of command.

5. Separation of Public and Private Ends:
	 Bureaucrats are distinct from the ownership of resources 

or means of administration. This prevents misuse of power 
and ensures a focus on public service rather than personal 
gain.

6. Written Records:
	 Decisions and actions are documented in writing, allowing 

for accountability, transparency, and continuity in 
administrative processes.

Characteristics of the Bureaucratic Official

1. 	 Autonomy and Contractual Appointment:

Officials are appointed based on contracts. They operate 	
independently and are not personally subservient to anyone.

2. 	 Impersonal Authority:

Officials exercise authority according to established 
rules, ensuring loyalty to their duties rather than personal 
relationships or preferences.

3.	 Technical Qualification:

The selection and placement of officials depend on their 
administrative and technical expertise.

4. 	 Full-time Occupation:
Bureaucratic roles are full-time jobs requiring commitment 
and professional dedication.

5. Regular Salary and Career Advancement:

Officials are compensated with fixed salaries and provided 
with opportunities for promotion, ensuring a stable and 
predictable career trajectory.

Strengths of Weberian Bureaucracy

•	 Emphasis on Technical Expertise:

	 Bureaucratic organisations prioritise the selection of 
qualified individuals, ensuring that administrative work 
is conducted efficiently and professionally.
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•	 Meritocratic Structure:

Fixed salaries, opportunities for career advancement, 
and systematic discipline promote fairness and 
professionalism.

•	 Accountability and Transparency:

The requirement for written documentation ensures that 
all actions are traceable and justifiable.

Weber argued that bureaucratic organisations, due to their 
technical superiority, were indispensable to modern society. 
He believed that once people experienced the efficiency of 
bureaucracy, they would find it difficult to revert to any other 
form of organisation. Despite criticisms of rigidity and potential 
inefficiencies, he recognised its potential for adaptability. 
Weber’s bureaucratic model remains a foundational theory in 
understanding modern administrative systems.
2.2.4 Criticisms and adaptations of Weber’s 
model

Weber’s model of bureaucracy has faced criticism on three 
main fronts: the rationality of the model, its adaptability 

to different socio-cultural contexts, and its actual efficiency in 
achieving administrative objectives. Scholars have raised con-
cerns about the practical implications and limitations of Weber’s 
framework, particularly in modern and non-Western contexts.

Robert Merton, a prominent sociologist, critiqued 
Weber’s legal-rational model by highlighting its dysfunctional 
consequences. He argued that the hierarchical structure and 
rigid rules, which Weber considered rational, often lead to 
inefficiencies and unintended outcomes. For instance, excessive 
reliance on rules might result in “goal displacement,” where 
compliance with procedures takes precedence over achieving 
the organisation’s actual objectives. Merton’s insights underline 
the complexities of human behaviour within formal structures, 
which Weber’s model overlooks.

Phillip Selznick added to this critique by emphasising 
the tendency of sub-units within organisations to develop 
their own goals, potentially conflicting with the overarching 
objectives. Both Merton and Selznick revealed that Weber’s 
structural approach fails to account for the behavioural and 
social dimensions of bureaucracy, which significantly influence 
administrative outcomes.

•	 Questioning 
Rationality and 
Efficiency
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Talcott Parsons, who translated Weber’s seminal work 
Wirtschaft and Gesellschaft, questioned the internal consistency 
of Weber’s ideal type of bureucracy. He argued that the 
dual expectations of technical competence and authority in 
bureaucratic leaders often create conflicts. Subordinates may 
struggle to decide whether to obey the hierarchical authority or 
follow the technical expert, leading to operational inefficiencies. 
Alvin Gouldner expanded on this, identifying two types of 
bureaucracies: punishment-centered bureaucracies, where rules 
are reluctantly followed, and representative bureaucracies, 
where rules align with the members’ interests. These 
classifications highlight the challenges of ensuring compliance 
and effectiveness in diverse organisational settings.

Several critics, including Peter Blau and Robert Presthus, 
argued that Weber’s model does not adequately consider the 
influence of cultural and environmental factors. Blau suggested 
that efficiency requires flexibility and adaptation to changing 
circumstances, which rigid adherence to rules cannot provide. 
Presthus noted that Weber’s assumptions about human 
motivation and behaviour are largely rooted in Western contexts 
and may not hold true in non-Western societies.

Scholars like William Delaney and Joseph La Palombara 
emphasised that developing nations often benefit more from 
alternative administrative frameworks, such as patrimonial or 
informal bureaucracies, rather than Weber’s rational model. 
For instance, Delaney argued that India’s public administration, 
rooted in the traditions of the Indian Civil Services, could hinder 
development due to its rigid hierarchy and excessive formalism.

Weber’s claim that rational bureaucracy is a modern 
phenomenon has also been challenged. H.C. Creel pointed out 
that many features of Weber’s model existed in ancient Chinese 
administration by 200 B.C., while A.B. Spitzer highlighted 
similar practices in 19th-century France. Critics like Frederick 
Burin argued that Weber overlooked the impact of evolving 
doctrines such as public accountability and liability, which 
significantly shape modern bureaucratic practices.

Additionally, Chester Barnard and Herbert Simon criticised 
Weber’s focus on structural formalism, arguing that informal 
relationships and practices often enhance organisational 
efficiency. Philip Selznick also pointed to the risk of 
bureaucrats prioritising personal power over organisational 
goals, undermining the neutrality and objectivity that Weber 
envisioned.

•	 Internal 
Inconsistencies in the 
Model

•	 Cultural and 
Contextual 
Limitations

•	 Historical and 
Practical Critiques
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Weber’s principles, particularly the strict adherence to 
hierarchy and defined spheres of competence, have been 
criticised for causing delays and inefficiencies in development 
administration. In dynamic contexts, administrators must adapt 
to emerging challenges rather than rigidly waiting for superior 
directives. This rigidity often becomes an excuse for shirking 
responsibility, hindering effective governance.

The insistence on documentation, another hallmark of 
Weberian bureaucracy, can also have adverse effects. In 
development-oriented bureaucracies, excessive formalism can 
reduce administrators to mere clerks, drowning in paperwork 
and stifling innovation

In conclusion, while Weber’s bureaucratic model remains 
a foundational concept in administrative theory, its limitations 
underscore the need for adaptive, context-sensitive, and 
behaviourally informed approaches to public administration, 
particularly in diverse and dynamic settings like India.

•	 Practical Challenges 
in Development 
Administration

Summarized Overview

In this unit, we explored Max Weber’s foundational contributions to the study of bu-
reaucracy. Weber’s theory emphasises the importance of rational-legal authority, 

where organisations operate based on clear rules, structured hierarchies, and division of 
labour. This idealised model of bureaucracy, with its emphasis on efficiency, predictabil-
ity, and impartiality, has become a cornerstone in understanding how large organisations 
function.

We examined the key characteristics of Weberian bureaucracy, including 
specialisation, hierarchical authority, and formal rules, all designed to ensure consistent 
and effective performance. The concept of the “ideal type” of bureaucracy was also 
explored, providing a theoretical framework for comparing real-world bureaucracies 
and identifying areas for improvement.

While Weber’s model offers significant insights into the workings of modern 
administrative systems, it has also faced criticism. Critics argue that bureaucratic 
structures can lead to rigidity, stifle creativity, and create impersonal work environments. 
Additionally, the hierarchical nature of bureaucracy can foster power imbalances and 
reduce accountability. These criticisms have led to adaptations of Weber’s model, where 
flexibility and innovation are balanced with the need for efficiency.

By understanding both the strengths and limitations of Weber’s bureaucratic 
theory, students gain a comprehensive view of how bureaucracies’ function and evolve 
in contemporary society. This unit encourages critical reflection on the relevance of 
Weber’s ideas today, as well as an appreciation for the complexities and challenges 
inherent in managing large, bureaucratic organisations.
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Self-Assessment

1.	 Analyse the key characteristics of Weberian bureaucracy and discuss how these 
features contribute to the efficiency of modern administrative systems.

2.	 Evaluate the criticisms of Weber’s bureaucratic model.

3.	 How does Weber define the role of bureaucratic officials in an organisation?

4.	 Compare and contrast Weber’s three types of authority—traditional, charismatic, 
and legal-rational—with examples from modern governance.
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Space for Learner Engagement for Objective Questions
Learners are encouraged to develop objective questions based on the content in the 

paragraph as a sign of their comprehension of the content. The Learners may reflect on the 
recap bullets and relate their understanding with the narrative in order to frame objective 
questions from the given text. The University expects that 1 - 2 questions are developed for 
each paragraph. The space given below can be used for listing the questions.
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UNIT 3
Gullick and Urwick – POSDCORB

Learning Outcomes

Upon completion of the unit, the learner will be able to: 
•	 critically examine the theoretical and practical contributions of Luther Gulick and 

Lyndall Urwick to the field of management and administrative thought

•	 understand the POSDCORB framework, its components, and its relevance in ad-

ministrative and organisational functions

•	 identify the strengths and limitations of the POSDCORB model in contemporary 

administrative settings, particularly in dynamic and complex bureaucratic struc-

tures

Background 

The early 20th century marked a transformative period in administrative thought, as 
scholars sought to refine the principles of management for greater efficiency and 

effectiveness. Among the key contributors to this discourse were Luther Gulick and 
Lyndall Urwick, who played a pivotal role in shaping modern administrative science. 
Their most significant contribution, encapsulated in the POSDCORB framework, be-
came a foundational guide for organisational management.

Luther Gulick, an American political scientist and administrative theorist, worked 
extensively on improving public administration and was instrumental in advancing the 
concept of scientific management in governance. Lyndall Urwick, a British management 
consultant, was influenced by classical administrative theories, particularly those 
of Henri Fayol. Together, they emphasised the need for structured and systematic 
management practices to ensure administrative efficiency. Their ideas emerged during 
an era when governments and organisations were expanding, necessitating clear 
principles for effective administration.

At the heart of their contribution lies POSDCORB, an acronym representing Planning, 
Organising, Staffing, Directing, Coordinating, Reporting, and Budgeting. Gulick and 
Urwick proposed that these seven functions form the core of any administrative process, 
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providing a systematic approach to governance and management. They argued that 
by breaking down administration into these essential functions, organisations could 
enhance productivity, reduce inefficiencies, and establish a well-structured chain of 
command.

The relevance of POSDCORB extends far beyond its initial formulation. It has 
influenced both public and private sector organisations, shaping the way modern 
bureaucracies function. For instance, in public administration, policymakers and 
government officials employ planning and organising to implement large-scale 
development programs. The principles of staffing and budgeting remain critical for 
human resource management and financial allocation in government agencies. Even in 
corporate management, POSDCORB serves as a blueprint for effective organisational 
governance.

However, while POSDCORB offers a structured framework, it has not been without 
criticism. Scholars argue that its rigid, mechanistic approach overlooks the complexities 
of human behaviour and the dynamic nature of modern organisations. Critics highlight 
that administrative decision-making today is often influenced by external factors such 
as political considerations, technological advancements, and social expectations—
elements that POSDCORB does not explicitly address. Additionally, in contemporary 
governance, the role of flexibility, innovation, and participatory decision-making 
challenges the hierarchical structure implied in Gulick and Urwick’s model.

Despite these criticisms, POSDCORB remains a cornerstone of administrative 
thought and continues to be a reference point for management studies. By exploring 
its applications and limitations, learners can develop a nuanced understanding of 
administrative theory and practice. As we delve deeper into this unit, we will examine 
the contributions of Gulick and Urwick, the detailed components of POSDCORB, 
and its practical significance in governance and public administration today. This 
exploration will not only enhance theoretical knowledge but also provide insights into 
the evolving nature of administrative science in a rapidly changing world.

Keywords

Administrative Management Theory, Division of Work, Departmentalisation, Unity of 
Command

Discussion 2.3.1 Introduction 

The Industrial Revolution of the 19th century marked a sig-
nificant turning point in organisational thought, prompting 

scholars and practitioners to develop systematic principles to 
enhance efficiency and productivity in emerging industries. 
Two of the most notable contributors to this field were Freder-
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ick Winslow Taylor, an American engineer, and Henri Fayol, a 
French manager, both of whom laid the foundation of what is 
now recognised as management theory. Alongside them, sever-
al other thinkers contributed to shaping organisational thought, 
with a primary focus on improving efficiency and productivity. 
Over time, scholars in the United States and the United King-
dom adapted these theories to public administration. Among 
these thinkers, Luther Gulick and Lyndall Urwick played a 
crucial role. Their edited volume, The Papers on the Science 
of Administration (1937), remains a seminal work in adminis-
trative thought, integrating the ideas, research, and frameworks 
developed by earlier scholars to establish a structured approach 
to administrative science.

Luther Halsey Gulick III (1892–1993) was a pioneering 
scholar in public administration and a major contributor to 
administrative thought. Born in Yamamoto, Japan, he spent 
his early years there before moving to the United States. He 
graduated with high honours in political science from Oberlin 
College in 1914 and later earned his Ph.D. from Columbia 
University in 1920. His academic excellence was further 
recognised with an honorary Litt.D. in 1939 and an LL.D. in 
1954.

Gulick’s career was distinguished by his extensive 
contributions to public administration. From 1921 to 1961, he 
served as the Director of the Institute of Public Administration, 
later becoming the Chairman of its Board of Trustees for an 
additional 21 years. His expertise was sought in both academic 
and practical spheres—he was a key member of the President’s 
Committee on Administrative Management in 1936 and 
played a crucial role in shaping administrative reforms in the 
United States. His contributions extended internationally, with 
consultancy assignments, including work in Calcutta, India, on 
water supply management under the World Bank’s aegis.

Gulick’s academic and professional work significantly 
impacted administrative science. He authored over 20 books 
and research studies, more than 160 articles, and over 250 
unpublished papers. Some of his most influential publications 
include Administrative Reflections from World War II, 
Metropolitan Problems and American Ideas, and Modern 
Management for the City of New York. His efforts in institutional 
development were equally remarkable—he was instrumental 
in establishing organisations such as the Brookings Institution, 
the International City/County Management Association, and 
the American Society for Public Administration. His leadership 
in the field was further recognised when he served as President 

•	 Life and 
Contributions of 
Luther Gulick
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of both the American Political Science Association and the 
American Society for Public Administration, a distinction he 
shared with Leonard D. White.

Lyndall Fownes Urwick (1891–1983) was a distinguished 
management consultant, scholar, and writer who played a 
pivotal role in advancing scientific management principles. 
Born in Malvern, Worcestershire, UK, Urwick pursued his 
higher education at New College, Oxford, from where he 
graduated in 1913. His early career was interrupted by the 
First World War, during which he served in the British Army, 
eventually rising to the rank of Major.

Urwick’s professional journey began in his family business 
before he transitioned to the corporate sector, joining the 
Rowntree Company in 1922. His expertise in management 
soon earned him positions of influence, including serving as 
Director of the International Institute of Management (1928–
1933). From 1934 to 1961, he was closely associated with 
Urwick, Orr, and Partners Limited , where he held various 
leadership roles, including president, managing director, and 
chairman.

During the Second World War (1940–1942), Urwick 
served as an advisor to the British Treasury, providing key 
insights into administrative efficiency. Recognising the need 
for structured management training, he chaired the Urwick 
Committee under the Ministry of Education, which investigated 
educational facilities for managerial training. His efforts in 
advancing management education led to the establishment of 
the Administrative Staff College at Henley-on-Thames (now 
known as Henley Management College).

Urwick was widely recognised for his contributions to 
management thought. He received several prestigious awards, 
including the Taylor Key, the Gantt Memorial Medal (1959), 
and was elected a Fellow of the International Academy of 
Management in 1958. His extensive literary contributions 
include Management of Tomorrow, The Making of Scientific 
Management (a three-volume series), The Elements of 
Administration, The Patterns of Management, and Leadership in 
the Twentieth-Century Organisations. Alongside Luther Gulick, 
he co-edited The Papers on the Science of Administration, a 
foundational text in administrative science, and was a founding 
figure behind the Administrative Science Quarterly journal.

Both Gulick and Urwick had extensive experience in civil 
service, military, and industrial organisations, which deeply 
influenced their approach to administrative science. Their 

•	 Life and 
Contributions of 
Lyndall Urwick
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writings frequently emphasised discipline, efficiency, and 
scientific management principles. Gulick, in particular, was 
influenced by Henri Fayol’s studies in industrial management, 
while Urwick was influenced by Taylor but expanded the scope 
beyond shop-floor efficiency to strategic management. 

Their collaborative efforts led to the synthesis of 
classical organisational theory, also known as Administrative 
Management Theory. They were firm believers in the 
possibility of developing a systematic and scientific approach 
to administration. They argued that just as engineering evolved 
from craftsmanship into a structured science through empirical 
observations and systematic documentation, administration too 
could be transformed from an art into a science. They advocated 
for the codification of administrative experiences, which, when 
studied systematically, could yield general principles applicable 
across various administrative settings.

Gulick and Urwick’s contributions remain influential in 
modern public administration and management theory. Their 
systematic approach to organisational efficiency, hierarchical 
structures, and functional specialisation continues to shape 
administrative practices in both public and private sectors 
worldwide.

2.3.2 Luther Gulick’s and Lyndall Urwick’s 
contributions to management

Luther Gulick and Lyndall Urwick were two influential 
thinkers in the field of management and public administra-

tion. Their contributions laid the foundation for modern admin-
istrative theory by emphasising efficiency, organisation, and 
the scientific approach to management. They were particular-
ly concerned with how governments and organisations should 
function to ensure effective decision-making and smooth ad-
ministration.

Gulick’s work reflects the early 20th-century reform 
movement, which sought to improve public sector management. 
Unlike the traditional perspective that considered politics and 
administration as separate domains, Gulick argued that this 
distinction was impractical. He maintained that administration 
is inherently linked to politics and policymaking, making it 
impossible to separate them entirely. According to him, attempts 
to create independent agencies free from political influence 
often led to inefficiencies. Instead, he advocated for a model 
where experts operate within a framework of both political and 
professional responsibility to ensure efficient governance.

•	 Gulick and Urwick’s 
Influence on 
Administrative 
Thought

•	 Collaborative efforts

•	 Government 
and Role of 
Administration
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Gulick also emphasised that government intervention 
becomes necessary when private sector actions fail to serve the 
common good. He believed that administrators play a key role in 
implementing policies, interpreting directives, and coordinating 
public services while remaining loyal to the decisions of elected 
officials. He urged administrators to integrate their knowledge 
and expertise with public expectations, political realities, and 
practical considerations to develop structured, effective policies.

While acknowledging the necessity of government 
action, Gulick also recognised its limitations. He argued 
that excessive state control could be problematic due to the 
lack of administrative skills, the complexity of governance, 
and the absence of systematic methods for innovation in a 
totalitarian system. He believed that democratic governance, 
with its pluralistic nature, was superior because it allowed for 
free criticism, encouraged diverse ideas, and relied on public 
participation in decision-making.

Gulick envisioned an ideal government structure where 
responsibilities were clearly defined and assigned. In his 
model, the chief executive would be responsible for planning, 
the legislature for approving policies, and the executive for 
implementation, with the public exerting control through 
political participation. He was particularly concerned with the 
functioning of federal systems, noting that national legislators 
often enacted policies without considering the needs of state 
and local governments. At the same time, local governments 
sometimes acted as if national policies did not apply to them.

To address these issues, Gulick proposed a pragmatic 
approach in which responsibilities were distributed across 
local, state, and federal levels. He suggested that decision-
making should be decentralised wherever necessary, ensuring 
that governance was handled by the smallest administrative 
unit capable of addressing a given problem effectively.

Although Gulick rejected the strict separation of politics and 
administration, he strongly advocated for a scientific approach 
to management. He viewed public administration as a branch 
of political science and a social science that could be developed 
into a systematic discipline. He believed that scientific 
principles, similar to those used in natural sciences, should be 
applied to administrative processes to enhance efficiency and 
predictability.

Gulick argued that management principles should be derived 
through careful observation, classification, and experimentation. 
These principles, once identified, could serve as guidelines for 

•	 Federation and 
Decentralisation

•	 Scientific Approach 
to AdministrationS

G
O
U



100 SGOU - SLM - MA Public Administration - Administrative Thought

effective administration. He emphasised the need for trained 
professionals in administration rather than relying on amateurs. 
According to him, specialisation, competence, and expert 
knowledge were essential for improving governance and public 
service delivery.

Gulick acknowledged that values played a role in 
administration but maintained that the study of public 
administration should primarily focus on relationships between 
actions and outcomes rather than subjective value judgments. 
He believed that values should only be considered when 
applying administrative principles rather than when studying 
their fundamental nature.

Despite the challenges of applying scientific methods to 
human behaviour, Gulick argued that research and analysis were 
essential for efficient governance. He viewed scientific inquiry 
as a valuable tool for democracy, as it helped administrators 
make informed decisions based on empirical data.

Lyndall Urwick, like Gulick, was a strong proponent 
of scientific management and administrative efficiency. He 
expanded on the principles of classical management and 
sought to develop a structured approach to organisational 
administration. Urwick believed that effective management 
required a set of guiding principles, which he described as 
“provisional generalisations.” He viewed these principles as 
approximations based on experience rather than absolute truths 
but considered them essential for improving administrative 
processes.

Urwick emphasised the importance of systematic 
organisation, clear hierarchical structures, and specialisation 
in administrative tasks. He argued that organisations should 
be designed to function efficiently by ensuring clear lines 
of authority, well-defined responsibilities, and a scientific 
approach to problem-solving.

Gulick and Urwick’s Principles of Organi-
sation

Luther Gulick and Lyndall Urwick emphasised the 
importance of organisational structure as a deliberate design 
process. They sought to establish principles that could guide 
the creation of an effective organisational framework. Gulick 
identified ten key principles of organisation, which were 
influenced by Henry Fayol’s fourteen administrative principles. 
These principles include:

•	 Role of Values in 
Administration

•	 Lyndall Urwick’s 
Contributions to 
Management
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Division of work (Specialisation) – Assigning specific 
tasks to individuals or groups to enhance efficiency.
Bases of departmental organisation – Structuring 
departments based on function, process, clientele, or 
geography.
Coordination through hierarchy – Establishing a clear 
chain of command.
Deliberate coordination – Ensuring systematic 
coordination among various units.
Coordination through committees – Using committees to 
facilitate decision-making.
Decentralisation – Delegating authority to different levels 
within the organisation.
Unity of command – Each individual should have only one 
superior to report to.
Staff and line – Differentiating between line authority 
(direct command) and staff roles (advisory functions).
Delegation – Assigning authority and responsibility to 
subordinates.
Span of control – Limiting the number of subordinates a 
manager can effectively supervise.
Gulick placed particular emphasis on division of work, 

considering it the foundation of organisation. He argued that 
breaking tasks into smaller, manageable parts leads to efficiency 
and progress. However, he acknowledged limitations to this 
division, such as the volume of work, technological constraints, 
customary practices, and physical or human limitations.

Urwick, on the other hand, proposed eight fundamental 
principles of organisation:

1.	 Principle of Objectives – Every organisation should have 
a clear purpose.

2.	 Principle of Correspondence – Authority and responsi-
bility should be equal.

3.	 Principle of Responsibility – Superiors are ultimately ac-
countable for their subordinates’ performance.

4.	 Scalar Principle – A clear hierarchy must exist in an or-
ganisation.

5.	 Principle of Span of Control – A manager should oversee 
only a limited number (ideally five or six) of subordinates.

•	 Fundamental 
principles
SG

O
U



102 SGOU - SLM - MA Public Administration - Administrative Thought

6.	 Principle of Specialisation – Tasks should be divided 
based on expertise.

7.	 Principle of Coordination – Different organisational ac-
tivities must be well-aligned.

8.	 Principle of Definition – Roles and responsibilities should 
be clearly defined.

Urwick further expanded these ideas by incorporating 
principles from Fayol, Mooney and Reiley, Taylor, Mary 
Parker Follett, and Graicunas. He developed twenty-
nine principles, which provided a detailed framework for 
administrative organisation: They are: (1) investigation, (2) 
forecasting, (3) planning, (4) appropriateness, (5) organisation, 
(6) coordination, (7) order, (8) command, (9) control, (10) the 
coordinative principle, (11) authority, (12) scalar process, (13) 
assignment of functions, (14) leadership, (15) delegation, (16) 
functional definition, (17) determinative, (18) applicative, (19) 
interpretative, (20) the general interest, (21) centralisation, (22) 
staffing, (23) spirit, (24) selection and placement, (25) rewards 
and sanctions, (26) initiative, (27) equity, (28) discipline and 
(29) stability.

Urwick believed that administrative organisation was still 
an evolving field with many unknown factors. He, therefore, 
suggested that these principles serve as a conceptual framework 
rather than rigid rules. They provide a structured way of thinking 
about administration and can be adapted based on experience 
and organisational needs.

Theory of Departmentalisation
He identified four key bases for departmentalisation, 

known as the ‘4Ps’: Purpose (Function), Process, Persons 
(Clientele), and Place (Territory). Each of these bases has its 
own advantages and limitations, and the choice among them 
depends on organisational goals, coordination requirements, 
and resource availability.
1.	 Departmentalisation by Purpose (Function)

This method divides work based on the major functions 
or objectives of the organisation. Separate departments are 
created for each key function to ensure efficiency. One of 
the main advantages of this approach is that it promotes self-
containment and reduces coordination costs, as all related 
activities are managed under a single authority. Additionally, 
it allows for focused leadership, where a director can oversee 
all necessary resources and personnel for achieving a specific 
goal.

•	 4P’s

•	 Functions and 
Objectives

SG
O
U



103SGOU - SLM - MA Public Administration - Administrative Thought

However, a key limitation is that such organisations might 
lag in adopting new technical advancements or employing 
specialists because the volume of specialised work may be 
insufficient to justify full-time experts.
2.	 Departmentalisation by Process (Skill Specialisation)

Under this approach, tasks that require similar skills, 
techniques, or processes are grouped together. The primary 
benefit of this method is that it enables specialisation, making 
use of advanced labour-saving technology and efficient mass 
production. Since similar work is consolidated, it allows for 
better division of tasks and increased productivity.

Despite its advantages, this approach may create 
fragmentation in the organisation, making it difficult to align 
work towards a unified goal. Additionally, coordination across 
different process-based units can be challenging.
3.	 Departmentalisation by Persons (Clientele-Based)

This approach organises departments based on the specific 
groups or clientele they serve. Employees in such departments 
develop specialised knowledge and skills for catering to the 
needs of a particular group, ensuring better service delivery.

