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ADMINISTRATIVE ORGANIZATION AND METHODS FOR DEVELOPMENT'/

Fora.worklng partyhowever competent, the adminigtrative organlzatlon
and methods for the development of a society would be a subject to be
examined with some anxiety, if the whole range of its implications were
involved. But when the topic is approached with humility and an .open mind
and, after 'thorough probing by discussion and exchange of experience, and
leads t6 concrete proposals which do not pretend to exhaust the subject
neither in scope nor depth, it is perhaps one of the most exciting to which
responsible persons in public life can devote their attention.

The topic actually covers the ultimate goal of public action and the
methods of attaining it. The first working party at this second conference
on the adminigtrative problems of African: govcrnments will describe the .
ultlmate goal of development and the cxtent to which administration is res-
ponsible for achieving.this, .social finality, while the sccond work:ng party
will be ,responsible for analy31ng tho methods.

T+ would be wrong to regard an examlnatlon limited to methods of action
as & task af sccond~ratc importances The participants at the Seniinar on the .
Administrative Problems of African Statcs held herée from 2 to 11 October .
1962, have alrcady stated that any policy of development depends partly "on.
technical, rational, objective, administrative, factors which governments.

must not disregera” (E/CN.14/180/Chap. III, para.2), adding that "problems of

organizotion and administration should be con51dored along w1th the substan-
tive aspects of plans" (E/CN 14/180/Chap. 11, -para. 1).

The subJoct is thcrcfore essentially technlcal though 1t has o few
gcneral aspccts. :

Thﬂs,'admznlstrmtlon is o social phenomcnon, looked at ecxtcrnally {the
ludicrous aspects of "burcaucracy" can be as illuminating as pedantic congi-
derations) as well as internally, :and group dynamlcs sometlmes have as much
influence as an official organlzatlonal chart.

Further, a.dminis’cration ;;i.;s' an’ entity ‘subordina.ted to tho political . ‘
structure which determines the final geals of its action, but the influcnce
of which can also be extcended to aspects which, in principle, are purely
administrative, '

Or again, the final goal of administration ig not _sutonomous,. but “bound
up with the gencral purposes of -the socicty it scrves. To 0551gn rcsponsibi-
lity to an entity for an ultimate goal external to itself, implics certain
rclationships bétween the entlty -and 1ts env1rpnment,

l/ Prepared by Mr. Marccl Fourré, Maltrc deg requBtes ot the Conseil d'Etat,
Paris.
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Crudely statcd the relationship is onc-sided and authoritarian. Such
5 situation which is suited to systems of government that make a sharp
distinction between governors and governed (this does not apply only to
despotic systems) is not to be recommended.

In modern societies, {whether a system of goverament is liberal or
anthoritarian) the rclationship between the administration and the society
is a two-way traffic. Consequently, administration cannot be diverced from
its various relations with the social body and their modes of expression:
the mutual adoption of ideas hy administrating and the administered, the
absorption and redistribution of goods, funds or services, influcnce the
characteristics of the administration.

Such diversec elements which throughout history have always had a varied
content and gtill do to a consziderable extent today in ccrtzin places, have
not weakened the nced for administration any more than its unity. HRemoved
from the environment whose cnds it scrves through available human and material
regources, administration is a tcchnique very differcent from other technigues.

These other techniques in the usual sense arc very special. Their limits
and content are fairly well dcfined, and, for a season, until some new in-
vention comcs along, they provide the accepted nostrums. They are ticd to
scienceg which enjoy afemporary but fairly cstoblished sofety until new know-
ledge and discoveries. '

On the contrary, therc is still some hesitancy in admitting that there
existe a scicnce of administration which can account for the oldest and most
universal sccial phenomencn. Occasionally the ingenious attempts at explana-
tion beorder on platitude. They are eithcr t00 general and mcrcly reitcratc
the findings of sociclogy, "politology" and law, or else are too specialized
and then become a get of techniques or even a bunch of nostrums.