However, this method is not universally applicable. It may 
lead to duplication of efforts and overlapping responsibilities, 
making coordination between different units difficult.
4.	 Departmentalisation by Place (Territory-Based)

This method involves creating departments based on 
geographic regions. All functions related to a specific area are 
grouped together, allowing for focused regional development 
and enabling personnel to develop expertise in local issues. 
This is particularly useful for government agencies and large 
organisations operating in multiple locations.

A potential drawback is that it may lead to inconsistencies 
in policies and procedures across different regions and require 
additional coordination efforts.

Gulick’s theory provides a practical framework for 
structuring organisations, and even today, these bases are 
considered when forming sub-units within institutions. 
However, he did not fully account for external influences 
such as culture, political factors, availability of personnel, and 
environmental conditions, which also impact the choice of 
departmentalisation. The most suitable method depends on the 
specific needs and context of the organisation.

•	 Enabling 
specialisation

•	 Service delivery

•	 Expertise in local 
issues 

•	 Relevance and 
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Concept of Single Executive
Gulick and Urwick strongly advocated for organisations 

to be led by a single executive rather than a plural body like 
committees. They believed that committees often lead to a lack 
of accountability, as they can be used to avoid responsibility 
and shield mistakes. Urwick famously compared committees 
to a corporation without “ a soul to be damned or a body to 
be kicked,” implying that they lack clear responsibility and 
direction.

To support this argument, Urwick referred to the U.S. 
President’s Committee on Administrative Management, of 
which Gulick was a member. The committee’s report concluded 
that boards and commissions are ineffective for administrative 
management. It highlighted that such mechanisms tend to 
be slow, cumbersome, wasteful, and inefficient. In contrast, 
the most well-managed government agencies were almost 
always led by a single administrator, ensuring clear authority, 
accountability, and efficiency.

Additionally, Gulick and Urwick emphasised the 
importance of the principle of unity of command, which 
states that a subordinate should receive orders from only one 
superior. While they acknowledged that this principle cannot be 
universally applied—especially considering Taylor’s advocacy 
for functional supervision—they argued that following the 
principle generally leads to greater efficiency and clarity 
in decision-making. They believed that the advantages of 
unity of command outweigh the confusion, inefficiency, and 
irresponsibility that may arise from its violation.  

2.3.3 POSDCORB View

Luther Gulick expanded upon Henri Fayol’s conceptualisa-
tion of management by identifying seven core functions 

that are essential for effective administration. He introduced the 
term POSDCORB, an acronym representing the key managerial 
activities necessary for organisational efficiency. Each letter in 
POSDCORB signifies a fundamental administrative function:

1.	 Planning

	 Planning involves identifying the tasks that need to be 
completed, determining the methods to execute them, and 
setting objectives for the organisation. It is a forward-
looking process that ensures an organisation operates 
efficiently by allocating human and material resources 
in a structured manner. Effective planning requires 

•	 Single executive 
rather than a plural 
body

•	 Identifying the tasks
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prioritisation, sequencing of tasks, and optimising available 
resources while maintaining cost-effectiveness.

2.	 Organising

	 Once planning is completed, the next step is organising. 
This function establishes a formal structure of authority, 
subdivides work into specific tasks, and coordinates these 
tasks to achieve the organisation’s goals. Organising ensures 
clarity in roles and responsibilities, leading to smoother 
workflow and enhanced productivity.

3.	 Staffing

	 Staffing pertains to all activities related to personnel 
management. It includes recruitment, selection, training, 
development, retention, and ensuring favourable working 
conditions for employees. Since the efficiency of an 
organisation largely depends on its workforce, executives 
must devote significant attention to staffing to ensure that 
competent individuals occupy key roles.

4.	 Directing

	 Directing is the continuous process of decision-making 
and guiding employees to execute their tasks efficiently. It 
involves issuing clear orders and instructions and serving as 
a leader to motivate and influence the workforce. Effective 
directing requires communication skills, leadership abilities, 
and an understanding of the organisational mission.

5.	 Coordinating

	 Coordination is crucial in preventing conflicts, redundancies, 
and inefficiencies within an organisation. It ensures 
smooth interaction between various units and employees, 
fostering teamwork and collaboration. Coordination aligns 
individual efforts with organisational objectives, facilitating 
synchronised action toward achieving goals.

6.	 Reporting

	 Reporting refers to the flow of information within an 
organisation. It ensures that executives and stakeholders are 
well-informed about progress, performance, and potential 
challenges. Effective reporting involves maintaining 
records, conducting research, and performing inspections. 
A well-established communication system allows the 
administration to address issues promptly and implement 
corrective measures as needed.

•	 Formal structure of 
authority

•	 Personnel 
management

•	 Guiding employees

•	 Ensures smooth 
interaction
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7.	 Budgeting

Budgeting encompasses financial planning, allocation, 
accounting, and control of funds. As financial resources 
are crucial for any administration, executives must exercise 
fiscal discipline and ensure proper financial management. 
Budgeting aids in efficient resource allocation, preventing 
wastage, and ensuring financial stability for the organisation.
Gulick emphasised that while structure and hierarchy 

play a significant role in administration, they are not the sole 
determinants of an integrated organisation. He advocated for 
personal negotiation and communication in solving problems 
rather than relying solely on rigid structures. By systematically 
implementing the principles of POSDCORB, managers 
can create a well-coordinated, efficient, and goal-oriented 
administrative framework.

In summary, POSDCORB serves as a guiding framework 
for public administration and managerial effectiveness, ensuring 
that organisations function in a structured and efficient manner. 
By focusing on planning, organising, staffing, directing, 
coordinating, reporting, and budgeting, managers can streamline 
operations and enhance productivity in both public and private 
sector organisations.

Application and Critique of POSDCORB
POSDCORB, proposed by Luther Gulick and Lyndall 

Urwick, remains a fundamental concept in administration 
and management, outlining key managerial functions such 
as Planning, Organising, Staffing, Directing, Coordinating, 
Reporting, and Budgeting. It provides a clear framework 
for managerial roles and responsibilities, making it a widely 
accepted administrative tool. However, despite its usefulness, 
POSDCORB has faced several criticisms.

Criticism of POSDCORB 

1.	 Overly Simplistic Concept: One of the primary criticisms 
of POSDCORB is that it presents a simplified view of man-
agement by merely listing certain managerial functions. 
Modern management practices have evolved, with many of 
these functions being delegated to specialised departments, 
reducing their direct relevance for top managers.

2.	 Questioning the Unity of Command: The principle of 
Unity of Command, implied in POSDCORB, is often chal-
lenged in modern organisations where employees report to 

•	 Financial planning

•	 POSDCORB and 
Organisational 
Efficiency
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multiple supervisors. In today’s complex organisational 
structures, receiving insights from multiple authorities is 
sometimes beneficial, as it enhances decision-making and 
efficiency.

3.	 Lack of Emphasis on Leadership: POSDCORB focus-
es primarily on routine administrative tasks, overlooking 
the critical role of leadership. Effective management re-
quires vision, innovation, and strategic thinking, which 
are essential leadership traits. In contrast, POSDCORB is 
structured around mechanical functions, failing to address 
how leaders drive change, inspire teams, and explore new 
opportunities beyond routine administration.

Despite these limitations, POSDCORB remains relevant 
in providing a structured approach to administrative tasks. 
However, its application needs to be adapted to modern 
organisational dynamics, where flexibility, innovation, and 
leadership play a crucial role in effective management.

Summarized Overview

In this unit, we examined the contributions of Luther Gulick and Lyndall Urwick 
through their POSDCORB framework, which includes Planning, Organising, Staff-

ing, Directing, Coordinating, Reporting, and Budgeting along with their other outstand-
ing contributions. This model provides a structured approach to administration, aiming 
to improve efficiency and decision-making in organisations. POSDCORB remains rel-
evant today, guiding both public and private sector management in areas like resource 
allocation and communication. However, we also explored critiques of the framework, 
particularly its rigid structure and lack of attention to flexibility and innovation in mod-
ern organisations. Overall, this unit highlights the lasting impact of POSDCORB on 
administrative theory and its practical applications in today’s dynamic governance land-
scape.

Self-Assessment
1.	  Explain the term POSDCORB and describe each function that it represents.
2.	 What are the key contributions of Luther Gulick and Lyndall Urwick to the devel-

opment of management theory in public administration?
3.	 Discuss the relevance of POSDCORB in modern public administration, consider-

ing challenges like globalisation and technology.
4.	 Explain Gullick’s ten principles of organisation and Urwick’s eight fundamental 

principles.
5.	 Explain the theory of departmentalisation.
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Space for Learner Engagement for Objective Questions
Learners are encouraged to develop objective questions based on the content in the 

paragraph as a sign of their comprehension of the content. The Learners may reflect on the 
recap bullets and relate their understanding with the narrative in order to frame objective 
questions from the given text. The University expects that 1 - 2 questions are developed for 
each paragraph. The space given below can be used for listing the questions.
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Learning Outcomes

Background 

Upon completion of the unit, the learner will be able to: 

•	 explain Mary Parker Follett’s contributions to administrative thought and her influ-

ence on modern management

•	 differentiate between power-over and power-with and analyse their impact on lead-

ership and decision-making

•	 analyse Follett’s theory of constructive conflict and the concept of integration as a 

resolution strategy

•	 critically evaluate the strengths and limitations of Follett’s theories

Imagine a workplace where decisions are not dictated from the top but emerge through 
collaboration. Where conflict is not seen as a disruptive force but as an opportunity for 

innovation. Where power is not about control but about shared influence. These ideas, 
which seem progressive even today, were introduced over a century ago by Mary Parker 
Follett, a visionary thinker who reshaped administrative thought by placing human rela-
tionships at the centre of organisational success.

In the previous blocks, we explored Classical Administrative Thought, which 
emphasised structure, hierarchy, and efficiency, and Administrative Management 
and Bureaucracy, which formalised principles of organisation and control. While 
these theories provided essential frameworks for managing organisations, they often 
overlooked a crucial element—the people within them. As businesses, governments, 
and societies became more complex, scholars realised that administration was not just 
about rigid structures and rules; it was also about understanding human behaviour, 
leadership, and conflict resolution. This realisation marked the shift toward Behavioural 
Approaches to administration, where Follett’s contributions became groundbreaking.

Mary Parker Follett (1868–1933) was far ahead of her time. She challenged the 
conventional wisdom of her era, arguing that power should not be concentrated in a few 

UNIT 1
Mary Parker Follett - Constructive Conflict
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hands but distributed among all members of an organisation. She introduced the idea 
of power-with rather than power-over, emphasising cooperation instead of domination. 
This idea remains relevant today in modern leadership and management theories that 
encourage teamwork, participative decision-making, and shared responsibility.

Perhaps Follett’s most revolutionary idea was constructive conflict. While most 
traditional theories saw conflict as something negative that needed to be suppressed, 
Follett saw it as an opportunity for growth. She argued that instead of resorting to 
domination (where one party imposes its will) or compromise (where both parties make 
sacrifices), organisations should aim for integration—a solution where all sides work 
together to create a win-win outcome. This concept laid the foundation for contemporary 
conflict resolution strategies, including mediation, negotiation, and diplomacy.

Follett’s work was deeply interdisciplinary, blending insights from psychology, 
political science, and business management. She believed that effective administration 
was not just about issuing orders but about fostering relationships, harnessing diversity 
of thought, and creating environments where every individual’s contribution mattered. 
Her ideas continue to shape modern organisational behaviour, leadership, and human 
relations theories.

However, not everyone agreed with her perspectives. Some critics argued that her 
theories were too idealistic and challenging to implement in bureaucratic institutions 
where hierarchical authority is deeply entrenched. Yet, despite these critiques, 
her contributions have stood the test of time, influencing fields as diverse as public 
administration, business management, and conflict resolution.

In this unit, we will explore Follett’s key contributions, focusing on her views on 
power, authority, and leadership, her model of integration and conflict resolution, and 
the criticisms of her theories. As you engage with her work, you will discover how 
her ideas continue to shape modern administration, offering lessons that are as relevant 
today as they were in her time.
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Constructive conflict, Domination, Compromise, IntegrationSG

O
U



113SGOU - SLM - MA Public Administration - Administrative Thought

Discussion 3.1.1 Introduction 
Behavioural Approach

The behavioural approach also known as the Socio-psy-
chological approach aims at the scientific study of organ-

isational behaviour. Thus, it seeks to develop practical prop-
ositions about human behaviour in the organisational setting 
by undertaking systematic, objective and empirical studies. 
Behaviouralism in administrative study is said to have started 
with the human relations movement of the 1930s and is con-
sidered a systematised and more sophisticated version of the 
human relations approach to organisation (which will be dis-
cussed in the later block). 

The behavioural approach is concerned with the 
application of techniques and conclusions of sociology, 
psychology, and anthropology to understand human behaviour 
in an organisational setting in a scientific manner. Its key 
characteristics are as follows:

1.	 Descriptive and Analytical Focus – This approach seeks 
to describe and analyse how people behave in organisa-
tions rather than prescribing how they should act. It ex-
amines real-world organisational behaviour and aims to 
develop general principles based on observable facts.

2.	 Emphasis on Informal Relations – It highlights the im-
portance of informal relationships and communication 
patterns within organisations, acknowledging their influ-
ence on administrative processes.

3.	 Study of Organisational Dynamics – It gives significant 
attention to aspects such as motivation, leadership, deci-
sion-making, power, and authority, recognising their role 
in shaping organisational behaviour.

4.	 Empirical Methodology – This approach relies on sci-
entific methods, including field studies and laboratory re-
search, to systematically study administrative behaviour.

5.	 Scientific and Quantitative Orientation – It emphasises 
the use of mathematical models, quantification, and for-
mal theories to enhance the scientific study of adminis-
tration. Unlike classical theorists who focused on specific 
administrative settings, behaviouralists adopt a broader 
perspective, seeking to explain organisational processes 
applicable to various types of organisations.
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6.	 Interdisciplinary Nature – The behavioural approach inte-
grates concepts, methodologies, and insights from disci-
plines such as sociology, psychology, and anthropology to 
provide a comprehensive understanding of administrative 
behaviour.

Mary Parker Follet
Mary Parker Follett holds a significant position among the 

contributors to administrative thought, though she remains 
relatively less known compared to other management theorists. 
She was a trailblazer in what was then a predominantly male-
dominated field, pioneering studies on industrial groups—an 
area that had previously received little attention from political 
and social scientists. Unlike many of her contemporaries 
who focused on the study of the state and community, Follett 
concentrated on industry, where she developed principles 
of human association and organisation. She successfully 
demonstrated the practical applicability of these principles in 
solving real-world industrial and administrative challenges, 
earning the recognition of business leaders and scholars alike.

Follett’s approach was a unique blend of theory, empirical 
analysis, and idealism. She illustrated her ideas through 
examples drawn from various domains, including government, 
industry, business, home life, war and peace, and international 
institutions. Her writing was characterised by remarkable 
clarity, making complex ideas accessible while embedding 
them with profound wisdom and democratic dynamism. She 
was an original thinker whose insights transcended disciplinary 
boundaries, making her contributions invaluable across different 
spheres of administration and management.

Several prominent figures in classical and scientific 
management, such as Ordway Tead, Henri Fayol, Oliver Sheldon, 
and Lyndall Urwick, were influenced by her philosophy. In 
particular, Peter Drucker, one of the most renowned management 
theorists, referred to Follett as the ‘prophet of management’ 
and acknowledged her as his intellectual mentor. Her work 
continues to shape contemporary administrative thought, 
making a thorough understanding of her contributions essential 
for grasping modern management and organisational theories.

M.P. Follett is regarded as a bridge between the classical 
approach and the behavioural-human relations approach to 
organisation. Unlike many of her contemporaries, she perceived 
organisations as social systems and administration as a social 
process. She was among the first scholars to emphasise the 
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sociological and psychological aspects of management and 
administration. Her work highlighted the human element 
within organisations and the influence of situational factors 
on organisational behaviour. Due to these contributions, she 
is regarded as a forerunner of the behavioural-human relations 
approach to organisational studies.

Daniel A. Wren noted that while Follett lived during the era 
of scientific management, her ideas aligned more closely with 
the later human relations movement. As a classical theorist, 
she believed in universal organisational principles, but as an 
advocate of the human relations approach, she stressed the 
importance of social and psychological factors in shaping 
organisational behaviour. Urwick and Metcalf observed that 
her insights were ahead of their time and remain relevant today, 
offering valuable perspectives on fostering human cooperation 
in enterprises.

Follett was critical of classical administrative theory for 
its rigid, mechanical perspective and its failure to account for 
the social and psychological dimensions of organisational 
behaviour.

  Fig. 3.1.1 Mary Parkar Follet

Life and Works 

Born in Quincy, Massachusetts, in 1868, Mary Parker Follett 
received her early education at Thayer Academy in Braintree, 
Boston. She was deeply influenced by her academic experienc-
es, which helped shape her intellectual growth and philosophy. 
She attended Radcliffe College (then an extension of Harvard 
University) in 1892 and later pursued studies at Newnham 
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College in England. Although she briefly engaged in govern-
ment work upon her return to the United States in 1898, her true 
passion lay in social administration and community work.

An interesting aspect of her career is that while still a student, 
she published The Speaker of the House of Representatives in 
1896, demonstrating her early engagement with political science 
and governance. Between 1900 and 1908, she dedicated herself 
to social work in the Roxbury neighbourhood of Boston. Her 
efforts in this period significantly shaped her ideas on democracy 
and participatory management. She became Chairperson of 
the Committee on Extended Use of School Buildings in the 
Women’s Municipal League of Boston in 1908 and played a 
crucial role in transforming community centres across the city.

Her work in social administration extended to education and 
labour, focusing on improving conditions for women, children, 
and underprivileged communities. In 1912, she became 
involved in vocational guidance as a member of the Placement 
Bureau Committee in Boston, where she encountered industrial 
environments firsthand. This experience further expanded her 
interest in management and organisational thought. She also 
served on the Massachusetts Minimum Wage Board and became 
Vice President of the National Community Center Association 
in 1917.

From 1915 to 1933, Follett delivered numerous papers 
on industrial organisation at business executives’ annual 
conferences. Her shift from political science to social 
administration and then to business management and 
administration was a natural progression of her interest in 
fostering cooperation and efficiency in human organisations.

Follett’s major works include The Speaker of the House 
of Representatives (1896), The New State (1918), Creative 
Experience (1924), and Dynamic Administration (1941), a 
posthumous collection edited by Henry Metcalf and Lyndall 
Urwick. Her book, Freedom and Coordination: Lectures 
in Business Organization (1949), edited by Urwick, further 
explored her views on administrative coordination and 
leadership.

Follett’s contributions to administrative thought encompass 
a broad spectrum of topics, including conflict resolution, 
power and authority, leadership, control, group dynamics, 
participation, labour-management relations, and the role 
of business in society. Her ideas remain highly relevant in 
contemporary organisational studies, offering profound insights 
into democratic administration and participatory decision-
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making.
Her intellectual contributions are marked by their 

cohesiveness, subtlety, breadth of understanding, and depth 
of insight. Despite the challenge of summarising her vast and 
interconnected body of work, her theories on power, integration, 
coordination, and leadership stand out as particularly 
influential. Through her emphasis on collaboration and 
collective intelligence, Follett laid the groundwork for many 
modern management principles, making her an indispensable 
figure in administrative thought.

3.1.2 Concept of Power, Authority, and 
Leadership

Mary Parker Follett provided a fresh perspective on power, 
viewing it as a dynamic and evolving concept rather than 

a rigid structure. She defined power as “the ability to make 
things happen, to be a causal agent, and to initiate change.” 
According to her, power is an inherent drive in all individuals, 
influencing both personal and organisational dynamics. Rather 
than perceiving power as a tool of domination, she viewed it 
as a means of fostering cooperation and innovation within or-
ganisations.

Follett distinguished between power-over and power-
with. Power-over refers to traditional hierarchical control, 
where authority is imposed from the top, often leading to 
resistance and conflict. In contrast, power-with emphasises on 
collaboration and shared influence, creating an environment 
where decisions are made collectively. She argued that power-
with is superior as it encourages mutual respect, minimises 
friction, and fosters innovation. While she acknowledged that 
power-over might still exist in some situations, she advocated 
for its reduction through integration, participative decision-
making, and functional unity within organisations.

Authority, according to Follett, is a vested form of power 
that must be exercised based on expertise and function rather 
than hierarchical status. She critiqued traditional models of 
authority that relied on rigid structures, suggesting that true 
authority should stem from the task being performed. Instead 
of authority flowing from a central executive, she proposed 
an authority of function, where individuals are empowered 
based on their skills and responsibilities. She challenged the 
idea of delegation, asserting that authority should be naturally 
conferred based on knowledge rather than being imposed 
from above. Responsibility, she argued, should be understood 
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in terms of function—asking “For what is one responsible?” 
rather than “To whom is one responsible?” Follett embraced 
a pluralistic concept of responsibility, where accountability is 
distributed rather than concentrated at the top.

Follett proposed fact-control rather than man-control. 
She rejected the classical approach that relied on centralised 
oversight and instead emphasised correlated control, where 
decision-making authority is dispersed across different levels of 
an organisation. She believed that control should be based on the 
actual circumstances of a situation, rather than a predetermined 
hierarchical command. Organisations should focus on self-
regulating and self-directing mechanisms, ensuring that control 
is an integral part of the operational process rather than an 
external force imposed from above.

Follett’s insights on coordination further reinforce her belief 
in participative management. She outlined four key principles 
of coordination:

•	 Reciprocal coordination 
•	 Direct communication 
•	 Early-stage involvement 
•	 Continuous adaptation
 Reciprocal coordination requires all elements in a situation 

to be interrelated, ensuring that decisions reflect a holistic 
perspective. Direct communication allows individuals to interact 
freely, reducing unnecessary bureaucratic barriers. Early-stage 
coordination ensures that all stakeholders are involved in the 
policy formulation, fostering engagement, and morale. Lastly, 
continuous coordination recognises that management is an 
evolving process requiring constant adjustments and real-time 
responses to emerging challenges.

Mary Parker Follett extensively discusses the concept of 
leadership, emphasising that traditional notions of leadership are 
evolving due to changes in human relations and advancements 
in management. According to her, leadership is not limited to 
individuals in formal positions of authority, such as organisational 
heads or department leaders. Instead, a leader is someone who 
understands a situation in its entirety, recognises its connection 
to broader goals and policies, and can navigate transitions from 
one situation to another. Follett describes a leader as someone 
who energises their team encourages initiative, and harnesses 
the potential of each member. Leadership, in her view, belongs 
to those who can comprehend experiences holistically and 
clearly perceive the interconnections within an organisation. 
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Such individuals contribute to creating a unified and effective 
working environment, and they can be found at all levels of an 
organisation, not just at the top.

Follett identifies three key leadership functions: 
coordination, defining purpose, and anticipation. A leader must 
also organise collective experiences and transform them into a 
source of power. She emphasises that leadership is not purely 
an innate trait but can be developed through education and 
training in organisational management.

Follett categorises leadership into three types - leadership 
by position, personality, and function. Leadership by position 
is based on formal authority, while leadership by personality 
arises from an individual’s personal influence and charisma. A 
person possessing both formal authority and a strong personality 
can lead more effectively. However, in modern organisations, 
leadership is increasingly determined by expertise rather than 
position or personality. Those with specialised knowledge 
influence others and assume leadership roles because their 
judgments are valued. Follett explains that in well-managed 
organisations, leadership is naturally assumed by individuals 
with the knowledge required for a particular situation. For 
example, a dispatch clerk may direct a superintendent, or a 
store clerk may advise the purchasing officer when to take 
action.

Follett asserts that leadership of function—where 
expertise dictates authority—is becoming more significant 
than leadership based on personality. She believes that an 
organisation’s success depends on its flexibility in allowing 
leadership to emerge based on knowledge and skill. Decades 
before the term “situational leadership” became common, 
Follett had already highlighted the concept of “leadership by 
function,” underscoring its growing importance in modern 
management.

3.1.3 Integration and Conflict resolution

Mary Parker Follett, a pioneering thinker in the field of 
management and organisational behaviour, emphasised 

the importance of conflict as a natural and inevitable part of 
any organisation. In her 1925 paper, “Constructive Conflict,” 
she advanced the concept that conflict is neither inherently 
good nor bad. Follett believed that conflict is a normal pro-
cess through which socially valuable differences arise, offering 
an opportunity for progress and enrichment for all parties in-
volved. She argued that conflict should not be perceived emo-

•	 Key leadership 
functions

•	 Leadership categories 

•	 Conflict in 
Organisations

SG
O
U



120 SGOU - SLM - MA Public Administration - Administrative Thought

tionally or judged morally, as such perspectives often lead to 
misinterpretation and poor management within organisations. 
Instead, she suggested that conflict could serve as a source of 
innovation and progress if approached constructively.

Follett rejected the idea that conflict is purely a destructive 
force. According to her, conflicts are not simply incompatible 
differences, but rather, are opportunities to recognise and address 
differing opinions, interests, and values. These differences exist 
not only between employers and employees but also among 
managers and organisational leaders. When properly managed, 
these conflicts can lead to growth, creativity, and the generation 
of new values, which is essential for the dynamism of any 
organisation. In this sense, conflict should be seen as a moment 
of interaction between desires and interests that can be resolved 
in ways that promote positive outcomes.

Follett posited that conflict is unavoidable in human 
interactions due to individual differences. These differences 
make conflict a fundamental aspect of organisational life. 
Rather than dismissing conflict as negative, Follett encouraged 
organisations to capitalise on it, recognising that it could yield 
positive results if handled appropriately. She compared conflict 
to friction, arguing that just as friction is necessary for processes 
such as polishing or generating music from a violin, conflict too 
is necessary for progress and development.

Follett viewed conflict as an inevitable, yet constructive 
process through which organisations could enrich themselves. 
Conflict serves as a moment of difference—whether in opinion, 
interest, or values—that can be utilised for constructive purposes 
rather than viewed as a destructive or wasteful outbreak. Thus, 
organisations should seek to harness the potential benefits of 
conflict, embracing it as a sign of health and an indication of 
possible progress.

3.1.3.1 Resolving Conflict Constructively: The 
Three Approaches

Follett identified three main ways in which conflict can be 
resolved - domination, compromise, and integration.
1.	 Domination

Domination is the simplest method of conflict resolution, 
wherein one side prevails over the other. While this might 
offer a quick solution to the conflict, it is rarely effective in the 
long term. The major issue with domination is that it represses 
the losing side’s desires, leading to dissatisfaction. This 
dissatisfaction, though suppressed in the short term, is likely to 
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resurface, causing the conflict to reemerge in the future. The 
outcome of domination does not address the root causes of the 
conflict, and as soon as the opportunity arises, the dominated 
side may revolt, seeking to overturn the decision.
2.	 Compromise

Compromise is the most common method of conflict 
resolution. In a compromise, both sides give up a portion 
of their desires in order to reach a solution that allows the 
activity or process to continue. While compromise is often 
seen as practical and achievable, it does not fully satisfy either 
party. Each side relinquishes something it values, which can 
leave lingering dissatisfaction. Although compromise ensures 
the continuation of the work or process, it rarely leads to a 
resolution that addresses the deeper desires and needs of both 
parties.
3.	 Integration

Integration, as outlined by Follett, is the most desirable 
and transformative method of conflict resolution. Unlike 
domination and compromise, integration does not require either 
side to sacrifice its desires. Instead, it involves combining the 
desires of both parties in a way that results in a new solution, 
often better than the original. Integration leads to the creation 
of new values, better techniques, and more efficient use of 
resources, making it a powerful tool for long-term resolution. 
By addressing the root causes of conflict, integration ensures 
that the issue is resolved in a way that is both sustainable and 
satisfying for all parties involved. Follet preferred integration 
over compromise because it resolves conflicts by generating 
innovative solutions rather than merely balancing existing 
differences. 

However, Follett recognised that achieving integration is not 
always possible. In some cases, such as when two individuals 
want to marry the same woman, integration may be unattainable. 
In such situations, conflict may remain unresolved or result 
in a forced decision. Despite these limitations, Follett argued 
that the desire for integration is itself a powerful motivator. 
Organisations and individuals that strive for integration, rather 
than accepting compromise or domination, are more likely to 
create innovative and lasting solutions to conflict.

Steps to Achieving Integration
Follett outlined several steps that can help achieve 

integration in conflict situations:
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1.	 Bringing Differences into the Open

The first step in achieving integration is to uncover and 
understand the differences that are at the root of the conflict. 
Follett argued that organisations should not suppress or ignore 
differences but instead recognise them as opportunities for 
growth. This involves identifying the real issues involved in a 
conflict rather than focusing on superficial or dramatic aspects. 
Managers should focus on understanding the underlying causes 
of disagreement and work to address the real concerns.
2.	 Breaking Down the Whole

Once differences have been recognised, the next step is 
to break down the conflicting demands into their component 
parts. This involves careful examination of the language and 
symbols used in the conflict. Follett believed that all language 
is symbolic and that understanding the meanings behind the 
words used in a conflict is essential for achieving integration. 
Sometimes, breaking down the conflict involves articulating the 
whole demand, which may have been obscured by secondary 
claims or ineffective communication.
3.	 Anticipation of Conflict

Anticipating conflict does not mean avoiding it but preparing 
for it in a way that allows for a more effective response. Follett 
illustrated this through the example of a couple deciding whether 
to go for a drive or a walk. By anticipating the response of the 
other person, the conflict could be handled more diplomatically. 
This idea of anticipating responses is akin to playing a strategic 
game, such as chess, where preparation and foresight are key to 
successful resolution.

Follett argued that the ability to anticipate responses and 
prepare for them is essential for achieving integration. This 
approach fosters the development of circular responses—
responses that build on each other rather than create new points of 
contention. Circular responses lead to better understanding and 
more effective conflict resolution, making them a cornerstone 
of constructive conflict.

Obstacles to Integration
Despite its advantages, integration is not always easy 

to achieve. Follett identified several obstacles to successful 
integration:
1.	 Intelligence and Inventiveness

Integration requires high levels of intelligence, perception, 
and creativity. It is often easier to fight or dominate than to 
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engage in the difficult process of finding innovative solutions 
that satisfy all parties involved. Without the necessary 
intellectual and inventive capabilities, resolving conflicts 
through integration becomes a formidable challenge.
2.	 The Desire for Domination

Many individuals prefer domination over integration 
because it offers a sense of victory and control. Domination 
provides immediate satisfaction, as it allows one side to feel 
triumphant. For people with this mindset, integration may 
seem less appealing, as it requires compromise and cooperation 
rather than unilateral action.
3.	 Intellectualising the Problem

Another obstacle to integration is the tendency to theorise 
about the problem instead of addressing it practically. Follett 
warned that intellectual agreement alone does not solve 
conflicts. Theorising the issue without attempting to resolve 
it in a practical and cooperative manner only prolongs the 
conflict and prevents integration from occurring.
4.	 Language Barriers

Follett also identified language as a major obstacle to 
integration. The language used in conflict situations must be 
conducive to reconciliation rather than escalating the dispute. 
Language that perpetuates antagonism or creates new divisions 
only makes it harder to resolve conflicts constructively. Leaders 
and managers must be mindful of the words they use and avoid 
language that exacerbates the conflict.
5.	 Influence of Leaders

The undue influence of leaders can also hinder integration. 
Leaders who are overly authoritative or rigid in their views 
may impose solutions that are not conducive to integration. 
Follett suggested that leaders should be flexible and open to 
alternative solutions, fostering a collaborative environment 
that encourages integration.
6.	 Lack of Training

Follett emphasised that training is crucial for overcoming 
obstacles to integration. Without proper training, individuals 
may not have the necessary skills to resolve conflicts 
constructively. Follett advocated for courses that teach the 
art of cooperative thinking and integration, which would help 
both workers and managers master the techniques of conflict 
resolution.
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Mary Parker Follett’s concept of constructive conflict 
presents a transformative approach to conflict management in 
organisations. By understanding conflict as an opportunity for 
growth and development, organisations can harness its potential 
for positive change. Through methods such as integration, 
which fosters collaboration and innovation, organisations 
can resolve conflicts in ways that are beneficial to all parties 
involved. Despite the challenges and obstacles to achieving 
integration, Follett’s ideas continue to offer valuable insights 
for managing conflict in a manner that promotes long-term 
success and harmony within organisations.

3.1.4 Follett’s Contributions to Organisa-
tional Theory: A Critical Analysis

Mary Parker Follett is considered one of the most influen-
tial thinkers in the field of management and organisation-

al theory. Despite her ideas being labeled as “classical” by some 
and criticised as lacking scientific rigour by others, Follett’s 
work has continued to inspire and provoke thought within ac-
ademic and professional circles. Her thoughts on cooperation, 
conflict resolution, and leadership have become key pillars in 
understanding human behaviour within organisations. Howev-
er, like any pioneering theorist, her ideas were not without con-
troversy, and her work received both praise and criticism.

Criticisms of Follett’s Work
1.	 Criticism of the Classical Approach

Follett herself criticised the classical management theories, 
particularly their one-sidedness and mechanistic approach. These 
theories, which were prevalent during her time, emphasised 
efficiency, hierarchy, and strict control within organisations, 
often ignoring the psychological and social aspects of human 
behaviour. Follett argued that this focus on technical efficiency 
overlooked the importance of human relations and the dynamic 
interactions between individuals within organisations. She 
emphasised that management should not merely be about 
control but should consider the social processes involved in 
organisational life.

However, despite her criticisms of the classical theory, 
Follett’s own ideas were also subject to critique. Some 
scholars argued that while she sought to incorporate a broader 
understanding of human dynamics into management, her 
ideas did not fully address the social content of organisations 
in a scientific manner. They criticised her for not offering a 
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systematic and well-structured framework for understanding 
the complexities of organisational life.
2.	 Lack of Systematic Approach

Baker, in his critique of Follett’s work, points out that she 
was not a systematic writer. Instead of developing a cohesive 
theoretical framework, Follett often presented her ideas in a 
fragmented manner. This made it difficult for readers to discern 
a consistent line of thought, and consequently, her ideas were 
often seen as “random” rather than logically structured. As a 
result, her recommendations, though valuable, did not always 
fit into a unified theoretical system, and some scholars struggled 
to understand how her ideas could be practically applied in 
management settings.
3.	 Social Nature of Organisations

Another critique of Follett’s work was her approach to 
the social nature of organisations. Critics argued that while 
she emphasised the importance of human relationships in 
organisational management, she did not adequately address 
the social processes that underpin these relationships. Follett’s 
focus was often on individual interactions and conflict 
resolution, but she did not explore in-depth the broader social 
dynamics that influence organisational functioning.
4.	 Criticism of Integration

Follett’s concept of integration, which involves reconciling 
differing interests without requiring either party to compromise, 
was also subject to criticism. Some critics viewed this as an 
unrealistic or idealistic approach to conflict resolution, arguing 
that such integration was often impractical in the complex and 
competitive world of organisations Some people thought the 
idea that both sides could get what they want without giving 
anything up was unrealistic.

Reasons for Follett’s Limited Recognition
1.	 Lack of Institutional Support

One of the reasons for Follett’s failure to achieve widespread 
recognition as a theorist in administration and management 
was her lack of institutional support. Unlike other prominent 
theorists of her time, such as Frederick Taylor or Max Weber, 
Follett did not have an academic or organisational base to 
promote her ideas. As a result, her work did not receive the 
institutional validation that might have helped it gain traction 
in mainstream management theory.
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2.	 Ideological Disconnect
Peter Drucker and Rosabeth Moss Kanter argue that Follett’s 

ideology of cooperation, negotiation, and conflict resolution 
was not in harmony with the ideological climate of her time. 
During her professional life, particularly in the post-World War 
I and World War II eras, the prevailing economic and political 
climate was characterised by individualism, competition, and 
a focus on productivity. Follett’s ideas, which emphasised 
collaboration and consensus-building, were seen as more suited 
to a time of social reform and organisational change rather than 
the more individualistic and profit-driven era in which she lived.
3.	 Gender Bias

Some commentators suggest that Follett’s work was 
neglected because she was a woman. During the early 20th 
century, women in academia and professional fields faced 
significant barriers to recognition, and their contributions were 
often overlooked. Although Peter Drucker disagreed with this 
assertion, it is possible that Follett’s gender played a role in 
the limited recognition of her work at the time. Despite this, 
Follett’s ideas have since been appreciated for their innovative 
approach to management and organisation theory.

The Legacy of Follett’s Ideas
Despite the criticisms and challenges she faced during 

her lifetime, Follett’s contributions to administrative theory 
are now regarded as “seminal” and “prophetic.” Her ideas on 
conflict resolution, authority, leadership, and coordination have 
had a lasting impact on the field of management. Follett’s work 
emphasised the importance of understanding the human side of 
organisations and the need for managers to approach conflict, 
cooperation, and leadership from a more collaborative and 
integrative perspective.
1.	 Conflict and Integration

One of Follett’s most influential contributions is her theory 
of conflict and integration. Unlike the classical view, which 
often treated conflict as something to be avoided or suppressed, 
Follett argued that conflict was a natural and necessary part of 
organisational life. She viewed conflict as an opportunity for 
growth and change, and she developed methods for resolving 
conflicts through integration, rather than domination or 
compromise. Follett’s approach to conflict resolution, which 
emphasises the creative reconciliation of differences, remains 
relevant today, particularly in environments where cooperation 
and collaboration are seen as essential for success.
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2.	 Human Cooperation in Organisations

Follett’s ideas on human cooperation were also 
groundbreaking. She emphasised that organisations should not 
merely be viewed as hierarchies of control but as communities 
where individuals work together to achieve common goals. 
Her view of organisations as cooperative entities that thrive 
on mutual respect and understanding is in stark contrast to 
the mechanistic and authoritarian models of management that 
dominated her time.

As Metcalf and Urwick noted, Follett’s ideas were “in 
advance of her time,” and they continue to be relevant in 
contemporary management theory. Her work has inspired 
generations of scholars and practitioners who seek to create 
more humane and effective organisational structures.
3.	 The Relevance of Follett’s Ideas Today

In the modern world, where organisations are increasingly 
focused on teamwork, collaboration, and employee 
engagement, Follett’s ideas have regained prominence. Her 
emphasis on the importance of integrating diverse perspectives, 
resolving conflicts creatively, and fostering a cooperative work 
environment resonates with current trends in management 
theory. Furthermore, her focus on the psychological and social 
dimensions of management has become more recognised as 
organisations increasingly focus on employee well-being and 
organisational culture.

Mary Parker Follett’s contributions to the field of 
organisational theory and management are significant and 
enduring. While her work faced criticism for its lack of 
systematic structure and its idealistic views on conflict resolution 
and integration, her ideas have stood the test of time. Follett’s 
recognition of the importance of human cooperation, conflict 
resolution, and integrative leadership continues to influence 
management thought and practice today. Her work remains a 
valuable resource for anyone interested in understanding the 
complexities of human behaviour within organisations and the 
challenges of creating cooperative, innovative, and effective 
organisational structures.
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Summarized Overview

Mary Parker Follett’s contributions to administrative thought remain highly rele-
vant in today’s complex organisational environments. Unlike the rigid structures 

emphasised in classical administrative theories, Follett introduced a more dynamic and 
human-centered approach, focusing on collaboration, leadership, and conflict resolu-
tion. Her ideas helped bridge the gap between traditional hierarchical models and mod-
ern participative management practices.

One of her most significant contributions was her perspective on power and authority. 
Follett distinguished between power-over (domination) and power-with (collaboration), 
advocating for a more inclusive and cooperative approach to leadership. She believed 
that true authority should come from expertise and relationships rather than hierarchical 
positions, a concept that strongly aligns with contemporary leadership theories.

Her theory of constructive conflict also revolutionised administrative thought. 
Follett argued that conflict should not be viewed as a problem but as an opportunity for 
growth and innovation. Instead of domination (where one party wins) or compromise 
(where both make sacrifices), she proposed integration, where all parties collaborate 
to find a mutually beneficial solution. This idea has had a lasting impact on modern 
conflict resolution strategies, negotiation techniques, and even international diplomacy.

Follett’s work also emphasised the importance of human relations in administration. 
She believed that organisations function best when individuals are actively engaged in 
decision-making and that coordination should be achieved through shared goals rather 
than rigid control mechanisms. Her insights laid the foundation for later behavioural 
approaches, including participative management and team-based leadership.

Despite her pioneering contributions, Follett’s ideas faced criticism. Some scholars 
argued that her vision of integration was too idealistic and difficult to implement in 
bureaucratic systems where authority and hierarchy are deeply entrenched. However, 
her principles continue to influence contemporary administration, especially in areas 
like conflict resolution, democratic leadership, and participative governance.

In summary, Mary Parker Follett’s work remains a cornerstone of behavioural 
administrative thought. Her emphasis on power-with, constructive conflict, and human-
centered leadership has shaped modern management practices and public administration. 
By integrating her insights, today’s administrators can foster more effective, inclusive, 
and innovative organisations.

Self-Assessment

1.	 Define power-over and power-with.

2.	 What is constructive conflict according to Follett, and why did she consider it bene-
ficial for organisations?
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3.	 Explain the concept of integration in conflict resolution.

4.	 Critically assess the criticisms of Mary Parker Follett’s theories and discuss whether 
her ideas remain practical in bureaucratic institutions.

5.	 Evaluate Follett’s perspective on leadership, power and authority and discuss its 
application in contemporary governance and public management.
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Space for Learner Engagement for Objective Questions
Learners are encouraged to develop objective questions based on the content in the 

paragraph as a sign of their comprehension of the content. The Learners may reflect on the 
recap bullets and relate their understanding with the narrative in order to frame objective 
questions from the given text. The University expects that 1 - 2 questions are developed for 
each paragraph. The space given below can be used for listing the questions.
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UNIT 2
Herbert Simon - Decision-Making Theory

Learning Outcomes

Upon completion of the unit, the learner will be able to: 

•	 analyse Herbert Simon’s concept of bounded rationality and how it challenges the 

notion of complete rationality in decision-making

•	 compare and contrast the rational-economic man with Simon’s administrative man 

model

•	 distinguish between programmed and non-programmed decisions

•	 critically assess the limitations and criticisms of Simon’s decision-making theory 

and its practical implications

Background 

Imagine a government official facing a crisis—perhaps a sudden economic downturn or 
an unexpected natural disaster. With limited time, incomplete information, and politi-

cal pressures mounting, how does the official decide the best course of action? Tradition-
al theories of decision-making assumed that individuals act with complete rationality, 
carefully evaluating all possible options to make the optimal choice. However, Herbert 
Simon shattered this idealistic view, introducing the concept of bounded rationality—a 
more realistic model that acknowledges human cognitive limits, time constraints, and 
the complexity of real-world decision-making.

Simon argued that administrators do not seek the “perfect” decision but instead 
“satisfice”—a term he coined to describe how decision-makers settle for a solution that 
is good enough under the circumstances. This idea formed the basis of his administrative 
man model, which contrasts with the traditional rational-economic man who is expected 
to maximise efficiency with unlimited resources. Simon’s insights revolutionised how 
we understand decision-making in organisations, particularly in public administration, 
where uncertainty and conflicting interests are the norm.
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One of his most practical contributions was distinguishing between programmed 
and non-programmed decisions. While programmed decisions follow established 
procedures and guidelines, non-programmed decisions require creativity, judgment, 
and adaptability—skills that every public administrator must master. Additionally, 
Simon’s systems approach emphasised the interconnectedness of decisions within an 
organisational structure, highlighting how choices made at one level impact the entire 
system.

Though widely influential, Simon’s theories are not without criticism. Some argue 
that they oversimplify the complexity of human behaviour, while others question their 
applicability in highly political or rapidly changing environments. Despite this, his work 
remains foundational to the study of decision-making in public administration, offering 
timeless insights into how leaders navigate uncertainty, manage resources, and shape 
policies that affect millions.

Keywords

Decision-Making, Intelligence Activity, Design Activity, Choice Activity, Economic 
Man, Administrative Man

Discussion 3.2.1	Introduction

During the 1930s and 1940s, administrative studies ex-
perienced a shift towards empirical research, leading to 

significant changes in the understanding of human behaviour 
within organisations. These studies contributed to the develop-
ment of theoretical frameworks related to social systems and 
behavioural patterns, drawing insights from disciplines such 
as anthropology, sociology, and psychology. This interdisci-
plinary approach gave rise to behavioural science, which be-
came an essential area of study in administration.

Within administrative behaviour, key research areas 
include bureaucracy, human relations, motivation, and 
decision-making. One of the most influential figures in 
decision-making theory was Herbert Simon. His contributions 
were instrumental in advancing the field, particularly through 
his theory of bounded rationality. Simon was also a key figure 
in artificial intelligence research and played a crucial role in 
the cognitive revolution in psychology during the 1960s, when 
computer models were introduced to analyse human thought 
processes.

•	 Interdisciplinary 
study of behaviour

•	 Herbert Simon’s 
decision theory

SG
O
U



133SGOU - SLM - MA Public Administration - Administrative Thought

Life and Works
Herbert Alexander Simon (1916-2001) was born in 

Milwaukee, Wisconsin. In 1933, he joined the University 
of Chicago, where he pursued studies in social sciences and 
mathematics. He earned a Bachelor of Arts degree in 1936 and 
later completed his  PhD in political science in 1943, specialising 
in public administration. Simon began his professional journey 
in 1936 as an assistant to Clarence E. Ridley at the International 
City Manager’s Association. He then transitioned to academia, 
serving as Director of Administrative Public Administration at 
the University of Chicago and later taking on roles at the Illinois 
Institute of Technology, where he chaired the Department of 
Political and Social Sciences from 1946 to 1949.

In 1949, Simon became a professor at Carnegie Mellon 
University, where he made lasting contributions to the fields 
of administration, psychology, and computer science. His 
work significantly influenced multiple disciplines within the 
university, including philosophy, design sciences, industrial 
administration, and public policy. He was also a member of 
the Board of Trustees and collaborated with several public 
organisations such as the Bureau of Budget, Census Bureau, 
and the President’s Science Advisory Committee. Throughout 
his career, Simon remained engaged with various professional 
bodies across disciplines like political science, economics, 
psychology, sociology, computer science, and management, 
reinforcing his identity as a multidisciplinary scholar.

Simon’s academic focus evolved over time. Initially working 
in political science, he transitioned into econometrics in the 
1940s and later delved into the psychology of problem-solving 
in the 1950s, which earned him the American Psychological 
Association’s Lifetime Achievement Award. By the mid-1950s, 
he also developed computer programs, a field in which he later 
received the A.M. Turing Award in 1973. Simon was honoured 
with numerous prestigious awards, including the 1978 Nobel 
Prize in Economics for his research on decision-making within 
economic organisations. Other notable recognitions include 
the National Medal of Science (1986) and the Distinguished 
Scientific Contribution Award from the American Psychological 
Association (1969). His contributions extended beyond the 
United States, with honours from institutions like the Chinese 
Academy of Sciences and the International Joint Conference on 
Artificial Intelligence.

Simon’s intellectual influences included the human relations 
approach of Elton Mayo and the work of Chester Barnard on 
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executive functions. He was deeply inspired by Mary Parker 
Follett’s ideas on group dynamics within organisations. His 
extensive research and interdisciplinary approach established 
him as one of the most influential social scientists of the 20th 
century. Throughout his career, he authored over 1,000 widely 
cited publications, which have been translated into multiple 
languages, including Turkish, Persian, and Chinese.

His work spanned various disciplines, including public 
administration, political science, operations research, 
management, systems theory, organisation theory, decision 
theory, economics, sociology, cognitive psychology, and 
artificial intelligence. Simon’s research primarily focused 
on human decision-making and problem-solving processes, 
exploring their implications for social institutions.

Simon’s scholarly journey began in the 1930s with 
his research on city management, culminating in his first 
book, Measuring Municipal Activities (1938). His doctoral 
dissertation, published as Administrative Behavior (1947), 
remains one of the most influential works in political 
science, public administration, and management. Along 
with Organizations (1958), this work became fundamental 
reading in business education and organisational sociology. 
His other key publications include Public Administration 
(1950), Fundamental Research in Administration (1953), The 
New Science of Management Decision (1960), The Shape of 
Automation (1960), The Sciences of the Artificial (1969), and 
Human Problem Solving (1972).

Over his lifetime, Simon received honorary degrees from 
more than twenty universities, including Harvard, Columbia, 
Yale, Lund (Sweden), McGill (Canada), and the Netherlands 
School of Economics. His work continues to influence 
contemporary research in decision-making, behavioural 
science, and artificial intelligence, reinforcing his status as a 
visionary scholar and an enduring figure in social sciences.

3.2.2 Herbert Simon and Decision-Making 
Theory

Decision-making can be understood as the process of select-
ing a specific course of action or opinion from multiple 

available options. Webster’s Dictionary defines it as “the act 
of determining in one’s own mind upon an opinion or course 
of action.” Robert Tannenbaum describes it as a “conscious 
choice or selection of one behaviour alternative from among a 
group of two or more behaviour alternatives,” while Terry sim-
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ilarly defines it as “the selection of one behaviour alternative 
from two or more possible alternatives.”

At its core, decision-making involves choosing the best 
alternative among several possibilities and is inherently a 
problem-solving activity. While decision-making is closely 
linked to policy-making, the two are distinct. According to Terry, 
“A decision is usually made within the guidelines established by 
policy. A policy is relatively extensive, affects many problems, 
and is used again and again. In contrast, a decision applies to 
a particular problem and has a non-continuous type of usage.”

Classical theorists did not emphasise decision-making as 
a central function of management. As noted by Fred Luthans, 
thinkers like Fayol and Urwick considered decision-making 
mainly in relation to delegation and authority, while Frederick 
W. Taylor saw it as an application of the scientific method for 
optimal decision-making.

Chester Barnard provided the first in-depth analysis of the 
decision-making process, stating that “the processes of decision 
are largely techniques for narrowing choice.” Seckler-Hudson 
highlighted that decision-making in government is a collective 
process where, although one individual may announce the 
decision, multiple contributors influence its formulation.

Herbert A. Simon is widely regarded as a leading theorist 
in the field of decision-making. He defined decision-making as 
“the optimum rational choice between alternative courses of 
action.”

According to Simon, decision-making is a fundamental 
process that occurs at all levels of an organisation, making 
administration essentially a network of decision-makers. He 
equated administration with decision-making, asserting that all 
administrative functions revolve around it. He also highlighted 
that decision-making encompasses all aspects of administration, 
including the functions described as ‘POCCC’ by Fayol and 
‘POSDCORB’ by Gulick.

Simon was highly critical of the classical approach, 
particularly its claim of universal administrative principles. He 
challenged their validity, arguing that these so-called principles 
were often contradictory and functioned more like “proverbs.” 
He believed that before establishing universal principles of 
administration, it was necessary to have a precise understanding 
of how administrative organisations function.

Simon asserted that “before a science can develop principles, 
it must possess concepts,” emphasising that decision-making 
is the core activity in administration. He further argued that 
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administrative science should focus solely on factual analysis, 
excluding ethical considerations, as scientific inquiry is 
concerned with objective reality.

In essence, Simon’s concept of administration is based on 
two key ideas:

1.	 A decision-making approach as an alternative to the 
classical structural approach that relied on universal 
principles.

2.	 The adoption of an empirical, value-free approach to 
studying administration, as opposed to the normative 
approach.

As noted by N. Umapathy, Simon introduced a new 
perspective on administration, drawing from the theories and 
methodologies of logical positivism, with a central focus 
on decision-making. Herbert Simon is a pivotal figure in 
administrative thought, particularly known for his contributions 
to decision-making theory. His work revolutionised how 
decisions are understood in organisational and administrative 
contexts. Simon challenged the classical model of rational 
decision-making and introduced the concepts of bounded 
rationality and the administrative man, which have had a lasting 
impact on the study of public administration and management.

Herbert Simon identified two fundamental premises that 
form the basis of every decision: factual premises and value 
premises. A factual premise represents an objective statement 
about reality that can be verified through empirical observation 
and measurement. In contrast, a value premise reflects a 
subjective preference and cannot be tested empirically. For 
example, in environmental policy-making, a factual premise 
could be scientific data on pollution levels, while a value 
premise might involve prioritising economic growth over 
environmental protection. 

Simon emphasised that value premises are primarily 
concerned with selecting the objectives or ends of an action, 
whereas factual premises focus on determining the appropriate 
means to achieve those objectives. He further explained that 
when decisions are directed toward establishing final goals, 
they can be categorised as “value judgments,” as the value 
component is dominant. Conversely, when decisions involve 
the execution or implementation of these goals, they are 
classified as “factual judgments,” where the factual component 
takes precedence.