The saving grace of rescarch in this field lies in the systematization
and ratidnalization cf Organization and Methods. The incongpicuous initials
10 and M" should not couse any delusion. Every human endcavour stems from
the deliberate adaptation of o get of means. Administration is nothing more
thon orgonization and mcthods.

Ang yet, the phenomenon is not a physical or human entity functioning
mechanically to producce goods or gervices. From the mechanical arts or the

ballet to orgenization the difference is the same ag betwcen action and crient-

ation:. of acticne There is the rub. Organization is & mochoanism designed to
gct things done rather than do them., Methods are certainly a rationaligation
of action but of that sort of action which is unawarc of its ultimate goal or
final destiny. Consequently, mcthods must be conceived in relation to the
extornal ends they subserve.
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This is not without its consequences. There are some administrative
organizations and working methods, in other words, some administrations
which are almost perfect in themselves but which are not very efficient.
The machinery is perfectly coherent but there is no contact between 1t
and external 8001ety.

However' any attempt to equate improvement in administrative function=
ing to0 the efficient operation of organization and methods preduces a
certain misgiving. Organization and Methods in their modern form are of
private origin, whereas administration is designed to serve the public. At

“-thig level, there is no-incompatibility: At one end there is a technical
' phenomenon:de31gned to cope with methods, at the other an appeal to ulti-

mate goals. Logically’the procces is erroneous which draws conclusions

from such a comparison. It assumes that becausc 0 and M stommed from the
private sector, they look implicitly to profit. But the experience of
large enterpriscs has shown that O and M present an improvemcnt in processcs
irrespeétive of the cnds they serve. VWhereas alternatively an administra-—
tion which functions regardicss of costs, would probably ruin a society
rather than make it efficient. The administrator is not only responsible

- for achicving the political cnds énvisaged, buit is also accountable for the

means made available to him. In fact, diffcrent netions are not contradic-
tory if they ontor a recasoning at diffcerent lovels. Actuzally, the reason=-

“ing which seeks to link thc tochnique of the use of mcong with an ultimate
' "goal of that utilization and alsoc neglects the means by appealing to the’

lofty ends, must be rejccted becauge the object is to attain the goal-by
using the meang available, and failurc may rcesult from ncgllgcnce in the

proper use of methods.

Moreovcr, the participants at the Conforcnce of October 2 to 11, 1962
laid down the principle whercby "questions of organization structurc,
communicationsi.. cannot be looked upon as isolated ministerial problems".
(E/CN.14/180/Chap.1I, para.5).

The analysis of the concept of cfficient administration in its dual
aspect of suitable organization and appropriate methods considerably facili-
tates the study of administration and administrative reform. Those who have
to take action daily in O and M scrviccs, caught as:they are té sode:éxtént
in the grip of the past and the needs of the moment, take concrete action by

reform in mcthods and do not tackle organization except indirectly through

methods. Theorctically, it would be an advantage to tackle the first rather
than the¢ second, since administration organization provides the framcwork for
the play of methods; but it does not follow that mcthods make no demand upon
organization. It would be wise to suspend judgement on structures until
there has been eventually some change following an cxamination of methods.
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I. ORGANIZATION

Organization is based on a number of conceptis, -the offccts and methods *
of conciliation of which could be examined. But first the essential charac-
ter of organization should be defined, starting from the Aaxiematic observes—
tien that.organization implies cleavages and superpositionss The fact that
~an administration consisting of a singlc ministry with officials working in
a single office is inconceivable; is nct meaningléss.

Actually, organization is achieved on the bapsis of a grid of distribu-
ted responsibilities, the vertical lines of which represent varicus types of
action, while the horizontal ones denote a combination of different mcans
and ways. The lattcr indicate the complexity of the work of administration,
while the former denote the varicd character of the problems.

The different agpocts of action are geonerally rcgarded as functions or
a combination of ways and means.

(11)A. Analysis of functions in an abstract sensc would lcad to structura-
tion of administration on the basis of a global cutline. In fact cvery
administration already has a pattern from the moment it is conceived, and

it is a fortunaic circumsiance that social life is organized quite indepen-
dently of the theorist. Howcver, it is useful to characterize functions and
arrive at some outline which can be gradually put into effect.

Certainly the distribution of ministerial departments is a political
matter, but this does not rule out the possibility of distribution and com-—
pogition of poritfolios on the basis of functicnal blocs,.

Merecver, the cxistence of a structurc sometimes creates a body of
‘civil scrvants with their own traditions which have some value and offer a
certain amount of guarantces.

Finally, adminietrations scldom wither away. They change with changing
motiveg for their cxistcnco.

In conclusion, de facto organization implicitly follows fundamental
principles. Indeed, any scheme of orgenization which does not fit im with
the facte, is of doubtful valuc. However,; it will be notcd that certain
functiong are predominant, like Defence, Foreign Affairg, Justice, the
Intcrior, and Finance, which are the oldest in the experience of States;
as well ag Education, Agriculture, Public Works, Public Health or Social
Welfarc. All these ministerial departments with the exception of Finance
satisfy a single concept in various fields. The last named mobilize means
while the other deparitments are devoted to the administration of direct
services.
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(111) 1. -Consequently, it is worthwhile that ‘the scéond working party
should firstensure that the functions for securlﬁg and administering
funds are all taken into con51dcrut10n anda@preuzatewhether they should
be in 1ndlscr1m1nately assoclated onc with another or with the functlons of.
management-s

Since the media consist cf men, goods and money, it would not per-
haps be idle to state what should bé the gencral administrative organs and,
also consider whether the Minigtry of Finencc should administer the Civil
Service and centralize the control of office equipment, or whether there
should be somc other attachment or a Department of the Civil Service, and,
if go, what authcerity it will have over the officials in rolatlon to the
authority of the Ministries which make use of them.

Is it advisable that ccrtain gtaff should be independently adminie
gtered within the department where they serve? Ig one a magistrate or.a .
soldier rathcer than a civil servent? Or again, should the Londs Depart=-
ment which lcoks after rcal estote, build real cstate, acquire or sell it?
And, in any c¢asec, ig a building o ‘schocl, a barracks or just a picce of |
immovable property? In short, the sccond working party can establigh the
differenceé between the essential naturc of the function which dcrives from
the adminigtration ¢f the means and thce spccialized usc of those mcans.

It can casily be bascd on' the analysis of acis of management and on
discrimination ‘hetween thOSe who can be deta ached from the context of - use;

g0 far as the civil service is conccrncd for instonce, tralnlng, recruit=
mcnt, remuneration, posting, use, supcrvision and discipline make it possible
1o securc an adequate divigion. But the impact of method should noi be
neglected eithor and the working party will notice that certain modern
technigques can lead to matCrlal contralization which, in certain circumg-..
tances, docs not rule ocut deconcentratad. or dccentrallzea decigion-making
(automlzatlon of thc acuountlng in the’ 01v11 service).

At thls:stage, an attempt might be made to determine the place of ©
and M serviccs in thc structurci Their spcciality is of the most general
charactor and is not linked to the ficld of application. Placing the
central O and M office under personngl administration may arouse the feay
that its purposc is to deflate the numerlcal strcngth of thc staff, oand this
is paychologically a delicate p01nt. GenC“ally placed under the Ministry of
Finance, the central O and M department may be restricted to codt compression.
The working party moy purhaps observe that the implementation of cecrtain |
administrative methods (auwtomization of lcgal decumentation) and that O & M
advide ig of some 1mportance for programme implementation. In this respect,
the central O and M department miay be placed under the head of Governmeont y
in direct touch with thc bodies engagad in the preparation of plane or pro-

. grammce. Besides, it must be admitted that administrotive rcform is an

indefinito phcnomenon and’ thcre arc cxomples of ministrics for administrative
reform, ' ‘ :

(112) 2. The other functions being functions of management, it was observed -
that administration tended tc have rccourse to dircet managoement,
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The fact is that it is apparently simpler, safer and more efficient
to use global structures which operate directly. However, direct action
where public funds are invelved is unwieldy for scciety in general and
cnly produces partial rcsults. It may be appropriate to review the fields
which by their very nature lend themselves to such procedures and those
which are subjected to them only from habit.