Decision-making is at the core of administrative and 
managerial functions. It involves selecting the best course 
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of action from multiple alternatives to achieve organisational 
objectives. Traditionally, decision-making has been viewed 
through the lens of classical economic theory, which assumes 
that individuals act rationally, possess complete information, 
and seek to maximise utility. However, Simon argued that real-
world decision-making deviates significantly from this ideal 
due to cognitive limitations and environmental constraints.

Simon’s Stages of Decision-making
Simon emphasised that decision-making is a process 

comprising three major stages:
Intelligence Activity: 

Simon called the first phase of decision-making process 
an intelligence activity (borrowing the military meaning 
of intelligence). This phase involves identifying problems, 
collecting relevant information, and recognising opportunities 
that require decision-making. It includes scanning both internal 
and external environments to assess possible courses of action.
Design Activity: 

In this second phase of decision making, alternative 
solutions are developed, analysed, and evaluated based on 
feasibility, efficiency, and effectiveness. Decision-makers 
consider different possibilities before narrowing them down to 
the most viable options.
Choice Activity: 

The final phase involves selecting the most appropriate 
alternative and implementing it within the organisational 
framework. It requires assessing the expected outcomes and 
potential risks associated with the decision.

3.2.3 Programmed and Non-Programmed 
Decisions

Herbert Simon conducted an in-depth analysis of the deci-
sion-making process within organisations, categorising 

decisions into two primary types: programmed decisions and 
non-programmed decisions. His classification highlights the 
differences in how decisions are structured, processed, and ex-
ecuted in administrative settings.

3.2.3.1 Programmed Decisions
Programmed decisions are repetitive and routine in nature. 

These decisions follow well-established procedures, rules, or 
policies that have been developed over time to handle similar 
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situations efficiently. Since such decisions recur frequently, 
organisations design structured methods that allow them to be 
executed with minimal deliberation. 

The key characteristics of programmed decisions include:

•	 Repetitiveness – These decisions occur frequently, 
making it possible to develop standardised solutions.

•	 Predictability –  Since programmed decisions are 
based on past experiences, their outcomes are relative-
ly predictable.

•	 Established Procedures – Definite guidelines, rule-
books, or operating procedures are in place to handle 
programmed decisions systematically.

•	 Efficiency-Oriented – Because they are pre-struc-
tured, programmed decisions minimise the need for 
extensive analysis, thereby increasing efficiency.

Examples of programmed decisions include processing 
employee payroll, granting routine leave requests, reordering 
office supplies, and implementing safety protocols. Since these 
decisions follow standard procedures, they require minimal 
managerial intervention and can often be automated.

3.2.3.2 Non-Programmed Decisions
Non-programmed decisions, in contrast, are unique and 

unstructured. They arise in situations where established rules 
or procedures do not apply, requiring decision-makers to rely 
on their judgment, intuition, and problem-solving skills. These 
decisions are typically made in response to novel or unexpected 
situations that demand creative solutions. 

The defining features of non-programmed decisions 
include:

•	 Novelty – These decisions address unique problems 

that do not have predefined solutions.

•	 Uncertainty – Decision-makers often lack complete 

information, making the outcomes less predictable.

•	 Complexity – non-programmed decisions involve 

multiple factors, requiring in-depth analysis and stra-

tegic thinking.
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•	 Flexibility – Since no fixed rules exist, decision-makers 

must be adaptive and open to different approaches.

Examples of non-programmed decisions include launching 
a new product, responding to a financial crisis, entering a new 
market, or handling an employee dispute. Non-programmed 
decisions, often made at higher organisational levels due to their 
strategic impact, require careful thinking, creative solutions, 
and the ability to handle uncertainty.

•	 At higher 
organizational levels

3.2.3.3 Programmed V/s Non Programmed decisions
Programmed Decisions Non-Programmed Decisions

Repetitive and routine, with standard 
procedures.

Deal with unique or new situations without 
set solutions

Follow fixed rules and past practices.
Require analysing situations and creating 
new strategies.

Usually made by lower or middle managers.
Made by top-level managers due to their 
strategic importance.

Based on habits, routines, and past knowledge.
Involves identifying problems, setting 
goals, considering options, and choosing a 
good enough solution ('satisficing').

Use fixed rules to find the best solution.
Choose solutions that are acceptable, not 
necessarily perfect.

Low flexibility - solutions are standardised.
High flexibility - solutions adapt to the 
situation.

Automation reduces human effort in routine 
tasks.

Technology helps make better decisions, 
improving coordination and strategy.

Both programmed and non-programmed decisions, despite 
their differences, share certain common characteristics. These 
include:

1.	 Problem Identification – In both types, the first step is 
recognising that a decision needs to be made, whether it 
is routine or complex.

•	 Common 
characteristics
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2.	 Objective Orientation – Both decisions aim to achieve 
organisational goals by selecting the best possible 
course of action.

3.	 Alternative Evaluation – Whether based on established 
rules (programmed) or judgment (non-programmed), 
both types of decisions involve analysing different 
courses of action before selection.

4.	 Link to Organizational Structure – Decision-
making, whether routine or strategic, occurs within the 
organisational framework and aligns with its policies 
and goals.

5.	 Need for Rationality – Both decisions require rational 
thinking, whether in the form of standard procedures 
(programmed) or critical analysis and creativity (non-
programmed).

6.	 Impact on Efficiency and Effectiveness – The outcome 
of both types of decisions directly influences the 
organisation’s performance, productivity, and overall 
success.

7.	 Decision Implementation and Feedback – Once 
a decision is made, both types require execution and 
subsequent evaluation to determine their effectiveness 
and necessary adjustments.

3.2.4 Rationality in Decision-Making

Rationality in decision-making refers to the logical and sys-
tematic process of selecting the best possible alternative to 

achieve a specific goal. In classical decision-making models, 
rationality assumes that decision-makers have complete knowl-
edge of all available alternatives, a thorough understanding of 
the consequences of each choice, and the ability to evaluate and 
select the optimal solution.

Simon, however, critiqued this assumption of complete 
rationality, arguing that human decision-making is inherently 
limited. While classical models depict an idealised version 
of decision-making, real-world administrators and managers 
operate under significant constraints.
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3.2.4.1 Simon’s Bounded Rationality
	 Herbert Simon made significant contributions to the 

understanding of rational decision-making in organisations. His 
model, often referred to as the Behavioural Alternative Model, 
was developed as a more realistic substitute for the classical 
Economic Rationality Model. Simon challenged the assumption 
that decision-makers always act with complete rationality to 
maximise outcomes, proposing instead that human decision-
making is constrained by various factors, leading to what he 
termed bounded rationality.

	 Simon defined rationality as the selection of the most 
preferred behaviour alternatives based on values that allow the 
evaluation of consequences. He categorised rationality into 
different types:

•	 Objectively Rational – A decision is objectively ratio-

nal if it is the most appropriate behaviour for maximis-

ing given values in a specific situation.

•	 Subjectively Rational – A decision is subjectively 

rational if it optimises outcomes based on the actual 

knowledge available to the decision-maker.

•	 Consciously Rational – A decision is consciously ratio-

nal if the means-to-end relationship is explicitly consid-

ered in the decision-making process.

•	 Deliberately Rational – A decision is deliberately ra-

tional if it is purposefully designed to align means with 

ends, either by an individual or an organisation.

•	 Organisationally Rational – A decision is organisa-

tionally rational if it aligns with the goals and objectives 

of the organisation.

•	 Personally Rational – A decision is personally rational 

if it is aligned with an individual’s personal goals and 

interests.

Simon argued that total rationality in decision-making is 
unattainable due to various constraints, making maximising 
(optimising) decisions impractical. Instead, individuals 
engage in satisficing, a process where decision-makers seek 
solutions that are “good enough” rather than optimal. The term 

•	 Realistic substitute

•	 Defining rationality
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“satisficing” is derived from the words “satisfy” and “suffice”, 
emphasising the practical need to settle for acceptable solutions 
rather than striving for perfection.

Factors Contributing to Bounded Rationality
	 Bounded rationality arises due to several limitations 
that affect human decision-making. These include:

•	 Dynamic Nature of Organisational Objectives – 

Goals and priorities in an organisation frequently 

evolve, making it difficult to establish a fixed, long-

term rational strategy.

•	 Imperfect Information – Decision-makers often op-

erate with incomplete or insufficient information, and 

their ability to process available data is limited.

•	 Time and Cost Constraints – There are limitations on 

the time and resources available for decision-making, 

making exhaustive analysis impractical.

•	 External Environmental Forces – Economic, social, 

political, and technological factors influence decisions, 

often beyond the control of the decision-maker.

•	 Inability to Quantify Alternatives – Not all possible 

alternatives can be clearly measured or ranked in an or-

dered preference structure.

•	 Limited Awareness of Alternatives – Decision-mak-

ers may not be aware of all possible courses of action 

or their consequences.

•	 Personal Factors – Cognitive biases, past experienc-

es, habits, and individual perceptions can affect deci-

sion-making, leading to deviations from purely rational 

choices.

•	 Organisational Constraints – Formal procedures, 

rules, hierarchies, and communication channels within 

an organisation can limit the scope of decisions.
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Implications of Bounded Rationality
Simon’s concept of bounded rationality has profound 

implications for decision-making in organisations:

•	 Shift from Optimisation to Satisficing – Rather than 
seeking the absolute best option, decision-makers 
choose alternatives that meet satisfactory criteria.

•	 Use of Heuristics – Since exhaustive analysis is not 
feasible, individuals rely on heuristics (mental short-
cuts) to make quicker decisions.

•	 Increased Role of Technology – Simon suggested 
that advancements in computational tools, such as 
operations research, mathematical models, systems 
analysis, and computer simulations, can assist in deci-
sion-making by reducing uncertainty.

•	 Recentralisation of Decision-Making – The adop-
tion of computers and automated decision-making 
tools can lead to a more coordinated and centralised 
approach within organisations.

	 Simon’s bounded rationality model provides a more 
realistic understanding of how decisions are made in complex 
environments. By acknowledging that decision-makers 
operate within constraints, he introduced the concept of 
satisficing as an alternative to the classical rational model. This 
perspective has influenced modern theories of decision science, 
behavioural economics, and artificial intelligence, shaping how 
organisations and individuals approach problem-solving in 
dynamic conditions.

	 Simon’s work underscores the importance of developing 
decision-making processes that balance rationality with 
practical constraints, ensuring efficiency while recognising 
human cognitive limitations.

Consider a government’s response to rural unemployment. Ideally, policymakers 
would conduct extensive research on the root causes of unemployment, invest in 
long-term solutions like skill development programs, industrial growth strategies, 
and rural infrastructure projects.

However, due to bounded rationality — limited data, budget constraints, and 
the urgent need to address public discontent — the government might introduce a 
short-term employment guarantee scheme like the Mahatma Gandhi National Rural 
Employment Guarantee Act (MGNREGA) in India.
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3.2.4.2 The Administrative Man Model
Herbert Simon, in response to the limitations of the classical 

economic model of decision-making, proposed the concept of 
the Administrative Man as an alternative to the Economic Man. 
The Economic Man, as per classical economic theorists, is 
assumed to make rational decisions by evaluating all possible 
alternatives and selecting the one that maximises benefits. 
However, Simon argued that real-world decision-making 
is constrained by various limitations, including cognitive 
capacities, incomplete information, and organisational 
constraints. As a result, individuals in administrative settings 
do not always seek the optimal solution but rather a satisfactory 
one. This led to the formulation of the bounded rationality and 
eventually to the concept of administrative man.

Characteristics of the Administrative Man
•	 Satisficing Rather Than Optimising: Unlike the Eco-

nomic Man, who seeks the best possible alternative, 

the Administrative Man aims for a solution that is good 

enough given the existing constraints. Decision-mak-

ing is guided by practical considerations rather than 

exhaustive optimisation.

•	 Simplified Perception of Reality: The Administra-

tive Man acknowledges that the complexity of the 

real world cannot be fully comprehended. Instead, 

decision-makers operate based on a simplified model 

of reality, focusing on relevant aspects while ignoring 

irrelevant details.

•	 Alternative to the 
Economic Man

•	 Characteristics

While this scheme provides immediate relief by guaranteeing a fixed number of 
workdays for rural households, it does not fully tackle structural unemployment or 
underemployment. The decision reflects satisficing behaviour — choosing a solution 
that is workable and politically acceptable rather than the most comprehensive fix.

This aligns with Herbert Simon’s concept of bounded rationality, as policymakers 
operate within the limits of time, resources, and information, opting for a practical 
solution that mitigates the crisis without waiting for a fully optimised long-term plan.
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•	 Limited Consideration of Alternatives: Due to cog-

nitive and informational constraints, decision-makers 

do not evaluate all possible choices. Instead, they con-

sider a limited set of alternatives and choose the first 

one that meets acceptable criteria.

•	 Use of Heuristics and Rules of Thumb: Deci-

sion-making relies on practical experience, organi-

sational norms, and standard procedures rather than 

comprehensive analysis. This approach simplifies de-

cision-making but may lead to biases and errors.

•	 Influence of Organisational Environment: Deci-

sions are shaped by hierarchical structures, institution-

al cultures, and standard operating procedures. The 

Administrative Man operates within organisational 

boundaries, which define the scope of choices and de-

cision-making behavior.

•	 Incremental Decision-Making: Instead of making 

radical or revolutionary choices, the Administrative 

Man follows a pattern of incrementalism, making 

small adjustments based on previous decisions and re-

sponding to new developments gradually.

Although Simon’s model of the Administrative Man 
provided a realistic approach to decision-making, it has faced 
criticisms from scholars such as Chris Argyris, Norton E. Long, 
and Philip Selznick:

Chris Argyris argued that Simon’s emphasis on rationality 
overlooked the role of intuition, tradition, and faith in decision-
making. He suggested that satisficing could be interpreted 
as a way to rationalise incompetence rather than an effective 
strategy for decision-making.

Norton E. Long and Philip Selznick criticised Simon’s 
distinction between facts and values, claiming that it revived the 
politics-administration dichotomy, a concept widely regarded 
as unrealistic. They contended that bureaucracy is not merely 
a neutral instrument but is influenced by political and social 
dynamics.

•	 Overlooked the role 
of intuition

•	 Unrealistic
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Simon’s Administrative Man model provides a behaviourally 
realistic alternative to the Economic Man model by recognising 
human limitations in decision-making. It acknowledges that 
individuals operate within bounded rationality and often resort 
to satisficing rather than optimising. While the model has been 
influential in public administration and organisational theory, 
its limitations, including the neglect of non-rational influences, 
continue to provoke scholarly debate. Nevertheless, Simon’s 
contributions remain fundamental to the understanding of 
administrative behaviour and decision-making processes in 
organisations.

3.2.5 Herbert Simon and Systems Approach

Herbert Simon made significant contributions to adminis-
trative theory by integrating the systems approach into the 

study of organisations and decision-making. His work empha-
sised that organisations should be understood as complex, in-
terdependent systems rather than rigid bureaucratic structures. 
This perspective helped shift administrative thought from hier-
archical models to more adaptive and dynamic.

Simon proposed that organisations should be viewed as 
complex systems rather than as mere hierarchical structures. 
He highlighted that organisations are composed of multiple 
interrelated subsystems, including decision-making processes, 
communication networks, rules, and cultural influences. Each 
of these components interacts with others, creating a dynamic 
system where changes in one part of the organisation can 
influence the entire system. This perspective moves beyond 
traditional views that focus solely on hierarchical, top-down 
models of administration.

One of Simon’s most important contributions to the 
systems approach was his emphasis on the decision-making 
process within organisations. He introduced the concept of 
bounded rationality, which asserts that decision-makers do not 
always make optimal choices due to limitations in information, 
cognitive capacity, and time. Instead, they engage in satisficing, 
where they select the first satisfactory solution that meets their 
needs, rather than seeking the best possible solution. This 
approach recognises the constraints faced by individuals within 
organisational systems, which in turn affect the decisions they 
make and the outcomes of those decisions.

Simon’s systems approach to decision-making also 
highlights the importance of feedback mechanisms. In any 
complex system, feedback from both internal and external 

•	 Fundamental to 
the understanding 
decision-making 
processes

•	 Complex, 
interdependent 
systems

•	 Multiple interrelated 
subsystems

•	 Bounded rationality 
and satisficingSG
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sources influences future decisions and actions. Simon 
argued that organisations must continually adapt to changing 
conditions by gathering feedback and adjusting their processes 
accordingly. This cyclical process of feedback and adaptation 
helps organisations maintain stability while responding to new 
challenges in their environment.

Although Simon recognised the importance of hierarchical 
structures, he also emphasised the necessity of effective 
communication within and between the levels of an organisation. 
For decision-making to be effective in a systems context, 
information must flow seamlessly throughout the organisational 
hierarchy. Communication plays a critical role in coordinating 
actions, aligning objectives, and ensuring that decisions made 
at higher levels are properly implemented at lower levels. This 
focus on communication and coordination is integral to modern 
governance models, where organisations and agencies operate 
as part of a larger, interconnected system.

3.2.6 Criticism

Herbert Simon’s decision-making theory has been widely 
acknowledged for its significant contribution to adminis-

trative thought. However, several scholars have raised critical 
concerns regarding its scope, applicability, and underlying as-
sumptions.

One of the key criticisms of Simon’s work is that while 
he extensively focused on decision-making processes in 
administration, he largely overlooked the social and political 
factors influencing these processes. Critics argue that 
administrative decisions are not purely logical or fact-based but 
are also shaped by values, emotions, and political considerations. 
By prioritising the scientific study of decision-making, Simon 
relegated these aspects to the background, which is seen as a 
limitation in understanding real-world administrative behaviour

Chester Barnard, a prominent scholar in the field of 
administration, appreciated Simon’s work but pointed out 
inconsistencies in his use of terms such as rationality and 
efficiency. He argued that Simon did not sufficiently address the 
uncertainties involved in decision-making, nor did he adequately 
consider the role of communication within organisations. 
Furthermore, Barnard noted that Simon’s approach seemed to 
treat administration as a purely scientific field, while in reality, 
it involves complex human interactions.

Another criticism is that Simon’s concept of efficiency 
is too restrictive. Some scholars viewed his definition as 

•	 Feedback 
mechanisms

•	 Effective 
communication

•	 Overlooked the 
social and political 
factors

•	 Rationality and 
efficiency
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equating efficiency with economy, ignoring other important 
organisational objectives such as resource mobilisation, service 
delivery, and public satisfaction. Moreover, efficiency can only 
be accurately measured in situations where inputs and outputs 
are clearly quantifiable, which is often not the case in public 
administration.

Simon’s theory has also been criticised for its generality. 
While it provides a broad framework for decision-making, it 
lacks detailed guidelines that can help administrators in practical 
decision-making scenarios. Additionally, Chris Argyris and 
others have pointed out that Simon’s emphasis on rationality 
does not sufficiently account for the role of intuition, tradition, 
and belief systems in decision-making processes.

Finally, critics argue that Simon’s theory is largely based on 
administrative experiences in developed countries, particularly 
the United States, and may not be universally applicable. 
Administrative systems in developing countries function 
under different socio-political and economic conditions, which 
Simon’s framework does not fully consider.

Despite these criticisms, Simon’s work remains a milestone 
in the study of administrative behaviour. His insights into 
decision-making processes have significantly influenced both 
public and business administration. However, the limitations of 
his approach highlight the need for a more holistic understanding 
of decision-making that integrates social, political, and 
emotional dimensions alongside rational analysis.

•	 Restrictive 

•	 Generality

•	 May not be 
universally 
applicable

Summarized Overview

This unit explores Herbert Simon’s Decision-Making Theory, a groundbreaking con-
tribution to public administration that redefined how decisions are understood in 

organisational settings. Simon challenged the traditional assumption of complete ra-
tionality in decision-making by introducing the concept of bounded rationality, which 
acknowledges human cognitive limitations, time constraints, and the complexity of re-
al-world choices.

A key aspect of his theory is the distinction between the rational-economic man 
and the administrative man. Unlike the rational-economic man, who seeks the optimal 
solution, the administrative man “satisfices”—selecting a decision that is good enough 
rather than perfect. This idea is particularly relevant to public administration, where 
decisions must often be made under uncertainty and with limited information.

Simon further classified decisions into programmed and non-programmed decisions, 
differentiating between routine, rule-based choices and those requiring creative problem-
solving. His systems approach emphasised how decisions are interconnected within an 
organisation, influencing broader administrative processes.
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Self-Assessment

1.	 Explain the meaning of “satisficing” in Simon’s decision-making theory. How does 
it differ from optimising?

2.	 Critically analyse Herbert Simon’s concept of bounded rationality and its relevance 
in modern public administration according to your opinion. 

3.	 Compare the rational-economic man and administrative man models in deci-
sion-making. Which is more applicable in public administration according to your 
opinion?

4.	 Evaluate the criticisms of Herbert Simon’s decision-making theory

5.	 What are the key differences between programmed and non-programmed decisions?
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The unit also examines the criticisms of Simon’s theory, particularly its applicability 
in dynamic political environments. By studying Simon’s contributions, students will 
gain a deeper understanding of decision-making complexities, preparing them to apply 
these principles to real-world administrative challenges.
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Space for Learner Engagement for Objective Questions
Learners are encouraged to develop objective questions based on the content in the 

paragraph as a sign of their comprehension of the content. The Learners may reflect on the 
recap bullets and relate their understanding with the narrative in order to frame objective 
questions from the given text. The University expects that 1 - 2 questions are developed for 
each paragraph. The space given below can be used for listing the questions.
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UNIT 3
Chester Barnard - Functions of the Executive

Learning Outcomes

Upon completion of the unit, the learner will be able to: 
•	 explain Chester Barnard’s theory of cooperation and how organisations function as 

cooperative system

•	 identify and evaluate the key functions of executives in an organisation

•	 understand and assess Barnard’s concept of zone of indifference

•	 discuss major criticisms of The Functions of the Executive and evaluate the rele-

vance of Barnard’s ideas in contemporary management and public administration

Background 

What makes an organisation function smoothly? How do leaders ensure cooper-
ation among individuals with different interests and motivations? Chester Bar-

nard, a key figure in management thought, sought to answer these questions in his 
influential work, The Functions of the Executive (1938). His insights continue to shape 
modern leadership and organisational management.

Barnard viewed organisations as cooperative systems, where executives act as the 
glue holding everything together. They do more than just give orders—they foster 
communication, align individual and organisational goals, and maintain efficiency. One 
of his most thought-provoking ideas is the zone of indifference, which explains how 
employees accept authority within limits, provided it aligns with their expectations 
and interests. This concept highlights the fine balance leaders must maintain to ensure 
smooth functioning.

Despite its significance, Barnard’s work has faced criticism for being highly 
abstract and lacking practical examples. However, his theories remain essential for 
understanding executive functions, decision-making, and organisational dynamics.
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This unit delves into Barnard’s theory of cooperation and organisation, the functions 
of executives, and the criticisms of his ideas. By exploring these concepts, learners 
will gain a deeper understanding of leadership, authority, and the art of managing 
organisations effectively.

Keywords

Human Cooperation, Formal and Informal Organisation, Authority, Organisational 
Communication  

Discussion 3.3.1 Introduction

Chester Barnard, a prominent business executive, public ad-
ministrator, and scholar of management and organisational 

theory, is regarded as one of the few theorists who developed 
principles of management and administration based on personal 
experience. He is often considered the intellectual pioneer of 
the ‘social system’ school, which significantly influenced or-
ganisational studies in the twentieth century. His seminal work, 
The Functions of the Executive, originated from a series of lec-
tures he delivered at the Lowell Institute in Boston. This book 
remains an essential reading in public administration, man-
agement, and organisational studies worldwide. According to 
Bertram Gross, Barnard is among the rare theorists in modern 
administrative thought who achieved success both as a practi-
tioner and as a scholar.

Life and Works
Chester Irving Barnard (1886–1961) was born in Malden, 

Massachusetts, into a modest family. From a young age, he had 
to work hard to support himself. He started as an apprentice 
to a piano tuner while preparing for pre-school and later 
enrolled at the prestigious Mount Hermon School. In 1906, he 
joined Harvard University, where he studied economics and 
government. Although he completed his studies in 1909, he was 
unable to receive a degree due to technical reasons, including 
insufficient training in science and difficulties in mastering 
chemistry. To finance his education, he undertook various jobs 
such as typing and conducting a dance orchestra.

•	 Barnard: practitioner 
and theorist
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Barnard’s professional career began in 1909 when he 
joined the Bell Telephone Company as a statistician. His 
abilities led to rapid promotions, and by 1915, he had become 
a Commercial Manager. In 1922, he assumed the role of 
Assistant Vice President and General Manager at the Bell 
Telephone Company in Pennsylvania. Four years later, he was 
appointed Vice President, and in 1928, at the age of forty-one, 
he became President of the Bell Telephone Company of New 
Jersey, a position he held until 1948. Following his retirement 
from Bell, he served as President of the Rockefeller Foundation 
(1948–1952) and later as Chairman of the National Science 
Foundation (1952–1954).

Throughout his career, Barnard was actively involved in 
public service. He contributed to the New Jersey Emergency 
Relief Fund and the New Jersey Reformatory. During World 
War II, he held key roles, including President of the United 
Services Organisation (1942–1945), Director of the National 
War Fund, and member of the Naval Manpower Survey 
Committee. Additionally, he served as Assistant to the Secretary 
of the Treasury, Consultant to the Federal Office of Science 
Research and Development, and Member of the Atomic 
Energy Committee. His contributions extended to roles in the 
National Bureau of Economic Research and several corporate 
boards. Despite not obtaining a formal degree, his expertise 
was widely recognised, and he received honorary degrees 
from prestigious universities such as Princeton, Pennsylvania, 
Brown, and Rutgers. Over his career, he authored The Functions 
of the Executive and published 37 scholarly papers, earning a 
distinguished place in the history of administrative thought.

Barnard devoted significant effort to analysing management 
principles. Influenced by thinkers such as Oliver Sheldon, 
Elton Mayo, and Mary Parker Follett, he explored management 
theories while actively working as an executive. He also 
lectured at various universities across the United States and 
authored books on management. His The Functions of the 
Executive brought him lasting recognition and is considered one 
of the most profound works on organisation and management 
authored by a practicing executive. The book emerged from 
Barnard’s realisation that existing organisational and economic 
theories did not adequately explain his own experiences as an 
executive. It reflects his extensive knowledge in fields such 
as psychology, sociology, social psychology, economics, 
anthropology, law, political theory, and the philosophy of 
science.