For example, national defence, diplomacy, justice, police, finance,
obviously come under the direct action of the State and cannot be conce-—
ded or farmed out. '

The extension of political responsibility to economic and social
functions has usually led to the application of the same technigque of
intervention. The tendency was probably justified at the outset in the
abgence of any animation mcthods. An intermediate solution between iak-
ing a given matter in hand or refraining from any action was unknown or
impracticable.

However, it has been obscrved that in the new fields, direct action
was possible or desirable even if it did not apply uniformly. Theoreti-
cally, of coursc, feod production might be nationalized, but it is often
clear that direct action in agriculturc hardly goes beyond the construc—
tion of works (water supplics, drainage). Infectious disease control can
more casily be achicved through direct State action centralized and
rendered mobile. It docs not necessarily follow that permanent and costly
hogpital equipment should be 2 State monopoly.

It is worth making a distinction betweecn the act of adminigtration
and its concrcte regult. It is different from the scrvice rendered:
diffecrent from ecucation, health and roads. It is the preparation of
executive decisions and their corpllariess. It is an attempt to put the
administcred subjects in a rcceptive framc of mind. It is the supervision
of the rosult. However, this is not the way thot the administered subject
sces the administraticn and he is probably right, because the administra-
tion hasg become identified with its cwn works.

(113) 3. Now, it may perhaps be necessary for the second working party %o
agk itself whether this tcndency is good in all cases. Certain fields would
then come under animation and not under direct action. The responsible
adminigtration would then be essentially an organ of study, suiding the
agencies which provide the means of action particularly through financial

and technical aid and infermation, and the eventual direction of local counter-
-parts. A mairix may be envisaged for the provisicon in orcdinates of procedures
for action (State monopoly, public esteblishment, concession, private bodies,
free initiative) and in abscissa of ficlds of action {administration, agrie 1i
culture, industry, trade, cultural activity, health...). The cnus is on the
group to draw from the naturc of the tasks the conclusions on the method: to
be used. But here it is worth alsc linking choice with the possibilities
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that can be derived from means and methods and it will be obscrved, among

~other things, that mcdern information and supcrvision media make it

possible to achicve a concentration of concept and & deconcentration or
oven accentrallzatlon of action.

Therc is a particular instancc where the idea has become general
that responsibility for the competent administration is not a motter of
dircet action. The rcference is to development planning. Whether the
cconomy is a libcral one or is stimulated by public structurcs, planning
covers the cconomic agents without replacing them.

It is gonerally admitted thnt the function of planning should be
autonomous so far as ministerial departments are concerned; that its excr-
cise is facilitated by attaching it to the Head of Government; and that in
practice it is restrictod to global concepts, co-ordination of methods, and
information on implamentation. This crcotos 2 need for constant liaison
in thc scnse of information and in the cpposite sense of indicaticn. On
the basis of such principles, combinations of sectoral units and uwnits for
the gynthesization of meang have developed in the central organization.
Land and city or country planning shows similar charactcoristics of general
vlanning ag ecconomic plan cevelopment.

Betwecen the concept of a policy at this leovel and inter-ministerial
co-ordination, the differcnce lies in the scope of structures and their
permanent qualities. In the matter of planning, regional developments
administrative reform, the range of ministrics, commissariats, ministerial
delegations, arc diffcrentiated morc by the structure and gencral purpose
than by the intrinsic character of thc tasks devolving upon inter-minigto—
rlal co~ordination committeem.

(12)B. If we supposc that therc is 2 balance between functions, it becomes
necessary to link the whole through adequate co-ordination systems. In this
the procedures vary: seporate work based on mutual information, indepencdent
work or work in mixed groups.