•	 Barnard: Corporate 
rise, public service
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According to Andrews, Barnard’s intellectual endurance, 
ability to apply reasoning to professional experiences, and 
sensitivity to practical challenges contributed to the lasting 
impact of his ideas. His influence on management theory and 
practice has been substantial, inspiring prominent scholars 
such as Herbert Simon. As Mahoney observed, Barnard 
seamlessly integrated the science of organisation with the 
art of administration, making his work relevant for future 
generations.

3.3.2 Cooperation and organisation

Chester Barnard viewed organisations as systems of coop-
erative human activity. He believed that individuals have 

limited power of choice and are influenced by various situation-
al factors when engaging in cooperation. The key constraints 
on an individual’s ability to cooperate include biological, phys-
ical, and social limitations. Barnard suggested that these lim-
itations can be effectively addressed through collective social 
action, which necessitates adopting a shared or group-oriented 
purpose while considering the dynamics of interaction. With 
the fundamental idea that cooperation is essential, Barnard de-
veloped his theory of organisation.

Barnard rejected traditional definitions of organisations that 
emphasised membership and instead defined an organisation as a 
system of consciously coordinated activities or forces involving 
two or more individuals. In this definition, he emphasised 
interactions, describing organisations as systems composed of 
human activities in which the whole is greater than the sum 
of its parts. Each component is meaningfully connected to the 
others, forming a cohesive unit. An organisation is sustained 
through a common purpose, the willingness of individuals to 
contribute, and their ability to communicate effectively with 
others.

Addressing the question of why individuals contribute their 
efforts to an organisation, Barnard dismissed the traditional 
economic man concept and introduced the contribution-
satisfaction equilibrium theory.

3.3.2.1 Contribution- Satisfaction Equilibrium 
Theory 

According to Chester Barnard, the survival of an 
organisation relies on maintaining a balance between the 
contributions made by its members and the satisfaction they 
receive in return. The contributions are provided by the 

•	 Bridging theory and 
practice

•	 Systems of 
cooperative human 
activity

•	 Maintaining a balance
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participants to the organisation, while satisfaction is provided 
by the organisation to the participants.  He asserted that 
individuals engage in cooperative activities only when they 
receive personal satisfaction or benefits. If an individual receives 
only what they contribute, there is no incentive to continue 
participating. Instead, the return must provide an advantage in 
terms of satisfaction, often in a form different from the original 
contribution. From an organisational perspective, these returns 
function as inducements or incentives.

Barnard identified four specific types of inducements that 
motivate individuals within an organisation:

1.	 Material Inducements – Rewards such as monetary 
compensation, physical resources, or favourable 
working conditions.

2.	 Personal Non-Material Opportunities – Recognition, 
prestige, and opportunities for personal influence or 
distinction.

3.	 Desirable Working Conditions – A comfortable and 
conducive work environment.

4.	 Idealistic Rewards – Factors such as pride in one’s 
work, a sense of competence, service to family or 
society, organisational loyalty, and patriotism.

Additionally, Barnard described four general incentives 
that enhance individual commitment:

1.	 Associational Attractiveness – Compatibility and 
positive relationships with colleagues.

2.	 Adaptation of Work Conditions – Alignment of tasks 
with individual habits and attitudes.

3.	 Participation in Decision-Making – A sense 
of involvement in the broader objectives of the 
organisation.

4.	 Communication Opportunities – Social interaction, 
teamwork, and mutual support within the organisation.

Barnard emphasised that economic rewards alone are 
insufficient beyond a basic subsistence level. He argued that 
incentives should be applied thoughtfully based on context, 
time, and individual preferences. The process of managing 
incentives is dynamic, requiring experience and adaptability. 
According to Barnard, the primary role of executives is to 
manage the economy of incentives within an organisation to 
ensure sustained cooperation and effectiveness.

•	 Inducements

•	 Incentives
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3.3.2.2 Organisation as a System of Human Cooper-
ation

Barnard conceptualised organisations as intricate systems 
of human cooperation, where individuals work collectively 
to achieve shared objectives. He highlighted that individual 
capabilities are inherently limited, and cooperation allows 
people to overcome their personal constraints by leveraging 
collective strength.

Organisations function as structured arrangements where 
human interactions are coordinated toward common goals. 
The effectiveness of an organisation depends on three essential 
elements:

•	 Common Purpose – A shared goal that aligns the 
efforts of individuals within the organisation.

•	 Willingness to Contribute – The voluntary participation 
of members who recognise the benefits of collective 
action.

•	 Effective Communication–Clear channels of 
communication that facilitate coordination and 
integration of efforts.

Barnard argued that organisations thrive when there is a 
balance between individual contributions and the incentives 
provided. Cooperation is sustained when individuals perceive 
the benefits of their participation as outweighing the costs. Since 
individuals seek different types of satisfactions—economic, 
social, psychological, or idealistic—successful organisations 
must strategically design a mix of incentives to maintain 
equilibrium.

Barnard’s theory underscores the significance of leadership 
and executive functions in maintaining an effective cooperative 
system. Executives play a key role in decision-making, 
communication, and managing incentives to ensure that 
individual and organisational objectives remain aligned. His 
insights continue to shape modern management thought by 
emphasising the human aspect of organisational dynamics.

3.3.2.3 Formal and Informal organisation
Chester Barnard defines formal organisations as structured 

systems where individuals coordinate their activities with a 
shared objective. According to him, an organisation comes into 
existence only when three essential elements are present:

•	 Individuals who can communicate with one another.

•	 System of human 
cooperation

•	 Structured 
arrangements

•	 Organisational 
dynamics

•	 Formal organisations 
as structured systems
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•	 A willingness among these individuals to contribute 
efforts.

•	 A common goal to be achieved.
Without communication, willingness to participate, and a 

common purpose, an organisation cannot function effectively. 
The essence of an organisation is not just the individuals 
involved but their contributions towards a collective objective. 
The willingness of individuals to cooperate is expressed 
through loyalty, solidarity, and commitment to organisational 
goals. This often requires individuals to align their personal 
behaviours with the larger interests of the organisation, which 
may involve some level of depersonalisation (the process 
by which individuals within an organisation set aside their 
personal interests, emotions, and individual identities to align 
their actions with the collective goals of the organisation) in 
their actions.

Barnard observes that, in modern society, only a small 
fraction of people in an organisation actively contribute with a 
strong willingness, while the majority show varying levels of 
commitment. This commitment is not static; it fluctuates based 
on personal satisfaction, organisational incentives, and external 
influences. From an individual’s perspective, willingness is 
shaped by personal desires and reluctances, whereas, from the 
organisational perspective, it results from the balance between 
incentives offered and obligations imposed.

For an organisation to function, there must be a clear 
objective or purpose. The necessity of having a purpose is 
inherent in the concepts of coordination and cooperation. 
While a purpose may not always be explicitly defined, it 
must be understood and accepted by members to facilitate 
cooperation. Barnard differentiates between an organisation’s 
purpose and individual motives. Individual motives are 
personal and subjective, whereas an organisation’s purpose is 
impersonal, external, and objective. However, in certain cases, 
achieving an organisational goal can itself become a source of 
personal satisfaction for employees, thereby aligning personal 
motivation with collective objectives.

Communication plays a crucial role in translating 
organisational goals into actionable efforts. It is a dynamic 
process that ensures alignment between purpose and execution. 
Communication can take different forms, such as verbal, written, 
or observational methods. Without an effective communication 
system, an organisation may struggle to function efficiently.

•	 Commitment

•	 Clear objective or 
purpose

•	 Communication
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Barnard identifies four key characteristics of formal 
organisations:

•	 Systematic Structure: Formal organisations operate within 
a structured framework, emphasising coordination among 
different components.

•	 Depersonalisation: Individual actions are determined by 
organisational needs rather than personal preferences.

•	 Specialisation: Work is divided based on specific functions 
and expertise, aligning with theories of administrative 
efficiency.

•	 Interdependence with Informal Organisations: Formal or-
ganisations are always influenced by informal interactions 
among their members.

Within every formal organisation, individuals engage in 
personal interactions beyond the structured framework. These 
informal relationships emerge naturally from shared interests, 
social connections, or personal needs. Barnard defines informal 
organisations as the collective network of personal interactions 
and relationships within a formal setting. These organisations 
do not have a defined structure but still play a significant role in 
shaping workplace dynamics.

Informal organisations arise due to continuous interaction 
among individuals. Over time, these interactions form patterns 
and systems that influence behaviour within the organisation. 
Informal organisations can serve several functions, such 
as facilitating communication, protecting individuals from 
excessive control by formal structures, and fostering a sense of 
belonging.

Barnard emphasises that informal organisations and formal 
organisations are interdependent. While formal organisations 
provide structure and defined objectives, informal organisations 
contribute flexibility, cohesion, and social support. The absence 
of informal structures can weaken formal organisations, as 
informal networks often facilitate smoother operations and 
improved morale.

Although formal and informal organisations may appear 
contradictory in nature, they complement each other. Informal 
networks provide employees with opportunities for discretion, 
personal expression, and social interaction, helping to maintain 
a balance between organisational authority and individual 
autonomy. Barnard cautions that many executives fail to 
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recognise the significance of informal structures, often focusing 
solely on formal mechanisms. However, understanding 
informal networks is crucial for effective leadership, as they 
influence decision-making, communication, and overall 
workplace harmony.

Barnard argues that informal organisations should not 
be seen as an obstacle but rather as an essential component 
of organisational life. Where informal organisations do not 
naturally exist, efforts should be made to foster them, as they 
contribute to the sustainability and effectiveness of formal 
structures. Informal organisations help maintain communication, 
encourage collaboration, and preserve individual integrity and 
morale within formal settings. In summary, both formal and 
informal organisations play vital roles in ensuring the success 
and stability of any collective endeavour.

3.3.3 Theory of authority

Chester Barnard’s interpretation of authority is a significant 
contribution to administrative thought. He challenges the 

traditional notion of authority, proposing instead that its valid-
ity is rooted in the willingness of individuals to accept it. Ac-
cording to Barnard, authority exists only when it is acknowl-
edged by those to whom it is directed. He defines authority as 
“the character of a communication (order) in a formal organi-
sation by virtue of which it is accepted by a contributor to, or 
member of, the organisation as governing the action he contrib-
utes.” This definition consists of both subjective and objective 
elements. The subjective aspect emphasises the acceptance of 
a directive as authoritative, whereas the objective aspect per-
tains to the characteristics of the communication that lead to its 
acceptance.

Conditions for the Acceptance of Authority
Barnard identifies four essential conditions that must be 

met simultaneously for individuals to accept authority within 
an organisation:

•	 Clarity and Comprehensibility – The communica-
tion must be intelligible to those receiving it. If an or-
der is vague or ambiguous, it may lead to confusion 
and misinterpretation, hindering its effectiveness. A 
significant portion of organisational effort is spent in 
interpreting and clarifying orders to ensure their prop-
er implementation.

•	 Ensuring the success 
and stability of 
collective endeavour.

•	 Authority through 
acceptance
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•	 Alignment with Organisational Objectives – A di-
rective must be consistent with the overall goals and 
purposes of the organisation. If an order contradicts 
these objectives, employees may resist or refuse to 
comply, as it may create inefficiencies or conflicts 
within the organisation. When conflicts arise, explana-
tions and justifications become necessary to maintain 
coherence and adherence to directives.

•	 Compatibility with Individual Interests – Authority 
is more likely to be accepted if the directive does not 
conflict with the personal interests of the individuals 
involved. Orders that go against employees’ person-
al or professional well-being are prone to be ignored, 
disobeyed, or even lead to voluntary resignation. To 
ensure compliance, directives should either align with 
individual interests or provide appropriate incentives.

•	 Feasibility of Compliance – The directives issued 
must be within the physical and mental capacity of the 
individuals to whom they are addressed. Orders that 
are beyond the ability of employees to execute will 
naturally be disregarded. Therefore, commands must 
be realistic, considering the skills, competencies, and 
resources available to employees.

Ensuring Sustainable Cooperation and Compliance
Given that authority is ultimately determined by 

subordinates’ willingness to accept it, Barnard suggests three 
conditions under which an organisation can ensure sustained 
cooperation:

•	 Issuing Orders that Meet the Four Conditions – 

Orders should always be clear, aligned with organisa-

tional goals, compatible with personal interests, and 

within the capabilities of individuals.

•	 Operating Within the ‘Zone of Indifference’ – Em-
ployees tend to accept authority within a certain range 
of expectations, which Barnard terms the “zone of in-
difference.” Orders that fall within this zone are more 
readily accepted without question. However, if a direc-
tive falls outside this zone-by being too unreasonable 

•	 Ensuring sustained 
cooperation
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or conflicting with personal values—employees are 
likely to reject it.

•	 Influence of Organisational Culture and Group Dy-

namics – The workplace environment, peer influence, 

and social norms within an organisation play a role in 

determining an individual’s willingness to accept au-

thority. If an organisation fosters a culture where au-

thority is seen as legitimate and beneficial, employees 

are more likely to comply with directives, thereby ex-

panding their zone of indifference

The Role of Executives in Managing Authority
Barnard argues that effective executives must ensure that 

the orders they issue are acceptable to subordinates. Orders 
that are likely to be disobeyed should not be given without 
prior efforts to educate, persuade, or provide incentives. By 
fostering an environment where authority is based on logical 
reasoning, mutual understanding, and incentives, organisations 
can enhance cooperation and stability.

Barnard’s theory of authority redefines the traditional top-
down command structure by emphasising the role of acceptance 
and cooperation. He highlights that authority is not merely 
imposed but must be earned through clarity, alignment with 
organisational goals, consideration of individual interests, and 
feasibility. By understanding these principles, organisations can 
foster an environment of mutual trust and effective governance.

 Zone of indifference
Chester Barnard introduced the concept of the Zone of 

Indifference to explain the extent to which individuals in an 
organisation willingly accept authority without questioning 
it. According to Barnard, authority is not absolute; instead, 
its acceptance depends on whether the directives issued by 
superiors fall within the range of orders that individuals consider 
reasonable and acceptable.

Barnard categorised organisational orders into three groups 
based on their acceptability to individuals:

1.	 Unacceptable Orders – These are directives that 
clearly fall outside the individual’s willingness to 
comply. They may be rejected due to ethical concerns, 
personal values, or excessive demands.

•	 Acceptable orders

•	 Redefining 
traditional Command 
Structure

•	 Acceptable authority

•	 Organisational orders

SG
O
U



162 SGOU - SLM - MA Public Administration - Administrative Thought

2.	 Borderline Orders – These are instructions that are 
neither fully accepted nor outright rejected. Individuals 
may hesitate or consider them justifiable based on 
specific circumstances, incentives, or persuasive 
efforts.

3.	 Unquestionably Acceptable Orders – These directives 
are fully embraced by individuals without resistance, 
as they align with their expectations, responsibilities, 
and the organisation’s objectives.

The Zone of Indifference consists of orders that individuals 
accept without scrutiny or challenge. These are instructions 
that fall within the range of what employees consider routine, 
reasonable, or part of their organisational obligations. As long 
as orders remain within this zone, employees comply without 
questioning the legitimacy of authority.

Factors Influencing the Zone of Indifference
The size and scope of an individual’s Zone of Indifference 

depend on several factors, including:
1.	 Inducements and Rewards – When organisations offer 

adequate incentives—such as financial compensation, 
job security, promotions, or professional growth—
employees are more likely to accept a wider range of 
instructions. A well-compensated workforce generally 
has a broader zone of indifference.

2.	 Burden and Sacrifice – If complying with an order 
demands significant personal sacrifice or imposes 
undue hardship, individuals may resist or reject it. 
The greater the burden, the narrower the zone of 
indifference.

3.	 Organisational Culture and Environment – A work 
environment that fosters trust, fairness, and positive 
leadership encourages individuals to accept authority 
more readily. On the other hand, authoritative or 
exploitative leadership may shrink the zone of 
indifference.

4.	 Consistency with Organisational Goals – Orders 
that align with the overall mission and objectives of 
the organisation are more likely to be accepted without 
hesitation. If directives contradict the purpose of 
the organisation, employees may question or resist 
compliance.
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Significance of the Zone of Indifference
Understanding and managing the Zone of Indifference is 

crucial for effective leadership. Executives and managers must 
ensure that their directives fall within employees’ acceptable 
range to maintain cooperation and stability within the 
organisation. Barnard advised that leaders should avoid issuing 
orders that are likely to be rejected, as doing so could weaken 
their authority and disrupt organisational harmony.

Additionally, Barnard emphasised that rejecting authority is 
not just an individual decision but can have broader implications. 
If many employees begin to deny authority, it threatens the 
interests of everyone in the organisation, leading to inefficiency 
and possible organisational failure.

3.3.4 Functions and responsibilities of executives

Executives in an organisation perform essential functions 
to maintain coordination and facilitate smooth operations 

within the cooperative system. One of their key roles is to act as 
a channel of communication. However, not all tasks performed 
by executives can be classified as executive functions. For ex-
ample, a Vice-Chancellor delivering lectures or a manager per-
sonally selling products may not fall under executive work. 
According to Chester Barnard, executive functions involve spe-
cialised tasks aimed at sustaining organisational efficiency and 
ensuring its effective operation.

Barnard likened executive functions to the nervous system 
in the human body, highlighting their role in maintaining order 
and coordination. He categorised these functions into three main 
areas:

1.	 Formulation of Purpose and Objectives
2.	 Maintenance of Organisational Communication
3.	 Securing Essential Services from Individuals

1. Formulation of Purpose and Objectives
One of the primary responsibilities of an executive is to 

establish and define the organisation’s purpose, objectives, 
and goals. The success of any organisation depends on a clear 
and well-defined purpose that is accepted by all members 
contributing to its functioning.

To achieve this, the overall purpose must be broken 
down into smaller, specific objectives that align with various 
organisational levels and functions. Objectives can be classified 

•	 Effective authority 
management

•	 Channel of 
communication

•	 Maintaining order 
and coordination

•	 Clear and well-
defined purpose
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based on different aspects, such as geographical reach, social 
responsibilities, or functional tasks. Since no single executive 
can fulfil all aspects of an organisation’s purpose, each 
individual in leadership contributes to achieving the objectives 
relevant to their role.

Two critical elements in this process are:
•	 Assumption of Responsibility – Executives must take 

ownership of organisational goals and ensure they are 
achieved.

•	 Delegation of Authority – Authority should be 
distributed effectively across different levels, allowing 
flexibility and accountability in decision-making.

As objectives are communicated downward in the hierarchy, 
they may be refined, modified, and adjusted according to the level 
of responsibility, time constraints, and expected outcomes. This 
continuous process of redefining objectives requires effective 
communication channels, experience, and critical thinking.

Executives must also consider two important factors while 
formulating objectives:

1.	 The influence of the organisation’s environment on its 
goals and decision-making.

2.	 The ability to sustain motivation and effort among 
employees to maintain organisational vitality.

Ultimately, an executive’s role involves synthesising 
physical, social, and psychological factors to ensure 
organisational effectiveness.

2. Maintenance of Organisational Communication
Effective communication is crucial for an organisation’s 

stability. Barnard outlined three main aspects of this function:
1.	 Defining the Organisational Structure – Executives 

are responsible for creating a well-defined structure that 
outlines roles, responsibilities, and relationships within 
the organisation. This includes preparing organisational 
charts, specifying duties, and ensuring a logical division 
of labour.

2.	 Managing the Personnel System – Organisational 
effectiveness depends on having the right personnel in 
place. Executives play a role in recruiting, selecting, 
and retaining employees. Offering suitable incentives, 
ensuring fair promotions, and exercising control 
through appropriate disciplinary measures are also part 
of this function.

•	 Redefining objectives

•	 Factors Formulating 
objectives

•	 Effective 
communicationSG
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3.	 Encouraging Informal Organisation – Informal 
relationships and networks within an organisation 
contribute significantly to communication and efficiency. 
Informal organisations complement the formal structure 
by fostering trust, reducing the need for excessive formal 
decision-making, and improving overall morale.

Barnard highlighted that informal networks serve several 
important purposes:

•	 They allow the exchange of unofficial information, 
opinions, and ideas that may not easily pass through 
formal channels.

•	 They help in minimising excessive political influence 
within the organisation.

•	 They promote self-discipline among employees.
•	 They facilitate the growth of personal relationships that 

contribute to organisational success.
Executives must recognise the role of informal structures 

and use them wisely to enhance cooperation rather than relying 
solely on formal authority.

3. Securing Essential Services from Individuals
The final key function of executives is to ensure that 

individuals contribute effectively to the organisation. This 
involves two main aspects:

1.	 Bringing Individuals into a Cooperative System – 
Executives must attract and integrate individuals into the 
organisation by offering suitable incentives, ensuring a 
positive work environment, and creating opportunities 
for career growth.

2.	 Encouraging Continuous Contribution – Once 
employees become part of the organisation, executives 
must ensure that they remain productive and motivated. 
This is achieved through training, supervision, 
monitoring performance, and maintaining overall 
morale.

To sustain organisational effectiveness, executives must 
balance authority with incentives. Barnard viewed efficiency in 
terms of an organisation’s ability to offer sufficient inducements 
to maintain stability and encourage long-term commitment 
from employees.

•	 Purpose of informal 
networks 

•	 Long-term 
commitment from 
employees
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3.3.5 Criticism 

Chester Barnard’s contributions to administrative thought, 
particularly through his book The Functions of the Execu-

tive, have been widely recognised for their depth and analytical 
rigour. However, several scholars have pointed out certain lim-
itations in his work. Critics argue that while Barnard provides 
valuable insights into the nature of organisations, his presenta-
tion suffers from a lack of clarity, practical examples, and com-
prehensive discussions on key aspects of management.

One of the main criticisms of Barnard’s work is the abstract 
nature of his arguments. Kenneth Andrews, who wrote a positive 
introduction to The Functions of the Executive, acknowledged 
that Barnard’s style is difficult to comprehend. The book is 
considered highly theoretical, making it challenging for readers 
to grasp key concepts without extensive prior knowledge of the 
subject. The complexity of his writing, combined with the use 
of abstract terminology, often makes his ideas less accessible to 
practitioners and students of management.

Another significant criticism relates to the scarcity and 
quality of practical examples in Barnard’s work. Scholars like 
Baker have pointed out that Barnard provides few real-world 
illustrations to support his theories. This lack of concrete 
examples makes it difficult for readers to relate his ideas to 
actual managerial and administrative situations. Many believe 
that incorporating case studies or practical applications would 
have enhanced the impact and usability of his concepts for both 
academics and practitioners.

Although Barnard emphasises the importance of purpose 
in organisational cooperation, critics argue that he does not 
provide sufficient detail on how objectives should be formulated 
within organisations. Kenneth Andrews specifically points out 
that Barnard neither fully describes nor prescribes the process 
of goal-setting in an organisation. This omission leaves a gap 
in understanding how executives should effectively define and 
implement organisational goals.

Barnard’s definition of authority has also been scrutinised. 
According to Andrews, Barnard underestimates the role of 
objective authority in organisations. His perspective suggests 
that authority is based on individual acceptance rather than being 
an inherent structural element. Critics argue that this approach 
overlooks the active role individuals play in resolving conflicts 
and integrating differing perspectives within an organisation. 
By presenting authority as something that can be accepted 

•	 Abstractness and 
Complexity of 
Presentation

•	 Lack of Practical 
Examples

•	 Limited Discussion 
on Goal Formulation

•	 Issues with the 
Concept of Authority
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or rejected, Barnard fails to fully explore how leaders and 
subordinates engage in decision-making and conflict resolution.

One of the enduring criticisms of Barnard’s work is his 
lack of resolution regarding the conflict between individual 
aspirations and organisational demands. Fry notes that Barnard 
accepts these tensions but does not offer a systematic approach 
to managing them. While he emphasises cooperation as essential 
for organisational success, he does not provide a detailed 
strategy for balancing personal and institutional objectives. This 
gap leaves executives and managers without clear guidance on 
how to reconcile potential conflicts within the workplace.

Despite these criticisms, Barnard’s work continues to 
be widely cited and holds significant influence in the field 
of management and organisational studies. His analysis of 
cooperation as a fundamental aspect of human interaction, his 
understanding of strategic decision-making, and his insights 
into formal and informal organszations remain relevant to 
contemporary organisational theory. His ideas on authority, 
leadership, and decision-making have played a crucial role in 
shaping modern management thought. Additionally, Barnard’s 
integration of intellectual reasoning with practical experience 
has contributed to the development of a more scientific approach 
to organisational studies.

•	 The Paradox of 
Individual and 
Organisational Needs

•	 Relevance and 
Influence Despite 
Criticism

Summarized Overview

Chester Barnard’s insights into cooperation and executive functions have left a last-
ing impact on organisational theory. He viewed organisations as cooperative sys-

tems where success depends on effective communication, coordination, and leadership. 
Executives, in his view, are responsible for defining organisational goals, maintaining 
communication channels, and ensuring the willingness of individuals to contribute to 
the system. His concept of the zone of indifference explains how employees accept 
authority within certain limits, emphasising the delicate balance required in managerial 
decision-making.

Despite the abstract nature of his work and the criticism regarding the lack of 
practical examples, Barnard’s ideas remain highly relevant. His emphasis on informal 
organisations, the role of incentives, and the need for strategic leadership provide 
valuable lessons for modern management.

This unit has explored Barnard’s theory of cooperation and organisation, the 
key functions and responsibilities of executives, and the criticisms of his work. 
Understanding these concepts helps in grasping the complexities of organisational 
management and leadership, making Barnard’s contributions essential for students of 
public administration and management. His work continues to serve as a bridge between 
classical organisational theories and contemporary leadership challenges.
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Self-Assessment

1.	 How does Barnard distinguish between formal and informal organisations?

2.	 What is zone of indifference? How does it influence authority and compliance in 
organisations?

3.	 Define the major functions and responsibilities of an executive according to Bar-
nard.

4.	 Analyse the criticisms against Barnard’s work. Do you think his ideas are still 
relevant in today’s administrative and management practices? Justify your answer.

5.	 Critically analyse Chester Barnard’s theory of cooperation and organisation. How 
does it differ from classical management theories?

6.	 Discuss the role of executives in an organisation according to Barnard. How do 
these functions contribute to organisational efficiency?
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Space for Learner Engagement for Objective Questions
Learners are encouraged to develop objective questions based on the content in the 

paragraph as a sign of their comprehension of the content. The Learners may reflect on the 
recap bullets and relate their understanding with the narrative in order to frame objective 
questions from the given text. The University expects that 1 - 2 questions are developed for 
each paragraph. The space given below can be used for listing the questions.
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Learning Outcomes

Background 

Upon completion of the unit, the learner will be able to: 

•	 analyse the historical and intellectual context that led to the emergence of Elton 

Mayo’s Human Relations approach

•	  evaluate the significance of Mayo’s early experiments in industrial settings

•	  critically assess the objectives, methodology, and key findings of the Hawthorne 

Studies

•	  analyse the major criticisms of Mayo’s work

As industries expanded and organisations became more structured, administrative 
thinkers focused on efficiency, hierarchy, and rigid control. From Taylor’s Scien-

tific Management to Weber’s Bureaucratic Model, administration was largely seen as a 
mechanical system where workers were mere components in a vast industrial machine. 
However, despite strict rules and monetary incentives, something was missing—em-
ployees were not just responding to wages or regulations but also to emotions, rela-
tionships, and workplace culture. This realisation led to a groundbreaking shift in ad-
ministrative thought, and at the heart of this transformation was Elton Mayo’s Human 
Relations approach.

This unit marks a crucial turning point in the study of administration. The earlier 
blocks in this course introduced you to Classical Administrative Thought, Administrative 
Management and Bureaucracy, and the Behavioural Approach. Each of these schools of 
thought laid the foundation for how organisations function, yet they largely overlooked 
the human and psychological aspects of work. The Human Relations approach, pioneered 
by Mayo, challenges this by focusing on the social dynamics of the workplace, employee 
motivation, and the impact of interpersonal relationships on productivity.

UNIT 1
Elton Mayo and Human Relations
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This unit’s journey begins with Mayo’s early experiment which explored how 
psychological and social factors influenced workers’ efficiency beyond monetary 
incentives. It then moves to the Hawthorne Studies, a series of experiments that 
revolutionised management thought by demonstrating that workers were not just driven 
by wages or working conditions but also by attention, recognition, and a sense of 
belonging. Finally, the unit will examine the criticisms of Mayo’s approach, addressing 
concerns about its limitations and biases.

Why does this matter today? In the modern world, organisations recognise that 
employee satisfaction, teamwork, and leadership styles play a vital role in success. 
Concepts that Mayo introduced—such as workplace morale, group behaviour, and 
effective communication—continue to shape human resource management and public 
administration. As you step into this unit, you will explore how a simple shift in perspective 
changed the way we understand work and administration, making organissations more 
people-centric and, ultimately, more effective.

Keywords

     Human Relations Movement, Illumination Experiments, Group Behaviour, Absentee-
ism, Job Satisfaction

Discussion 4.1.1 Introduction 

In the early stages of management thought, classical theorists 
primarily focused on the structure and formal organisation of 

workplaces. Their main concern was to improve efficiency and 
productivity through strict rules, hierarchies, and standardised 
procedures. However, they paid little attention to how employ-
ees interacted within the organisation or how social factors in-
fluenced their performance.

During the 1920s, management scholars began to realise 
that human and social factors played a significant role in 
workplace productivity. Researchers started exploring the 
relationship between employees, their work environment, and 
overall job satisfaction. This shift in focus laid the foundation 
for the Human Relations Movement.

The Human Relations Theory of organisation emerged 
in the 1930s as a response to the classical approach to 
organisational analysis. Classical theorists such as Taylor, 
Fayol, Gulick, Urwick, and Weber emphasised the formal 
structure of organisations while overlooking the significance of 

•	 The Shift from 
Classical Theory to 
Human Relations 
Approach

•	 The Emergence of 
Human Relations 
Approach

•	 Response to the 
classical approach 
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human factors in the workplace. Their perspective was largely 
mechanistic, focusing on efficiency and structure while paying 
insufficient attention to the psychological and social dimensions 
of employee behaviour. This limitation in the classical approach 
led to the development of the human relations perspective. This 
theory is also referred to as the Humanistic Theory, Socio-
Economic Theory, or Neo-Classical Theory.

Elton Mayo, an American sociologist, is widely recognised 
as the pioneer of the Human Relations Theory. His research 
focused on understanding worker behaviour and productivity 
by considering not only economic and physical factors but also 
psychological and social influences. He described his method 
as the “clinical approach” to studying organisations. Mayo 
conducted his first major research project in 1923 at a textile 
factory near Philadelphia, known as “The First Enquiry.” His 
key publications include The Human Problems of an Industrial 
Civilization (1933), The Social Problems of an Industrial 
Civilization (1945), and The Political Problems of an Industrial 
Civilization (1947).

Several other scholars contributed to the advancement 
of Human Relations Theory, including F.J. Roethlisberger, 
William J. Dickson, T. North Whitehead, W. Lloyd, E. Warner, 
and L.J. Henderson.

A major breakthrough came with the Hawthorne Experiments 
(1924-1932), conducted at the Western Electric Company in the 
USA under the leadership of Elton Mayo. These experiments 
marked a turning point in management thought, as they revealed 
that employee morale, teamwork, and recognition were just as 
important as wages and working conditions in determining 
productivity.

Elton Mayo is regarded as the father of the Human Relations 
Movement and Industrial Sociology. His studies demonstrated 
that:

1.	 Social interactions in the workplace significantly influence 
employee motivation.

2.	 Recognition and appreciation improve worker productivi-
ty more than financial incentives alone.

3.	 Informal groups and relationships shape work culture and 
impact efficiency.

4.	 Good communication between workers and management 
enhances job satisfaction and cooperation.

•	 Pioneer of the 
Human Relations 
Theory

•	 Factors determining 
productivity
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The findings from these experiments led to a surge of 
research in human relations management, focusing on how 
changes in organisational structure affect worker satisfaction 
and productivity. Businesses started to recognize the importance 
of teamwork, leadership styles, and employee well-being in 
achieving efficiency.

Overall, the Human Relations Movement shifted the focus 
of management from mechanical efficiency to people-centered 
approaches, paving the way for modern organisational 
behaviour studies.

•	 Impact of the 
Hawthorne Studies

George Elton Mayo (1880–1949): Life and  
Contributions

George Elton Mayo was born in Adelaide, Australia, and had an eventful academic 
journey. He attended Queen’s School and the Collegiate School of St. Peter before enrolling 
at the University of Adelaide in 1897 to study medicine. However, he discontinued his 
medical education and traveled to the United Kingdom, where he attended medical 
schools in Edinburgh and London. Finding the field uninteresting, he left for West Africa 
in 1903 but soon returned. He briefly worked as a journalist and taught English at the 
Working Men’s College. During his time in Edinburgh, he participated in a study on 
psychopathology, which later influenced his research in industrial psychology.

Returning to Adelaide in 1905, Mayo joined a printing firm but soon decided to 
resume his education. In 1907, he re-enrolled at the University of Adelaide to study 
philosophy and psychology, earning his degree with honors in 1910. The following year, 
he joined the University of Queensland as a lecturer in mental and moral philosophy. 
During World War I, he played a significant role in treating soldiers suffering from shell 
shock, which led to his appointment as the first Chair of the Philosophy Department in 
1919. At the university, he taught subjects such as logic, ethics, and philosophy.

In 1922, Mayo moved to the United States on a Rockefeller Fellowship and joined the 
Wharton School at the University of Pennsylvania as a research associate. By 1926, he had 
become an Associate Professor of Industrial Research and Director of the Department of 
Industrial Research. In 1929, he was appointed Professor of Industrial Research at Harvard 
Business School, where he conducted the groundbreaking Hawthorne experiments. His 
research, funded by the Rockefeller and Carnegie Foundations, focused on understanding 
worker behaviour, productivity, and the impact of social and psychological factors on 
industrial efficiency.

Influenced by renowned psychologists Pierre Janet and Sigmund Freud, Mayo 
emphasised a clinical approach that integrated physiological, psychological, and 
economic aspects of worker behaviour. He published several books and contributed 
scholarly articles to academic journals. After retiring in 1947, he moved to Surrey, 
United Kingdom, where he passed away in 1949. In recognition of his contributions, the 
Elton Mayo School of Management was later established in Adelaide.
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4.1.2 Early Experiments

Elton Mayo’s research focused on understanding industri-
al workers’ experiences, particularly in areas such as fa-

tigue, accidents, productivity, and working conditions. In 1923, 
while at Pennsylvania, he conducted a groundbreaking study 
in the spinning department of a textile mill near Philadelphia. 
This mill was considered an exemplary organisation, with hu-
mane and enlightened management. However, the manage-
ment struggled with an exceptionally high labour turnover in 
the mule-spinning department, reaching approximately 250% 
annually, compared to the overall turnover of 5-6% in other de-
partments. This meant that around 100 workers were required 
each year to maintain a workforce of just 40 in that department.

The management implemented various financial incentives 
and consulted efficient engineers, yet these efforts failed to 
improve worker retention. Determined to find a solution, 
Mayo conducted an in-depth study examining the issue from 
physical, social, and psychological perspectives. His participant 
observation revealed that workers, known as piecers, suffered 
from severe foot fatigue due to the nature of their work. They had 
to walk continuously along a long alley of spinning machines, 
carefully monitoring operations and repairing broken threads. 
Each worker was responsible for 10 to 14 machines, leading to 
extreme physical strain.

Additionally, workplace isolation exacerbated the issue. 
The noise of the machinery made communication among 
workers nearly impossible, and the workforce was composed of 
both young and older workers, making social bonding difficult. 
Many workers reported feeling too exhausted to engage in social 
activities after work. However, they hesitated to complain due 
to the authoritative presence of the company president, a former 
military officer.

To address these challenges, Mayo, with management 
approval, introduced structured rest periods—two ten-
minute breaks in the morning and afternoon. The results were 
immediately positive. Workers adapted well to the scheme, 
physical fatigue reduced, and overall morale improved. As 
symptoms of exhaustion and dissatisfaction disappeared, 
productivity increased, and labour turnover declined 
significantly.

Further enhancing the work environment, Mayo suggested 
a bonus system where workers received financial rewards for 
exceeding production targets. This additional incentive boosted 
motivation and satisfaction. However, resistance arose from 

•	 Study on turnover

•	 Physical strain and 
fatigue

•	 Isolation and 
authoritative 
environment

•	 Rest breaks boosted 
productivity

•	 Rest removal 
lowered morale

SG
O
U



176 SGOU - SLM - MA Public Administration - Administrative Thought

supervisors, who felt that workers should ‘earn’ their breaks 
rather than receive them unconditionally. As a result, the rest 
periods were discontinued, leading to a decline in production 
and worker morale within a week.

Recognising the negative impact, the company president 
intervened. After thorough discussions with Mayo’s team, 
he mandated four ten-minute breaks daily for all employees, 
including supervisors. This decision reinstated optimism, 
restored productivity, and allowed workers to earn their 
bonuses. Additionally, the control of rest periods was given to 
workers, fostering social interaction and collaboration. This 
shift challenged the prevailing ‘rabble hypothesis,’ which 
viewed workers as isolated individuals driven solely by self-
interest.

Mayo’s findings:

	f	 Physical and Mental Impact of Spinning Work:

•	 Spinning work caused both physical exhaustion 

and mental disengagement.

•	 The mental strain was largely due to monotonous 

tasks performed in socially isolated environments.

	f  Effectiveness of Rest Breaks:

•	 Regular rest breaks reduced fatigue, improved 

circulation, and increased productivity.

•	 Rest periods were more effective when system-

atically scheduled and combined with relaxation 

techniques.

	f  Improved working conditions positively influenced  	

workers’ personal lives.

•	 Workers became more engaged with their families 

and showed greater social responsibility.

	f  Key Conclusion:

•	 High labour turnover was primarily caused by 

workers’ emotional responses to monotonous and 

isolating work, rather than poor physical condi-

tions.

•	 Restoration boosted 
morale, collaboration
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•	 The issue lay not in the repetitive tasks themselves 

but in the lack of social interaction during work.

	f Significance:

•	 Mayo’s findings laid the foundation for future re-

search in industrial psychology and human relations 

management.

•	 His work highlighted the importance of psycholog-

ical and social factors in improving workplace effi-

ciency and employee well-being.
4.1.3 Hawthorne Studies

Elton Mayo’s most significant contribution to management 
and organisational behaviour was his involvement in the 

Hawthorne Studies, conducted at the Western Electric Compa-
ny in Chicago. This factory employed approximately 25,000 
workers and became the site of a series of research experiments 
aimed at understanding the relationship between work condi-
tions and productivity.

At the time, it was widely believed that physical working 
conditions-such as proper lighting, ventilation, temperature 
control, and wage incentives-had a direct impact on workers’ 
efficiency. Managers assumed that improving these factors 
would automatically lead to higher productivity. Additionally, 
issues like fatigue, poor job design, and unfavourable workplace 
conditions were thought to hinder efficiency.

One of the key aspects studied was illumination, as it was 
believed that lighting levels influenced the quality, quantity, and 
safety of work. To test this assumption, the National Research 
Council of the National Academy of Sciences launched a 
research program at the Hawthorne Plant in 1924. The goal was 
to scientifically examine the relationship between illumination 
and worker efficiency, leading to groundbreaking discoveries 
that reshaped management theories.

These studies eventually revealed that social and 
psychological factors, such as group dynamics, employee 
morale, and workplace relationships, played a crucial role in 
productivity—an insight that transformed the understanding of 
human behaviour in organisations.

There were four main phases to Hawthorne experiment:

•	 The illumination experiments

•	 Productivity research

•	 Focus on physical 
conditions

•	 Illumination and 
worker efficiency

•	 Social factors affect 
productivity
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•	 The relay assembly test room
•	 The interviewing programme
•	 The bank wiring observation room

4.1.3.1 Four main phases 
1.	 The Great Illumination (1924 - 1927)

The Hawthorne Studies began with an experiment to 
understand the impact of lighting on worker productivity. Two 
groups of six female workers each were placed in separate 
rooms where they performed identical tasks. The lighting levels 
in both rooms were adjusted to see if changes in illumination 
affected their output and efficiency.

Initially, researchers stabilised the physical environment, 
including temperature and humidity, to help the workers adjust. 
Gradually, they modified these conditions and closely recorded 
the production levels. Surprisingly, despite changes in lighting 
levels, productivity continued to increase in both groups, 
leading researchers to question their original assumptions 
about the link between illumination and output.

Since lighting did not appear to influence productivity, 
researchers shifted their focus to other workplace factors, 
such as wage incentives, rest breaks, and working hours. They 
introduced an individual piece-rate system instead of a group 
incentive plan. Additionally, shorter working hours and the 
provision of refreshments like coffee and soup further boosted 
productivity.

To test the true cause of this increased efficiency, 
researchers removed all newly introduced benefits, except the 
individual piece-rate system, and restored the original working 
conditions. Although there was a temporary drop in output, 
production soon rose to its highest level ever. This unexpected 
result led researchers to reject the illumination theory, as well as 
the assumption that incentives alone determined productivity.
Involvement of Elton Mayo

In 1927, George Pennock, a company official, attended a 
lecture by Elton Mayo at Harvard University and invited him 
to investigate the puzzling findings at the Hawthorne Plant. 
Mayo, along with researchers like F.J. Roethlisberger, T. 
North Whitehead, and W. Lloyd, joined the study to analyse 
the psychological and social factors influencing worker 
productivity.

Mayo observed that the test room workers had developed 
a strong sense of belonging and teamwork. The researchers’ 

•	 Impact of lighting on 
worker productivity
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interest and attention made them feel valued, which boosted 
morale and motivation. As a result, Mayo proposed that worker 
behaviour was influenced not just by material conditions but also 
by social and psychological factors. This led to the emergence 
of the Human Relations Movement, which emphasised the role 
of teamwork, workplace relationships, and managerial style in 
improving productivity.
Key Hypotheses Tested

To understand why productivity continued to rise, the 
research team tested five hypotheses:

1.	 Better material conditions led to increased output – Re-
jected because illumination was deliberately reduced, yet 
output still increased.

2.	 Rest breaks and shorter work hours reduced fatigue – Re-
jected since productivity continued to increase even after 
these privileges were withdrawn.

3.	 Reduction in monotony improved performance – Not con-
clusive, as monotony is a psychological factor, not a phys-
ical one.

4.	 Wage incentives encouraged higher output – Partially true, 
but not the sole factor, as productivity also increased in 
workers without extra pay.

5.	 Changes in managerial style improved worker attitude – 
Found to be the most influential factor, as workers in a sup-
portive environment performed better.

To verify the last hypothesis, two more groups of five female 
workers were studied under individual incentive systems. 
One group had constant working conditions, while the other 
experienced changes in rest periods and working hours. In both 
cases, productivity increased, proving that wages alone did not 
explain the results.
Key Findings and Impact

The study revealed that positive workplace relationships, 
social interaction, and participative management were crucial 
for productivity. Supervisors who consulted workers, valued 
their opinions, and created a friendly work atmosphere improved 
morale, leading to better performance.

Mayo’s research also reinforced earlier ideas from Robert 
Owen, who advocated treating workers as valuable assets rather 

•	 Sense of belonging 
and teamwork

•	 Changes in 
productivity

•	 Crucial factors in 
productivity

SG
O
U



180 SGOU - SLM - MA Public Administration - Administrative Thought

than just focusing on machines. Mayo suggested that managers 
should take a personal interest in employees and create an 
environment where workers could express their needs and 
concerns freely.

This insight laid the foundation of the Human Relations 
Movement, which emphasised the link between leadership, 
worker morale, and productivity. The Hawthorne Studies, often 
called The Great Illumination, transformed industrial relations 
by shifting focus from purely economic and physical factors to 
the psychological and social well-being of employees.

2.   Relay Assembly Test Room Experiment (1927)
This phase consisted of three sub-phases:
First Relay Assembly Group: Six women assembling 

telephone relays were placed in a separate test room. Changes 
in work conditions—such as rest breaks, shorter hours, and 
financial incentives—were introduced. Regardless of the 
changes, output consistently improved, suggesting that social 
factors, like team dynamics and the workers’ perception of 
being observed, influenced performance.

Second Relay Assembly Group: Five men were tested 
under similar conditions to re-examine the effect of incentives. 
Though productivity increased by 13%, internal conflict arose 
due to pay disparities, revealing the role of social cohesion.

Mica Splitting Group: Five women working in a mica-
splitting test room also showed improved productivity, even 
without changes in incentives, reinforcing the importance of 
informal social groups.

3.   Interviewing programme (1928-31)
This phase involved interviewing over 20,000 employees 

to understand their attitudes toward work and management. 
Initially structured, the interviews later became open-ended, 
uncovering that employee satisfaction was more influenced 
by social relationships and emotional factors than working 
conditions. It emphasised that workers respond more to the 
“logic of sentiment” rather than the “logic of efficiency.”

4.   Bank Wiring Experiment (1931-32)
The final phase observed 14 male workers performing 

wiring tasks. Despite financial incentives for higher output, 
the group maintained its own informal production standards—
neither working too hard nor too slow—highlighting the 
power of informal social norms over management’s economic 
rewards. This phase underscored the role of group solidarity 
and informal organisations in regulating worker behaviour.

•	 Phases of relay 
assembly test room 
experiment

•	 Social relationships 
and emotional 
factors

•	 Informal production 
standards
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In this section we have a brief discussion about the different 
phases of Hawthorne experiment and now we can go through 
the key findings of these in the following sections 

4.1.3.2 Human Attitudes and Sentiments (1928-31)
In 1928, researchers from Harvard began studying workers’ 

attitudes and sentiments at the Hawthorne Plant. The primary 
objective was to allow employees to freely express their 
thoughts on workplace conditions, company policies, and 
their supervisors. Initially, the interview format was rigid 
and structured, limiting workers’ ability to openly share their 
opinions. However, as the research team observed a disconnect 
between workers’ responses and their actual experiences, they 
changed their approach.

The researchers adopted a more conversational and 
empathetic method. Instead of strictly following a questionnaire, 
they encouraged workers to speak openly about their experiences. 
Interviewers played a minimal role, only introducing the topic 
briefly and then allowing the workers to share their thoughts 
without interruption. This change had a profound impact—
employees became more engaged and took longer to express 
their views, feeling valued in the process.

Key Observations and Findings
Over time, a noticeable shift occurred in the workers’ 

attitudes. Although no tangible improvements were made 
to wages or working conditions, employees felt as if their 
concerns were being addressed. Simply having the opportunity 
to voice their grievances created a sense of psychological relief, 
improving their morale and job satisfaction.

After conducting over 21,000 interviews, researchers 
analysed the workers’ complaints and found that their grievances 
fell into two categories:

1.	 Material Complaints – These included tangible issues 
like wages, working hours, and facilities.

2.	 Psychological Complaints – These stemmed from emo-
tions, personal struggles, and perceived injustices, often 
unrelated to actual workplace conditions.

A significant discovery was that workers’ performance was 
often affected by their personal lives, including family troubles 
or emotional distress. Mayo referred to these distractions 
as “pessimistic reveries,” meaning that unresolved personal 
concerns could negatively impact workplace efficiency.

•	 Worker’s attitude and 
sentiments

•	 Empathetic method

•	 Psychological relief

•	 Grievances 
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Key Takeaways from the Study

1.	 Workers Valued Being Heard – Employees appreciated 
the chance to express their concerns and opinions. Even 
though no immediate changes were made, they felt re-
spected and included in workplace discussions. This led 
them to perceive improvements even when none had been 
implemented.

2.	 Supervisors Became More Mindful – Managers realised 
that their behaviour was under scrutiny and that workers 
were allowed to share their opinions about supervision 
styles. This led to a shift in management practices, making 
supervisors more considerate in their approach.

3.	 Researchers Gained Insights into Human Behaviour – 
The study reinforced the idea that understanding workers’ 
emotions and personal struggles is crucial for improving 
workplace relations. Addressing psychological well-be-
ing, rather than just physical working conditions, was key 
to boosting morale and productivity.

Impact on Industrial Relations
This research highlighted the importance of psychological 

factors in workplace productivity. It emphasised that merely 
improving wages and working conditions is not enough—
workers also need a sense of belonging, recognition, and an 
opportunity to express themselves. These findings laid the 
foundation for modern human resource practices, focusing on 
employee well-being and motivation as essential components 
of workplace efficiency.

4.1.3.3 Social Organisation (1931-32)
The final phase of the research at Western Electric focused on 

understanding group behaviour in a natural work environment. 
Instead of controlled experiments, the researchers used direct 
observation to study how workers interacted while performing 
their tasks. A group of employees was selected, consisting of 
three interdependent teams responsible for soldering, fixing 
terminals, and completing wiring work. This study became 
known as the Bank Wiring Experiment.

Key Findings on Group Behaviour
In this experiment, wages were based on a group incentive 

plan, meaning each worker’s earnings depended on the total 

•	 Employee Perception 
Shift

•	 Psychological factors 
in productivity 

•	 Group behaviour SG
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output of the group. However, instead of maximising their 
production to earn higher wages, the workers developed their 
own unwritten rules about how much work should be done. 
Surprisingly, they deliberately maintained a lower rate of output 
than the company’s target, despite having the ability to produce 
more.

The workers enforced informal rules to ensure no one 
disrupted the group’s standards. The unwritten code of conduct 
included:

1.	 Do not produce too much work – A worker exceeding 
the agreed output was labeled a “rate buster” and was pres-
sured to slow down.

2.	 Do not produce too little work – A worker producing less 
than the group norm was called a “chiseler” and was en-
couraged to meet the standard.

3.	 Do not report co-workers to supervisors – Any worker 
who informed the management about others’ work habits 
was branded a “squealer.”

4.	 Do not act superior – Even if a worker held a higher po-
sition, like an inspector, they were expected to behave as 
an equal within the group rather than asserting authority.

These rules were enforced through social pressure, ensuring 
that all workers maintained the same pace. Anyone who deviated 
from these expectations faced exclusion or subtle punishments 
from the group.

Conflict Between Efficiency and Social Dynamics
The study revealed that workers did not necessarily follow 

management’s logic of efficiency and productivity. Instead, they 
prioritised group harmony and social acceptance over higher 
wages or meeting company targets.

Mayo and his team discovered that workers resisted 
interference from outsiders such as efficiency experts and 
technical specialists, whom they saw as threats to their 
established work culture. Supervisors, too, were viewed as 
figures of authority rather than as part of the group. The research 
showed that workers valued social bonds and group cohesion 
more than financial incentives or technical efficiency.

•	 Informal rules

•	 Group harmony and 
social acceptanceSG
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Implications for Management
The Hawthorne studies led to a shift in management 

thinking. Mayo emphasised that focusing only on technical 
efficiency and economic incentives was not enough—managers 
also needed to understand human emotions, group dynamics, 
and social relationships. He argued that organisations should:

•	 Recognise the importance of informal social structures 
within the workplace.

•	 Motivate employees not just through financial rewards 
but also through recognition, respect, and social be-
longing.

•	 Develop leadership based on cooperation and commu-
nication rather than rigid authority.

•	 Balance technological and economic progress with 
human and social considerations in workplace manage-
ment.

The Bank Wiring Experiment highlighted that workers are 
not just motivated by wages or efficiency but also by social 
relationships and group norms. This study laid the foundation 
for modern human relations management, emphasising that 
leadership should be based on communication, motivation, 
and social skills rather than strict technical expertise. Mayo’s 
research challenged traditional economic theories that viewed 
workers as purely rational beings driven by financial incentives, 
showing that emotions and social connections play a crucial 
role in workplace behaviour.

4.1.3.4 Absenteeism in Industries
During the Second World War, many industries faced 

severe disruptions, including labour shortages and high 
absenteeism. One such challenge emerged in three industrial 
plants manufacturing vital aircraft components. With the war 
effort demanding manpower, many workers left their jobs to 
join the armed forces or pursue other opportunities, leading 
to an unstable workforce. In two of the industries, labour 
turnover was over 70%, and absenteeism was a persistent 
issue. However, the third industry showed relatively stable 
employment and minimal absenteeism. Alarmed by the 
situation, the management sought the expertise of Elton Mayo 
to analyse the problem and suggest possible solutions.

•	 Shift in management 
thinking

•	 Workforce InstabilitySG
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Key Findings from the Study
Drawing from insights gained during the Hawthorne 

Studies, Mayo and his research team began investigating the 
differences between these three plants. They discovered that the 
industry with low turnover and absenteeism had implemented 
an effective group wage system. The key features of this system 
included:

1.	 Group-based wages: Workers were assured that their 
wages would remain stable as long as the group met its 
daily target.