{121). In the field of inter-ministerial rclotions, co-ordination encounters
a number of obstacles: ministerial structures are vertical and hierarchical
and the bridges between thoem must be supervised from the top; ministerial
departmental heads arc the only holders of power, since co-ordinating minis-
ters are not heeded and Heads of Government arc tco busys The nced to ensure
the success of a certain iype of co=ordination is evident: ministerial func-
tiong are of a technical charactcr in gencral and, for thoat reason, inter-
depentient where it comes 1o policy implementation. Therce ig bound fo be
golidarity between spending departments and departments of finance, for ing-
tance, and in ccrtain respects, cach ministry is of 2 goncral character when
comparcd with the differcnt techniqucs each of the others offcers.
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The closest mothods of co-ordinntign arc joint working parties at the
level corrosponding with the degree of precision roquired in the work t6 be -
done. Bridges can be established at various levelss’ Excesscs may arisge
when could practically be set up an inter-ministry which would rely: upon
the two initial structurcs which now have no more decision-making functiong
ond are just administrative propg. At this point, there is considerable
loss of means and time. : W S

(122) Therefore, it is convenient %o rescrve the Jjoint intcrmefliary-level
groups for cccasiocns and levels where irrcvergible choices are made. IF
not, co-ordination at the top, in the intcr-ministorial committeo, meets
with dncompatible situations and is blocked, and the solution can only be
found by referring the matter. lower down the scale, with detailed parallel
instructions which clutter up the discussion at thé top to no purpose and:
it ie not certain that they will be interproted the samc way by Both struc-
tures. This alsc lends to less of time and meang. - C o

The joint. working proup algo hos.its Qisadvantages, in that, among
other things, it intoerforcs with the regular operation of the cdepartmonts
represented. e . T '

Periodical mectings ore morce flexilble but their effectiveness depends
on preparation of the meetings and, concrctelyy on the rclations botween
individuals. o e

The co-ordinating ministcrs or departments aro of little help for one
or other of thc reasons given above: they cither form a parallel :structurc
which -is unwicldy and inefficient; or, more often than not, they remain deci=
sion-making bocics at thc top which are powerless +o resolve contradictions.

The most mocest forms, (standing and ad hoe cOmmittees,)‘hqve the same
opportunities and rigks. - : : ST 2

(123) & gencral factor favourablc to co-orcination is the normalization &F
structurcs; but it quickly comes upagainst the hotorogeneous character. 6f
functiong which provided justificgﬁioplﬁor¢stru0tural cleavases. :

(124) - It has oftcn been observed that ‘tu-orcination is' a question of mode
of-:thought anc. action rather than of structurc.. In this respoect, any' ground
for -meeting is good and co-operaticn betweeon: the administrative departments
and. parliamentiary commissions, units of cconomic councils, or commissions of
Planning bodics shoulé not he ncglectec. The very discrepancy of fields of
competence of these groups is o more extended form of administrative co=
operation. - In these gathcrings, not only are a number of departments tc be
found, but also a whole range of services differing cvery ‘time. : '
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(13) €. Co-crdination is only a means. The sccond working party may
discuss structures calculated to facilitate the preparation of global

policy.

(131) Ig it nccessary or just useful for a ministry 4o have a toam ofc
closc collaborators, a Cabinet? If guch is the case what should be the
action, methods and cspecially the limits of compctence of thig cabinet so
far as the divisions arc concerned?

Is it appropriate that a head of Government should have an official
general gecretariat and if such is the cns¢ the samc gquestions arise and,
in additicn, the question of the attached offices.

The solution of the overall preblem depends on what is felt to be
" necegsary for the preparation of cnlightcned decision.

(132) It is generally rccognized thot the process of decision-making in-
cludes at lenst two sub-units: information and option.