2.	 Uniform penalties: If any shift underperformed, all work-
ers experienced a uniform wage cut, reinforcing collective 
responsibility.

3.	 Natural leadership: A self-appointed leader emerged 
among the workers, taking charge of team coordination 
and ensuring group solidarity.

4.	 Minimal managerial interference: Supervisors rarely 
visited the department, allowing the workers to self-man-
age their productivity.

This system encouraged cooperation and accountability, 
motivating workers to maintain regular attendance and ensure 
smooth industrial operations. The informal group dynamic 
played a crucial role in improving productivity, demonstrating 
that social cohesion and leadership within the workforce were 
as important as financial incentives.

In contrast, the other two factories struggled with 
absenteeism and worker turnover because:

•	 There were no informal groups or natural leaders to 
unite the workforce.

•	 Workers lacked a sense of belonging, leading to disen-

gagement and instability.

•	 Personal differences and lack of interaction prevented 

teamwork.
Without a supportive group structure, workers felt 

disconnected, contributing to high absenteeism and inefficiency.
Mayo’s Recommendations

Based on his findings, Mayo emphasised the importance 
of human relations in the workplace. He recommended that 
management should:

•	 Effective group wage 
system

•	 Social cohesion

•	 Workforce 
disconnection

•	 Importance of human 
relations
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1.	 Encourage informal groups – Workers should have op-
portunities to form social bonds and develop a sense of 
unity.

2.	 Treat workers as human beings, not just as labourers 
– Understanding their needs, emotions, and social connec-
tions helps foster a productive work environment.

3.	 Create a cooperative and non-exploitative atmosphere 
– Workers should not feel they are merely being used for 
profits; they should feel valued and respected.

4.	 Improve communication between workers and man-
agement – Encouraging two-way communication, par-
ticularly allowing workers to voice concerns and sugges-
tions, enhances morale and efficiency.

Significance of Mayo’s Study
Mayo’s research reinforced the importance of informal 

organisation in industrial settings. He demonstrated that 
productivity is not solely dependent on financial incentives or 
technical efficiency but also on social structures, teamwork, 
and leadership within the workforce. His work highlighted that 
spontaneous cooperation among workers plays a crucial role in 
achieving organisational goals.

Additionally, his studies underscored the need for better 
communication channels in organisations, particularly 
ensuring that workers’ voices reach management. These ideas 
significantly influenced modern management practices, shaping 
the development of human relations theory in industrial and 
organisational settings. 

4.1.4 Criticism  

Elton Mayo and his research findings faced strong criticism 
from scholars, labour unions, and management experts. 

Critics raised concerns about the validity of his experiments, 
the conclusions drawn, and his overall approach to industrial 
relations.

1. Allegations of Anti-Union and Pro-Management 	
    Bias

One of the main criticisms against Mayo was that his 
Human Relations Theory aimed to replace labour unions with 
friendly supervisors who focused on employee well-being. He 
was accused of failing to recognise  the role of trade unions in 

•	 Social factors in 
enhancing efficiency

•	 Replace labour 
union with friendly 
supervisors
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a democratic society. Critics argued that he did not consider 
how unions could contribute to improving workplace 
conditions and negotiations.

In 1949, the United Auto Workers Union strongly opposed 
Mayo’s ideas, dismissing his research as “cow sociology,” 
implying that his studies treated workers as passive beings 
who simply needed better treatment from supervisors rather 
than real collective bargaining power.

2. Flawed Research and Small Sample Size
Mayo’s Hawthorne Experiments were also criticised for 

their limited sample size and biased selection of participants. 
Critics like Carey pointed out that the initial group of workers 
studied consisted of cooperative and enthusiastic employees, 
which made the results unreliable for generalising across 
different workplaces. He argued that such a small sample of 
five or six workers could not provide a solid foundation for 
drawing universal conclusions about worker motivation and 
productivity.

Carey also stated that the evidence gathered during 
the experiments did not actually support the conclusions 
drawn by the Hawthorne researchers. Instead, he believed 
the findings reinforced traditional ideas about monetary 
incentives, strong leadership, and workplace discipline as 
the main factors influencing worker performance.

3. Lack of Economic and Work-Centric Perspective
Management expert Peter Drucker criticised Mayo and 

his followers for focusing too much on human relations while 
ignoring the economic and technical aspects of work. He 
believed that the nature of the work itself, financial incentives, 
and clear organisational goals played a much bigger role in 
worker productivity than just social interactions.

Drucker also argued that Mayo’s approach was overly 
sentimental and lacked clear direction. He felt that the 
Harvard group (which conducted the Hawthorne Studies) 
paid too much attention to workers’ emotions rather than 
ensuring that work processes were effective and productive.

4. Encouragement of Paternalism
Another major criticism was that Mayo’s approach 

encouraged paternalistic control by employers, where 
managers would dominate not only the professional lives 
of workers but also their personal thoughts and social 

•	 Limited Sample Size

•	 Economic factors 

•	 Excessive control 
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interactions. Critics feared that this approach could lead to 
excessive control over workers, restricting their ability to 
think and act independently.

5. Failure to Acknowledge Workplace Conflict
Many critics argued that Mayo’s theory ignored the 

reality of workplace conflicts. Scholars like Bendix and 
Fisher pointed out that conflict is a natural part of any 
work environment and cannot be completely eliminated. 
They believed that instead of trying to create a conflict-free 
workplace, organisations should focus on managing conflicts 
in a healthy and productive way.

Similarly, Daniel Bell, another critic, dismissed Mayo’s 
utopian ideal of harmony in workplaces. He argued that Mayo 
and his team failed to recognise the influence of broader 
social and technological changes on industrial relations.

While Mayo’s Human Relations Approach brought 
valuable insights into the importance of workplace 
relationships and employee morale, it also faced several 
valid criticisms. Critics pointed out flaws in his research 
methodology, his neglect of economic and technical factors, 
and his overemphasis on harmony while ignoring the 
inevitability of workplace conflicts. Despite these criticisms, 
Mayo’s work laid the foundation for modern organisational 
behaviour studies, shaping how managers understand the 
human side of work.

•	 Not addressing the 
reality 

•	 Overcoming 
criticism 

Summarized Overview

Elton Mayo’s Human Relations approach marked a significant shift in administra-
tive thought by highlighting the importance of social and psychological factors in 

the workplace. Moving beyond the rigid structures of classical administrative theories, 
Mayo demonstrated that worker productivity is not solely driven by wages or working 
conditions but also by interpersonal relationships, morale, and managerial attention.

His early experiments revealed that employee behaviour is influenced by social 
dynamics, while the Hawthorne Studies further established that recognition, teamwork, 
and supportive leadership enhance efficiency. The discovery of the Hawthorne Effect—
where workers improve performance when they feel valued—challenged traditional 
management theories and laid the foundation for modern organisational behaviour.

Despite its impact, the Human Relations approach faced criticism for its lack of 
scientific rigour and for primarily serving managerial interests rather than addressing 
deeper structural issues in the workplace. However, its core ideas remain relevant today 
in public administration, human resource management, and leadership studies.

SG
O
U



189SGOU - SLM - MA Public Administration - Administrative Thought

Self-Assessment

1.	 What were the main objectives of the Hawthorne Studies?

2.	 How did the Human Relations approach influence employee motivation and work-
place behaviour?

3.	  List the key phases of the Hawthorne Studies and briefly explain their findings.

4.	 What were the primary objectives of Mayo’s early experiments, and what conclu-
sions were drawn?

5.	 Critically analyse the impact of Elton Mayo’s Human Relations approach on modern 
public administration.

6.	 Discuss the significance of the Hawthorne Studies in reshaping traditional adminis-
trative thought.

7.	 What are the major criticisms of the Human Relations approach?

Understanding Mayo’s contributions helps us appreciate the role of human behaviour 
in administration. As organisations continue to evolve, the balance between efficiency 
and employee well-being remains a key concern, making Mayo’s insights essential for 
effective governance and management.

Reference
1.	 Laxmikanth (2011). Public Administration. McGraw Hill Education 

2.	 Prasad, D. R., & Prasad, V. S. (2010). Administrative thinkers (2nd ed.). Sterling 
Publishers.

3.	 Sapru, R. K. (2019). Administrative theories and management thought (3rd ed.). PHI 
Learning Private Limited.

Suggested Reading
1.	 Mayo, E. (1933). The human problems of an industrial civilization. Macmillan 

2.	 Singh, RN. (1977) Management Thought and Thinkers, Sultan Chanel, Delhi 

3.	 Thyagi A R (1996). Public Administration Principles and Practices. Atma Ram New 
Delhi

SG
O
U



190 SGOU - SLM - MA Public Administration - Administrative Thought

Space for Learner Engagement for Objective Questions
Learners are encouraged to develop objective questions based on the content in the 

paragraph as a sign of their comprehension of the content. The Learners may reflect on the 
recap bullets and relate their understanding with the narrative in order to frame objective 
questions from the given text. The University expects that 1 - 2 questions are developed for 
each paragraph. The space given below can be used for listing the questions.
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UNIT 2
Abraham Maslow and Motivation

Learning Outcomes

Upon completion of the unit, the learner will be able to: 

•	 analyse Maslow’s hierarchy of needs, including its structure and significance in 

understanding human motivation

•	 examine the characteristics of self-actualisation and its role in personal and profes-

sional development

•	 evaluate key criticisms of Maslow’s hierarchy of needs

Background 

What drives people to work hard, pursue their goals, and seek personal fulfilment? 
Why do some individuals remain satisfied with basic necessities while others push 

themselves toward higher achievements? These fundamental questions about human be-
haviour and motivation have intrigued scholars, leaders, and policymakers for centuries. 
Among the many theories developed to explain motivation, Abraham Maslow’s Hierar-
chy of Needs stands out as one of the most influential and widely applied models.

Maslow, an American psychologist, introduced his theory in 1943, proposing 
that human needs are arranged in a hierarchy, where individuals must satisfy basic 
physiological and safety needs before progressing to higher levels of psychological 
and self-fulfilment needs. This idea revolutionised the understanding of motivation, 
emphasising that people are not just driven by survival instincts but also by the desire 
for personal growth, achievement, and self-actualisation.

At the core of Maslow’s theory is the belief that every human being has the potential to 
reach self-actualisation, a state where one fully realises their capabilities and aspirations. 
Maslow also introduced the concept of peak experiences, moments of intense joy, 
creativity, and deep fulfilment that push individuals beyond their everyday lives. These 
ideas have had a profound impact on fields such as education, management, and public 
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administration, shaping leadership strategies, employee motivation techniques, and even 
government policies.

However, Maslow’s theory has also faced criticism over the years. Researchers argue 
that human needs do not always follow a strict linear progression and that cultural 
and individual differences play a crucial role in motivation. Despite these debates, the 
Need Hierarchy Theory remains a cornerstone in the study of motivation, providing a 
framework to understand how individuals and organisation’s function.

As future administrators and policymakers, understanding Maslow’s theory is essential 
for creating effective strategies in governance and management. Whether designing 
policies that improve employee satisfaction, enhancing public service motivation, or 
fostering leadership in organisations, Maslow’s insights continue to be relevant. This 
unit will explore his Need Hierarchy Theory, the concept of self-actualisation and peak 
experiences, and the criticisms of his model, providing a comprehensive understanding 
of human motivation in administrative thought.

Keywords

Physiological Needs, Esteem Needs, Self-Actualisation, Peak Experiences, Self-
Actualised Person

Discussion 4.2.1	Introduction
Abraham Maslow developed the widely recognise 

recognised Need Hierarchy Theory as part of his broader 
work on human motivation during the 1940s. His interest 
in understanding human behaviour stemmed from his 
early career as a psychologist, where he initially explored 
psychoanalysis. Through his clinical experiences, Maslow 
identified a structured pattern in human needs, which led to 
the formulation of his five-level hierarchy of needs.

Maslow had begun working on a book in the 1930s, 
aiming to present a comprehensive psychological framework 
that integrated various emerging perspectives of the time. His 
approach sought to synthesise holistic, dynamic, and cultural 
aspects of psychology, which were gaining traction among 
young scholars. He published his research findings periodically 
throughout the 1940s and 1950s, attracting interest primarily 
among clinical and personality psychologists. However, it was 
only later that managers and administrators started engaging 

•	 Maslow’s Hierarchy 
of Needs 

•	 Psychological 
Framework 
Evolution
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with Maslow’s work, particularly after Douglas McGregor 
played a key role in popularising his ideas.

Abraham Maslow
Abraham Harold Maslow (1908–1970), born in Brooklyn, 

USA, was an American psychologist known for developing 
the ‘hierarchy of human needs’ and is regarded as the father 
of humanistic psychology. Initially, he studied law at the 
City College of New York but later pursued psychology at 
the University of Wisconsin, where he conducted research on 
primate dominance behaviour and sexuality. He earned his BA 
in 1930, MA in 1931, and PhD in 1934 from the same university. 
Maslow later moved to Columbia University to continue his 
research in psychology.

Fig.4.2.1 Abraham Maslow

	 From 1937 to 1951, he was a faculty member at 
Brooklyn College. He then served as a professor and chaired 
the Psychology Department at Brandeis University from 1951 
to 1969. Later, he became a Roosevelt Fellow at the Laughlin 
Institute in California. His writings in the 1950s and 1960s 
contributed to the development of humanistic psychology, 
also known as the ‘third force.’ In 1954, he compiled his 
early research into Motivation and Personality, which became 
widely recognise recognised. He also published several works, 
including A Theory of Human Motivation (1943), Religion, 
Values, and Peak Experiences (1965), Eupsychian Management 
(1965), The Psychology of Science (1966), and Towards a 
Psychology of Being (1971).

	 Maslow’s work focused on analysing human motivation 
through needs and goals, differing from traditional behaviourist 
theories that mainly emphasised physiological needs. His need 
hierarchy provided a structured approach to understanding 
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human motivation, progressing from basic survival needs 
to personal growth and self-actualisation. He argued that 
behaviour is influenced not only by motivation but also by 
biological, cultural, and situational factors. His theory became 
a significant contribution to organisational research, offering 
valuable insights into employee motivation and leadership.

4.2.2 Need Hierarchy

Fig. 4.2.2 Need Hierarchy

Human beings are driven by various needs, which play a 
crucial role in motivation. Motivation is influenced by multiple 
factors rather than just physiological drives. A comprehensive 
theory of motivation must consider the ultimate goals that 
individuals seek to achieve. At any given time, human 
behaviour reflects multiple motives, as actions are shaped by 
several unfulfilled needs and desires. These needs function 
in a hierarchical order, meaning that once a particular need is 
satisfied, another, previously unfulfilled need, emerges. This 
continuous process occurs because humans are constantly 
striving to fulfil new desires. Motivation theory, therefore, is 
an integral part of behavioural theory, where motives are seen 
as key determinants of behaviour.

Maslow’s theory is based on the concept of the propetency 
of needs, meaning that certain needs take priority over others. 
He developed a hierarchical model that classifies human needs 
into five levels. At the lowest level are basic physiological 
needs (such as food, water, and shelter), followed by safety 
and security needs. In the middle of the hierarchy are social 
needs, which involve relationships and belongingness, and 
esteem needs, which relate to self-respect and recognition. 
At the highest level is self-actualisation, which refers to the 
realisation of an individual’s full potential.
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Maslow proposed that needs must be fulfilled in a step-
by-step manner—lower-order needs must be satisfied before 
higher-order needs emerge. For example, a person struggling 
for basic survival will not be motivated by the need for 
social recognition. Additionally, a need that has already been 
satisfied no longer acts as a motivator. This hierarchical model 
provides a structured understanding of human motivation 
and its application in various fields, including psychology, 
organisational behaviour, and management. The following 
sections explore the meaning and significance of each of these 
five levels in Maslow’s hierarchy of needs.

4.2.2.1 The Physiological needs
Physiological needs represent the fundamental biological 

necessities essential for human survival, including hunger, 
thirst, and reproduction. The urgency of these needs is so strong 
that until they are met, individuals are unable to focus on higher-
level aspirations. For a person experiencing extreme hunger, 
their primary concern is securing food, and they may perceive 
an ideal world as one where food is readily available. Similarly, 
individuals deprived of basic physiological necessities prioritise 
their fulfillment over abstract concepts such as freedom, love, or 
social belonging. In contrast, those who have never experienced 
deprivation may focus on specific preferences within their 
physiological needs, such as particular food choices. Once 
these basic needs are satisfied, individuals shift their focus 
toward higher-level needs such as social belonging and security. 
Notably, individuals who have consistently met these needs can 
better endure temporary deprivation in the future.

4.2.2.2 The Security needs
Beyond physiological survival, humans seek safety and 

protection from potential dangers, including natural disasters, 
threats, and instability. Once basic survival needs are met, 
individuals prioritise security, stability, and protection in 
various aspects of life. The need for safety is especially evident 
in children, who require reassurance and predictability in their 
routines. Adults, too, prefer order and resist drastic changes in 
life. In well-governed societies, the state plays a crucial role 
in ensuring security, reducing safety concerns as a motivating 
factor. However, security needs manifest in various ways, such 
as the preference for stable employment, savings, insurance, 
and long-term financial planning. 

•	 Sequential 
Fulfillment of Needs

•	 Primacy of 
Physiological Needs

•	 Need for Safety and 
Security SG

O
U



196 SGOU - SLM - MA Public Administration - Administrative Thought

4.2.2.3 The Social needs (Belongingness and Love needs)
Humans are inherently social beings, and once physiological 

and security needs are satisfied, they seek affection, love, and 
a sense of belonging. Individuals deprived of meaningful 
relationships experience loneliness and social isolation, 
making them crave familial bonds, friendships, and community 
connections. Children from broken homes or those neglected 
in their early years develop an intensified need for love and 
acceptance, which significantly influences their behaviour and 
psychological well-being. It is essential to distinguish between 
love as an emotional and social need and sex, which primarily 
serves a physiological function.

4.2.2.4 Esteem needs
People strive for self-respect and recognition within 

society, the workplace, and personal relationships. Esteem 
needs can be categorised into two types: achievement needs 
and recognition needs. Achievement needs include self-
confidence, independence, and assertiveness, while recognition 
needs involve seeking respect, validation, and admiration 
from others. When esteem needs are met, individuals develop 
confidence and a sense of competence. Conversely, when these 
needs remain unfulfilled, people may experience feelings of 
inferiority and helplessness. Esteem needs play a critical role 
in shaping personality and self-identity.

Maslow classifies the first four levels—physiological, 
security, belongingness, and esteem needs—as ‘deficit needs’ 
(D-needs). These needs arise due to a perceived deficiency and 
cease to be motivating once fulfilled. Maslow also relates these 
needs to the principle of homeostasis, where an imbalance 
triggers a need, and satisfaction restores equilibrium. He 
further refers to these as ‘survival needs,’ emphasising their 
fundamental role in human existence.

4.2.2.5 Self actualisation needs
Self-actualisation, a concept originally introduced by Kurt 

Goldstein, represents the highest level in Maslow’s hierarchy of 
needs. It refers to an individual’s pursuit of meaning, purpose, 
and self-fulfillment in life. Even after fulfilling basic needs such 
as physiological, safety, love, and esteem needs, individuals may 
experience a sense of restlessness, motivating them to strive 
for personal excellence. The way self-actualisation manifests 
varies from person to person—one may aspire to be an ideal 
mother, while another may seek to excel as a teacher, artist, or 
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leader. However, self-actualisation does not necessarily imply 
creativity; it is more about reaching one’s fullest potential.

Maslow distinguished self-actualisation from deficiency-
based needs, labeling it as a “growth need” or “being need” 
(‘B’ need) in contrast to deficiency needs (‘D’ needs). Unlike 
physiological needs, which diminish once fulfilled, self-
actualisation needs tend to intensify as individuals progress 
in their personal growth. However, before one can reach this 
stage, their lower-level needs must be at least partially satisfied. 
Maslow estimated that only a small percentage of people—
around two percent—achieve true self-actualisation.

Maslow famously stated, “A musician must make music, 
an artist must paint, a poet must write, if he is to be ultimately 
at peace with himself.” He argued that self-actualisation is a 
fundamental driving force that compels individuals to fulfill 
their unique potential. To understand this phenomenon, Maslow 
conducted biographical analyses of eminent personalities such 
as Abraham Lincoln, Eleanor Roosevelt, Mahatma Gandhi, 
Thomas Jefferson, and Albert Einstein. Through these studies, 
he identified common traits among self-actualised individuals, 
which include:

•	 Reality-centered thinking – The ability to distinguish 
between genuine and superficial aspects of life.

•	 Problem-solving orientation – Viewing challenges as 
opportunities that require solutions.

•	 Autonomy and independence – Relying on personal 
judgment rather than external validation.

•	 Resistance to social pressures – Maintaining individu-
ality and non-conformity.

•	 Democratic values – Openness to diversity and accept-
ance of different perspectives.

•	 A unique sense of humour – Preferring humour direct-
ed at oneself rather than at others.

•	 Fresh appreciation of life – Recognising beauty and 
wonder in everyday experiences.

•	 Spontaneity and authenticity – Choosing to be genuine 
rather than pretentious.

•	 Social compassion (Gemeinshaftsgefuhl) – A deep 

sense of empathy, social concern, and humanity.
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Despite these qualities, Maslow did not consider self-
actualised individuals to be flawless. They, too, experience 
emotions like anxiety, guilt, or moments of insensitivity. 
Moreover, given the complexity of human nature, the extent 
to which individuals reach self-actualisation remains a 
subject of further research. While only a few attain complete 
self-actualisation, history provides numerous examples of 
individuals who have reached exceptional levels of achievement 
in their respective fields.

Maslow emphasised that self-actualisation is a continuous 
process rather than a fixed state. Self-actualised individuals 
typically exhibit:

•	 Emotional resilience, without excessive guilt, shame, 
or anxiety.

•	 Comfort with solitude and dignity in all situations.

•	 A deep appreciation for fundamental life experiences.

•	 The ability to maintain meaningful relationships with a 
select few.

•	 Strong ethical values and an ability to differentiate 
between right and wrong.

•	 Creativity, originality, and an independent approach to 
life.

Self-actualised individuals also possess a keen ability 
to recognise  authenticity and distinguish between truth and 
deception. Their lives are driven by a deep inner purpose rather 
than external influences. Maslow’s theory suggests that the 
pursuit of self-actualisation is a lifelong journey, marked by 
continuous personal growth and self-improvement.

Motivation of a Self-Actualized Person
Unlike lower-order needs, which allow for relatively accurate 

predictions of behaviour, the motivation of a self-actualised 
person is more complex and less predictable. As individuals 
progress up Maslow’s hierarchy, their behaviour becomes less 
dependent on external factors and more influenced by internal 
drives related to self-actualisation. If a person has fulfilled their 
basic needs, their actions may be somewhat predictable, but not 
in the conventional sense of motivation theory. Maslow even 
questioned whether self-actualised individuals are motivated 
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in the traditional sense. He stated that such individuals “work, 
strive, and remain ambitious, but in an unconventional way.” 
For them, motivation is not about fulfilling deficiencies but 
about expressing and developing their character.

Self-actualised individuals are driven by certain higher 
values, such as truth, goodness, uniqueness, perfection, 
justice, self-sufficiency, and meaningfulness. If these needs 
are not fulfilled, they may experience metapathologies—deep 
psychological distress characterised by feelings of depression, 
despair, alienation, cynicism, and disillusionment.

Characteristics of Basic Needs
Maslow further elaborated on the nature of basic needs, 

highlighting several key characteristics:

1.	 Flexibility in the Hierarchy – The hierarchy is not 
rigid, and individuals may prioritise needs differently. 
For example, some may value self-esteem over social 
belonging, believing that confidence attracts affection. 
Others may suppress certain needs permanently, such 
as psychopathic individuals who lose interest in lower-
order needs.

2.	 Relative Satisfaction – Needs do not operate in isolation 
or strict sequence. The emergence of a higher-order need 
after fulfilling a lower one is a gradual process rather 
than an immediate shift.

3.	 Unconscious Influence – In most people, needs operate 
more at an unconscious level rather than as consciously 
recognise recognised motivations.

4.	 Universal Nature – Basic human needs are similar 
across different societies and cultures, even though their 
expressions may vary.

5.	 Multi-Motivated Behaviour – Human behaviour is 
complex and influenced by multiple factors beyond 
just needs. No single need can fully determine an 
individual’s actions.

•	 Key characteristics 
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6.	 Satisfaction Eliminates Motivation – Once a need 
is fulfilled, it ceases to be a source of motivation. For 
instance, a person who has never faced hunger may 
not consider food as an active concern. Similarly, a 
person may temporarily sacrifice lower needs to fulfill 
a higher aspiration.

Illustrative Example
The relevance of Maslow’s theory can be seen 

in workplace management. Consider a company 
where employees initially focus on securing stable 
salaries and safe working conditions (physiological 
and safety needs). Once these are met, they seek 
social belonging through teamwork and recognition 
from peers. Further, they aim for promotions and 
professional development (esteem needs) before 
ultimately striving for personal fulfillment and 
creativity in their roles (self-actualisation). This 
progression mirrors Maslow’s hierarchy and explains 
why effective organisations address multiple levels 
of employee motivation.

Peak Experiences
Maslow introduced the concept of peak experiences, 

which refer to moments of profound happiness, well-being, 
and heightened awareness of deeper truths. These experiences, 
often associated with religious or spiritual awakenings, 
represent moments of cognitive bliss. Achieving peak 
experiences requires significant effort and is closely linked to 
self-actualisation.

Peak experiences can arise suddenly through various 
triggers, such as meditation, exposure to art, music, or nature. 
These moments tend to be deeply uplifting, stimulating 
creativity, strengthening determination, enhancing empathy, 
and providing a sense of integration and purpose.

Maslow described peak experiences as instances where 
individuals feel a “limitless horizon opening up, a sense of great 
ecstasy, wonder, and awe, and a loss of awareness of time and 
space.” He believed that all people are capable of experiencing 
such moments, though some individuals—whom he called non-
peakers—tend to resist or suppress them. Maslow emphasised 
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that peak experiences should be studied and cultivated, as they 
contribute to personal growth and fulfilment.

For self-actualised individuals, peak experiences are more 
frequent and serve as a defining characteristic of their cognitive 
and emotional state. These experiences represent a higher level 
of consciousness, providing them with deep insights, creative 
inspiration, and a lasting sense of inner harmony. And the 
interesting thing is that the peak experiences are not exclusive 
to self-actualised individuals.  

Eupsychian Management
Maslow proposed that organisations should be structured in 

a way that enables employees to fulfil their needs for security, 
belongingness, and self-actualisation, a concept he termed 
Eupsychian Management. He emphasised that when employees 
are dissatisfied with their work, they lose a crucial avenue for 
personal fulfilment. According to Maslow, organisations must 
ensure that workers’ needs are met by systematically analysing 
employee concerns and grievances.

4.2.3 Criticism of Maslow’s Need Theory

Maslow’s need theory has gained widespread recognition, 
but it lacks strong empirical support. Many research-

ers have questioned the accuracy of its hierarchical structure. 
While Maslow’s identification of basic human needs has been 
useful, studies indicate that needs may not necessarily follow a 
strict hierarchy.

Research by Lawler and Suttle, conducted on 187 managers 
across two organisations over six months to a year, does not 
support Maslow’s claim that human needs follow a fixed 
hierarchy. Their findings suggest that human needs can be 
broadly divided into biological needs and other needs. They 
found that non-biological needs emerge only after biological 
needs are reasonably met. However, at higher levels, individual 
differences become more apparent—some prioritise social 
needs, while others place greater emphasis on self-actualisation.

Similarly, Porter’s study challenges the strict hierarchical 
nature of needs, particularly after basic needs are satisfied. He 
observed that managers across all levels share common security 
and social needs. However, the strength of higher-order needs 
(esteem and self-actualisation) varies significantly across 
different managerial ranks. Lower-level managers were found 
to be less satisfied with these needs than higher-level managers, 
though overall, need satisfaction remained inconsistent.
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A five-year study by Hall and Nougaim also found little 
evidence supporting Maslow’s hierarchy. They observed that 
as managers progressed in their careers, their physiological 
and safety needs became less important, while their affiliation, 
esteem, and self-actualisation needs gained prominence. 
This shift was attributed to career development rather than 
the fulfillment of lower-order needs, contradicting Maslow’s 
progression model.

Maslow’s concept of self-actualisation has also been 
critiqued. He did not clearly explain the methodology used to 
select cases for study, leading to concerns about the validity of 
his conclusions. Additionally, the characteristics he associated 
with self-actualised individuals appear contradictory and 
overlapping, making them difficult to define precisely.

Cofer and Appley argue that Maslow’s emphasis on self-
actualisation is problematic due to conceptual vagueness, 
ambiguous language, and insufficient supporting evidence.

A study by Wahba and Birdwell further challenges Maslow’s 
theory, suggesting that human needs do not fit neatly into five 
categories or a fixed hierarchy. Instead, their research supports 
the idea of two broad types of needs—deficiency needs and 
growth needs—though even this distinction is not always 
consistent.

Similarly, Nash acknowledges that Maslow’s theory is an 
interesting idea but argues that it lacks practical application. He 
criticises the need hierarchy for failing to provide actionable 
guidelines for managers seeking to enhance employee 
productivity.

Maslow’s theory is widely discussed but remains empirically 
weak. The primary criticisms focus on:

1.	 Lack of strong research support – Empirical studies 
fail to confirm the hierarchical arrangement of needs.

2.	 Dispute over the hierarchy – Research suggests that 
needs emerge in a flexible manner rather than in a fixed 
sequence.

3.	 Unclear definition of self-actualisation – The concept 
lacks precision, making it difficult to apply in research 
or practice.

Despite these criticisms, Maslow’s identification of 
fundamental human needs remains a valuable contribution to 
psychology and management studies.
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Summarized Overview

Abraham Maslow’s Hierarchy of Needs remains one of the most influential theories 
in understanding human motivation. His model explains that individuals progress 

through different levels of needs, starting from basic physiological and safety needs to 
higher-order psychological and self-fulfilment needs. The ultimate stage, self-actualisa-
tion, represents the realisation of one’s full potential, while peak experiences highlight 
moments of deep personal fulfilment and creativity.

Maslow’s theory has had a significant impact on various fields, including public 
administration, management, and policy-making, helping leaders understand motivation 
in workplaces and governance. However, the theory has also faced criticisms, particularly 
for its rigid hierarchy and lack of consideration for cultural and individual differences. 
Researchers argue that human motivation is more complex and does not always follow 
a fixed order.

Despite these critiques, Maslow’s ideas remain relevant in administrative thought, 
providing a valuable framework for understanding employee motivation, leadership, 
and public service effectiveness. By applying Maslow’s insights, administrators 
and policymakers can create environments that support individual growth and 
enhance organisational efficiency. Thus, studying Maslow’s theory helps in shaping 
better governance, management practices, and human resource strategies in public 
administration.

Self-Assessment

1.	 Explain the five levels of Maslow’s Need Hierarchy with suitable examples.

2.	 Define self-actualisation and describe its key characteristics.

3.	 What are peak experiences, and how do they contribute to an individual’s motiva-
tion?

4.	 Critically examine Maslow’s Need Hierarchy Theory and its relevance in contem-
porary administrative settings.

5.	 Evaluate the role of peak experiences in shaping an individual’s motivation and 
leadership abilities.

6.	 Explain the criticisms of Maslow’s Need Hierarchy Theory.SG
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Space for Learner Engagement for Objective Questions
Learners are encouraged to develop objective questions based on the content in the 

paragraph as a sign of their comprehension of the content. The Learners may reflect on the 
recap bullets and relate their understanding with the narrative in order to frame objective 
questions from the given text. The University expects that 1 - 2 questions are developed for 
each paragraph. The space given below can be used for listing the questions.
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UNIT 3
Douglas McGregor and Motivation 

Learning Outcomes

Upon completion of the unit, the learner will be able to: 

•	 understand McGregor’s Theory X and Theory Y

•	 delineate the differences between Theory X and Theory Y

•	 explain how transactional influence relates to motivation

•	 discuss the strengths and weaknesses of McGregor’s motivation theory

Background 

Imagine working in an organisation where your boss constantly watches over you, 
assumes you dislike work, and believes you will only perform if threatened with pun-

ishment or rewarded with incentives. Now, picture a workplace where your manager 
trusts you, values your ideas, and believes you are self-motivated to contribute. These 
two contrasting views reflect Douglas McGregor’s Theory X and Theory Y, which rev-
olutionised management thinking in the 20th century.

McGregor introduced these theories in his book The Human Side of Enterprise 
(1960) to explain how managers perceive and treat employees. Theory X assumes 
that employees are lazy, avoid responsibility, and need strict supervision, leading to 
an authoritarian management style. On the other hand, Theory Y sees employees as 
self-driven, creative, and capable of taking responsibility, encouraging a participative 
leadership approach. These perspectives shape how organisations function and how 
employees respond to their work environment.

In addition to these theories, the concept of transactional influence plays a significant 
role in motivation. This approach focuses on structured exchanges, where managers 
set clear expectations and use rewards or penalties to influence employee behaviour. 
While transactional leadership aligns more with Theory X, it can be adapted to support 
motivation in different organisational settings.

Despite their impact, McGregor’s theories have faced criticism for oversimplifying 
employee behaviour. In reality, no single approach fits all situations. Effective 
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management often requires a balance between control and trust, depending on the 
workforce and organisational goals.

Understanding McGregor’s theories helps future administrators and managers create 
better workplaces by recognising how leadership styles influence employee motivation 
and performance. By applying the right approach, organisations can foster a more 
productive and satisfied workforce.

Keywords

Behavioural Movement, Managerial Control, Human Motivation, Intrinsic Motivation 
Communication  

Discussion 4.3.1 Introduction 

Douglas McGregor, a distinguished social psychologist, re-
mains a significant figure in management studies due to 

his innovative contributions to both the theory and practice of 
management. As a leading proponent of the behavioural move-
ment in the post-war era, McGregor played a crucial role in 
challenging traditional managerial assumptions about human 
behaviour within organisations. He scientifically demonstrated 
that relying primarily on authority for control in the workplace 
leads to employee resistance, reduced productivity, and disen-
gagement from organisational goals. Such an approach fosters 
defiance toward authority and ultimately results in inadequate 
motivation for both individual and organisational development.

Life and Works
Douglas Murray McGregor (1906–1964) was born in 

Detroit, Michigan. During his early years, he worked as a night 
clerk and also played the piano. He initially enrolled at the 
College of the City of Detroit (now Wayne State University) to 
study psychology. After attending Oberlin College in Ohio for 
a short period, he left his studies at the age of 19 and worked as 
a gas station attendant in Buffalo. By 1930, he had advanced to 
the position of Regional Gas Station Manager. McGregor later 
resumed his education, earning a bachelor’s degree from Wayne 
State University in 1932, followed by a master’s degree (1937) 
and a doctorate (1935) in psychology from Harvard University.

In 1935, McGregor joined Harvard University as a lecturer 
and, two years later, moved to the Massachusetts Institute 
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of Technology (MIT), where he established the Industrial 
Relations Section and began working as a consultant. In 1948, 
at the age of 41, he became the president of Antioch College 
in Yellow Springs, Ohio, a position he held for six years. In 
recognition of his contributions, the college later named one of 
its main institutions Antioch University McGregor, commonly 
referred to as McGregor. In 1954, he returned to MIT as a 
faculty member at the Sloan School of Management, where he 
continued to consult for both government and industry. He also 
served as the director of the Social Science Research Council, 
a member of the Board for the Foundation for Research on 
Human Behaviour, and was actively involved in the National 
Training Laboratories.

McGregor’s most influential work, The Human Side of 
Enterprise, marked a turning point in management thought 
and is regarded as one of the most significant contributions 
to industrial psychology. The book has had a lasting impact 
on management education and practice, particularly in 
understanding how employees can be motivated either through 
direct control or by fostering self-discipline and integration. 
Through various articles, McGregor advocated for a new 
“social architecture”—a management approach rooted in 
human values and professional ethics. His other notable work, 
The Professional Manager, further expanded on his ideas, 
linking behavioural concepts with organisational management 
and emphasising the importance of managerial empathy. In 
1993, McGregor was recognise recognised as one of the most 
influential management thinkers of all time, alongside Henri 
Fayol.

4.3.2 Theory X and Theory Y

Douglas McGregor, through his research on organisational 
conflicts and human relations, developed two contrasting 

theories of managerial control - Theory X and Theory Y. These 
theories are based on different assumptions about human moti-
vation and behaviour in the workplace.

Theory X: Traditional Assumptions
Theory X is based on a traditional approach to management 

that emphasises control and direction. It aligns with the 
principles of early management theorists such as Henri Fayol. 
The core assumptions of Theory X are as follows:

•	 Inherent Dislike for Work: People naturally dislike work 

and will avoid it whenever possible.
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•	 Need for Coercion and Control: Because individuals re-

sist work, they must be forced, controlled, and threatened 

with punishment to ensure productivity.

•	 Preference for Direction and Security: Most individuals 

prefer to be directed, avoid responsibility, have little ambi-

tion, and prioritise job security above all else.

Theory X follows a carrot-and-stick approach, where 
employees are motivated through rewards and punishments. 
This method assumes that external incentives, such as financial 
rewards or disciplinary actions, are the primary motivators for 
employees. 

While Theory X has been historically significant in 
managerial practice, it has notable drawbacks:

	fIt often leads to defensive and retaliatory behaviours 

such as unionisation and poor-quality work.

	fStudies like the Hawthorne Experiments and research by 

Rensis Likert have challenged its assumptions, suggest-

ing that employees are not solely motivated by fear and 

external control.

	fMcGregor himself acknowledged that Theory X is ef-

fective only under certain circumstances and becomes 

ineffective once individuals achieve a stable level of 

financial security and seek higher psychological and 

self-fulfilment needs.

Theory Y: Alternative Assumptions
As an alternative to the rigid control of Theory X, McGregor 

introduced Theory Y, which emphasises self-motivation, 
participation, and integration in management.

•	 Work as a Natural Activity: People do not inherently 
dislike work; it is as natural as play or rest.

•	 Self-Direction and Control: Employees can exercise 
self-control and self-direction when they are committed 
to organisational goals.

•	 Intrinsic Motivation: The best way to secure commit-
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ment from employees is by fulfilling their higher-order 
psychological needs, such as self-actualisation.

•	 Acceptance of Responsibility: Given the right condi-
tions, individuals not only accept but also seek respon-
sibility.

•	 Creative Potential: Many individuals have creative 
problem-solving abilities that remain untapped in most 
organisations.

•	 Underutilisation of Human Potential: Most organisa-
tions do not fully utilise the potential of their employees.

Theory Y promotes participative management and a 
collaborative work environment. It focuses on developing 
positive relationships within the organisation by fostering trust, 
motivation, and self-direction among employees.

Managers often assume that employees are lazy based on 
selective observations. However, McGregor’s research indicates 
that individuals show initiative when given opportunities to 
contribute meaningfully. Some key applications of Theory Y 
include:
1.	 Staff-Line Relationships: 

In Theory X, staff departments are used as tools of top 
management to control employees, which creates tension 
between different levels of management.

In Theory Y, managers act more like professionals working 
alongside their subordinates, encouraging cooperation and 
reducing conflicts.
2.	 The Scanlon Plan: 

Participative Management McGregor, along with Frederick 
Lesieur, studied the Scanlon Plan in Massachusetts, which 
emphasised employee participation. The key principles of this 
plan include:

Loss Reduction Sharing: Employees are rewarded for 
helping reduce costs and inefficiencies.

Effective Participation: Employees are actively involved 
in decision-making processes, leading to higher motivation and 
commitment.

McGregor’s Theory X and Theory Y provide two contrasting 
views on management and motivation. While Theory X relies 
on strict control and external incentives, Theory Y emphasises 
self-motivation, responsibility, and participative decision-

•	 Applicability of 
Theory Y
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making. Modern organisations increasingly recognise the value 
of Theory Y in fostering innovation, commitment, and higher 
productivity.

Theory X Theory Y

Inherent dislike for work Work is natural like rest or 
play

Avoid responsibility
Accept and seek 
responsibility under proper 
condition

External control and close 
supervision

Self-direction and self-
control

Centralisation of authority 
and autocratic leadership

Decentralisation & 
participation in decision-
making, democratic 
leadership

Lack creativity and resist 
change Creativity is there

People lack self-motivation People are self-motivated

Theory Z 
William Ouchi formulated Theory Z after analysing and comparing management practices 

in Japan and the United States. This theory presents a comprehensive model of motivation, 
emphasising both organisational and behavioural dimensions of management. It asserts that large 
and complex organisations function as human systems, and their success is largely influenced 
by the degree of humanistic principles applied. Theory Z organisations are characterised by 
three fundamental attributes: trust, subtlety, and intimacy.

Ouchi emphasised that an effective organisation relies on trust, integrity, and openness. The 
theory advocates for employee involvement in organisational matters, as active participation 
in decision-making fosters commitment and enhances performance. Employee involvement 
entails meaningful engagement in shaping organisational decisions. Leaders, according to this 
perspective, should focus on harmonising efforts to cultivate a shared organisational culture and 
a sense of belonging among employees. Moreover, Theory Z recommends that control systems 
within organisations should be informal, prioritising mutual trust and collaboration over rigid 
superior-subordinate relationships.

Despite its insights, Theory Z is primarily derived from Japanese management practices, 
which are deeply rooted in Japan’s distinct cultural framework. Consequently, its applicability 
to organisations in diverse cultural contexts remains debatable. Additionally, some critics argue 
that there is insufficient empirical research to validate the theory’s practical effectiveness.
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4.3.3 Transactional Influence 

One of McGregor’s significant contributions to manage-
ment science is the concept of transactional influence. 

Even though transactional Influence is not explicitly a term 
coined by McGregor but developed from the contributions of 
various thinkers. He emphasised that managing differences and 
building an effective managerial team is not merely about ex-
erting power or control. Instead, it involves organising mana-
gerial work in a way that fosters collaboration and mutual un-
derstanding. McGregor viewed influence as a social interaction 
based on mutual orientation. He argued that influence should 
not be a zero-sum game where one person’s gain results in an-
other’s loss. According to him, when elements such as trust and 
mutual support exist within an organisation, concerns about 
power equalisation or loss of authority become irrelevant.

Throughout his career, McGregor responded to critics 
who claimed that his theories, particularly Theory Y, were 
impractical. Many agreed with his vision but struggled with 
its application. His response was that each manager must find 
their own way to implement these ideas, but he was convinced 
that addressing this challenge could provide individuals 
with greater autonomy in decision-making. In his work The 
Professional Manager, McGregor elaborated on how managers 
can navigate their roles effectively. He discussed understanding 
one’s managerial role and leadership style, balancing power 
and control in an organisation, fostering teamwork and 
collaboration, and managing conflicts in a constructive manner. 
By integrating these principles, managers can create an 
environment that promotes cooperation and enhances overall 
organisational effectiveness.

4.3.4 Criticism

While McGregor’s theories have been highly influential, 
they have also faced criticism. One major critique is that 

they oversimplify human behaviour by dividing management 
approaches into two contrasting categories. In reality, em-
ployee motivation is complex and cannot always be classified 
strictly under Theory X or Theory Y. Some scholars argue that 
McGregor underestimated the need for managerial control in 
certain situations, especially when employees lack self-direc-
tion or motivation.

Additionally, the widespread interpretation of Theory Y as 
inherently superior has been questioned. Not all organisations 

•	 Oversimplification of 
Human Behaviour
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or job roles are suited to participative management styles, and 
excessive emphasis on autonomy can lead to inefficiencies. 
Companies that attempted to fully implement Theory Y 
principles have sometimes struggled, suggesting that a balanced 
approach incorporating elements of both theories may be more 
effective.

Moreover, critics point out that McGregor’s theories are 
based on assumptions that may not be universally applicable. 
Cultural differences, economic conditions, and organisational 
structures influence managerial effectiveness, making it difficult 
to apply a single theory to all contexts. Despite these criticisms, 
McGregor’s work remains a cornerstone in management studies, 
offering a foundation for further research and adaptation in 
modern workplaces.

•	 Balanced approach 
needed

Summarized Overview

Douglas McGregor’s Theory X and Theory Y provide valuable insights into how 
managers perceive and motivate employees. Theory X assumes that employees are lazy, 
require close supervision, and need rewards or punishments to perform. In contrast, 
Theory Y views employees as self-motivated, responsible, and capable of creativity 
when given the right environment. These theories have shaped modern management 
practices and continue to influence leadership approaches in various organisations.

The concept of transactional influence further explains how managers use structured 
rewards and consequences to guide employee behaviour. While this approach aligns 
more with Theory X, it can also be used effectively in different situations to maintain 
productivity and organisational stability.

Despite its impact, McGregor’s theory has received criticism for being too simplistic. 
Real-world organisations often require a combination of both Theory X and Theory Y 
approaches, depending on employee behaviour, job nature, and organisational goals.

By understanding McGregor’s ideas, future administrators and managers can develop 
effective motivation strategies, improve workplace culture, and enhance employee 
performance. Applying a balanced approach to leadership can create an environment 
that encourages both productivity and job satisfaction, leading to better organisational 
success.

Self-Assessment

1.	 Explain McGregor’s Theory X and Theory Y.

2.	 What are the key characteristics of Theory X and Theory Y managers? Provide a 
comparison.
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3.	 What are the basic assumptions of Theory X? How does it affect employee man-
agement?

4.	 Describe the major criticisms of McGregor’s Theory X and Theory Y.

5.	 Compare and contrast Theory X and Theory Y. Which theory is more relevant in 
modern public administration? Justify your answer with examples.
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Space for Learner Engagement for Objective Questions
Learners are encouraged to develop objective questions based on the content in the 

paragraph as a sign of their comprehension of the content. The Learners may reflect on the 
recap bullets and relate their understanding with the narrative in order to frame objective 
questions from the given text. The University expects that 1 - 2 questions are developed for 
each paragraph. The space given below can be used for listing the questions.
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MODEL QUESTIONPAPER - SET A
Semester II- M.A PUBLIC ADMINISTRATION

DISCIPLINE CORE - M23PA05DC  ADMINISTRATIVE THOUGHT
2023-24 - Admission Onwards

Time: 3 Hours                                                                          		       Max Marks: 70

SECTION A
Answer any ten questions in a word or a sentence.  Each question carries one mark.
								             (10 × 1 = 10 Marks)

1.	 What is the name of Kautilya’s seminal work on political philosophy and administrative 
science?  

2.	 Who is widely regarded as the father of Public Administration?   
3.	 Who is considered as the Father of Scientific Management?
4.	 In which language was Henri Fayol’s book “Administration Industrielle et Générale” 

first published?    
5.	 Which authority is rooted in the extraordinary qualities of a leader?    
6.	 Which of Weber’s types of authority is based on established laws and rules?    
7.	 What are the three ways in which conflict can be resolved according to Follett?    
8.	 What is bounded rationality?
9.	 Define “integration” in the context of conflict resolution.    
10.	 Who is known as the father of the Human Relations Movement?
11.	 Define “self-actualisation” according to Maslow.
12.	 What type of leadership does Theory Y suggest?
13.	 List the five levels in the need hierarchy theory of Abraham Maslow
14.	 The Art of Cutting Metal is authored by?
15.	 What are the five fundamental functions of management identified by Henri Fayol?

SECTION B
Answer any five questions in two or three sentences. Each question carries two marks.  
								               (5×2 =10 Marks)

16.	 What does Kautilya say about the importance of the treasury (Kosha) for a state?   
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17.	 Why did Wilson advocate for separating politics from administration?   
18.	 What are the key ideas of Taylor’s scientific management?   
19.	 Name any four of Fayol’s 14 principles of management.    
20.	 What is the significance of “Esprit de Corps” according to Fayol?    
21.	 Differentiate between “power-over” and “power-with”.    
22.	 What are the differences between Theory X and Theory Y assumptions about human 

nature?    
23.	 What are the key components of Maslow’s Hierarchy of Needs?    
24.	 What are the four main phases of Hawthorne experiment?
25.	 Differentiate between Maslow’s Deficiency Needs and Growth Needs.    

SECTION C
Answer any five questions in one paragraph. Each question carries four marks.  
								                  (5×4 = 20 Marks)

26.	 Discuss Kautilya’s views on financial administration. 
27.	 Explain Weber’s concept of legal-rational authority 
28.	 Explain Gulick and Urwick’s POSDCORB
29.	 Differentiate between programmed and non-programmed decisions.
30.	 Compare formal and informal organisation in detail
31.	   Describe the characteristics of self-actualised individuals.    
32.	 Explain the concept of bounded rationality
33.	 Briefly explain the rationale for separating politics from administration

SECTION D
  Answer any three questions in two pages. Each question carries ten marks.  
								                  (3×10 =30 Marks)

34.	 Explain Taylor’s theory of scientific management.    
35.	 Compare and contrast Fayol’s Administrative Theory with Taylor’s Scientific 

Management.    
36.	 Analyse Maslow’s Hierarchy of Needs and its implications for understanding individual 

and organisational behaviour.
37.	 Critically analyze Wilson’s concept of the politics-administration dichotomy.    
38.	 Critically analyze Mary Parker Follett’s contributions to administrative thought
39.	 Explain Barnard’s functions of the executive and their role in maintaining organizational 

equilibrium.   
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SREENARAYANAGURU OPEN UNIVERSITY

QP CODE: ………						      Reg. No	 : ………...............
								        Name		  : ………………...

MODEL QUESTIONPAPER - SET B
Semester II- M.A PUBLIC ADMINISTRATION

DISCIPLINE CORE - M23PA05DC  ADMINISTRATIVE THOUGHT
2023-24 - Admission Onwards 

Time: 3 Hours                                                                          		       Max Marks: 70

SECTION A
Answer any ten questions in a word or a sentence.  Each question carries one mark.

								             (10×1 = 10 Marks)

1.	 Who founded the Mauryan Empire?   
2.	 In which year was Woodrow Wilson’s essay “The Study of Administration” published? 
3.	 What does Taylor call the shift in mindset of both workers and management?
4.	 Name any two activities categorized by Fayol as managerial activities.    
5.	 What is the concept of bypassing certain hierarchical levels for direct communication 

known as?    
6.	 Which authority is derived from the position a person holds in the organization?    
7.	 Name any two conflict resolution strategies.
8.	 Name one of the inducements that motivate individuals within an organization
9.	 What does Follett mean by “power-with”?   
10.	 In which company were the Hawthorne Studies conducted?    
11.	 What does McGregor’s Theory X assume about employees?    
12.	 What does it mean by Eupsychian Management?
13.	 Who introduced the word bureaucracy?
14.	 What does the term Janapada means?
15.	 What is programmed decisions?

SECTION B
Answer any five questions in two or three sentences. Each question carries two marks.  
								               (5×2 =10 Marks)

16.	 What is the significance of the Saptanga theory in Arthashastra?  
17.	 What is the core argument of Wilson’s politics-administration dichotomy?  
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18.	 What are the two groups that Taylor divided the eight functional foremen into?
19.	 What does the acronym “POSDCORB” stand for?    
20.	 What are the key characteristics of Weber’s bureaucratic official?    
21.	 What is the contribution-satisfaction equilibrium theory?    
22.	 List any four characteristics of self-actualised individual
23.	  List any two differences between programmed and non-programmed decisions
24.	 Explain the term Administrative Man and mention any two of its characteristics
25.	 List any two characteristics of formal organisation

SECTION C
Answer any five questions in one paragraph. Each question carries four marks.  
								                  (5×4 = 20 Marks)

26.	 Explain Taylor’s concept of “functional foremanship.”    
27.	 Explain Fayol’s six groups of activities in an industrial undertaking.
28.	 Compare between Fayol and Taylor’s management theories?    
29.	 What are the key characteristics of formal organizations according to Barnard?    
30.	 Compare and contrast the Economic Man and the Administrative Man.    
31.	 Explain the three types of authority identified by Weber
32.	 What are the eight fundamental principles of organisation identified by Urwick?
33.	 Briefly explain the contribution of kautilya to political and administrative thought

SECTION D
  Answer any three questions in two pages. Each question carries ten marks.  
								                  (3×10 =30 Marks)

34.	 Explain the Saptanga Theory in detail.    
35.	 Critically analyze Henri Fayol’s 14 principles of management and their relevance in 

today’s administrative settings.    
36.	 Explain Abraham Maslow’s Hierarchy of Needs theory and analyze the criticisms 

against it.
37.	 Explain the three different methods of conflict resolution, along with the steps toward 

integration and the obstacles to achieving it.
38.	 Discuss the key components of POSDCORB and analyze its application and criticism

39.	 Critically analyze Mary Parker Follett’s contributions to administrative thought
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