The first, best describoed and most convenicently studied consists in
a knowledge of the enviromment. In this respect, the administration as a
whole and many oxtcrnal groups participate in the procesgs of decision-
making through their own supply of informotion.

The observation of facts; the systematic notation of quantitative data
have become pegsille through the general use of statistics. The storage of
recorded information has becn foacilitated by computers which have profoundly
changed the process of decision-making: <data are immediately and everywhere
available in thecir entircty. To this excess thc machine also administers a
Tremedy.

What some describe as cybernctics removes contracdictions, selects and
- brings out the gimnificant clements, in accordance with o pre—established
programmc.

{133) similarly, detailed oxtrapolation of data is possitle and the conso—
quences of deocisions or options may be onvisaged. Not only is it thus
possible 10 intesrate in the forccast the consequences of planned procedures
not yet carricd into effcet, but it is alsc possible to discover the variable
combinations of adcquate means for achieving the desirced end.

(134) The sccond phasc of the decision, however, remains as mysterious as
ever at the level of political decision-making. The scicnce of adminigtra~
tion and the teochnical mecons arc restricted to limiting the ficld of intuition
and rigk: the infinite diversity of factors prolably makes it possible to
cnsurc that choices of gcneral policy which would be dictated by mere informa—
tion will be rarc. '
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Factor tables of rational policy based on gybernetics can be en-
visaged in all fields, in development planning as well as in the more
tradltlonal field of eduoatlon.

(14) D. After analysis has determined the sphere of competence of: each
ministerial depariment, or of each of the major fields of management,
the internal structure should determinate centres of decision; but this .
is not the only criterion, and the assessment of the consequences on the
gtructure of each principle is not the least of the organizer's respon-
gibilities.

(141) There are general factors which do not come under O and M and a
mere mention of them is all that is necessary: a couniry's geographical
dimensions, its econoniic and social system, political theory, etc.

(142) In the second place, as for the distinction between. overall struc—
turee, the differentiation of functions plays a part in each structure,
but a subsidiary part. Thus, when the speciality has not been retained

ag a factor for grouping the administration of men, goods or funds, in a
general administrative body, a management division is established within in the
ministry {or a management bureau in a division) Similarly, if the func#ion
~ of foreignirelahions hasmnot--préteiledsupon the technical aspects of the
departmenty a body is set up within the technical ministry to take char-
ge of foreign arelations. Such solutions do not necessarily present any
major disadvantages if there is constant co-ordination with the leading
 Ministry (Personnel, Foreign Affairs, in the examples given).

“(143) The problem peculiar o internal organization of structures is the
‘problem of levels. Usually, the central administration regards itself

"~ a8 the "bralnb" and decision-maker, elaborating a doctrine or theory, and
taking decisions of principle. It_is doubtful whether this gelf descrmp-
"tion is exact, and if it were, would be recommendable.

The organization of levels is linked with the necessity of effective
functioning, supervised ang fairly rapid, and this implies a responsible
management which is not too heavily laden. The structure is then deter-
mined by a reasonable spread of authority over the subordinated structures.
The maximun degree of demultiplication,probably less than ten subordinated
units, depends on fairly steady human capacities. It should be combined
with the minimum derived from the complementary aspects of action to be
integrated. At a certain level of complexity the exercise of authority
implies a team or "staff" even if it makes the process heavy or slows it
down.

The speed in decision-making is one of the aims of organization., If
it cannct be achieved through simplifying the circuits, it can justify
delegetions and even lead to a reform of the hierarchical system of compe-
tencies; tut to aveid any frittering away it would then be necessary to
establish lines of co-ordination at the lower levels.
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In certain cases, these procedures are not enough to ensure regular
and quick functioning. The organizer then comes up against a problem
when he wishes to satisfy the political desire of uniting vast units.
According to the nature of the technical facilities available, whatover
their perfection, there is a limit to the indefinitely enlarged concep-
tion of the function. . And so it is not unlikely that public health, popula-
tion policy, family welfare, the guarantee of risks against disease are
aspects linked up with an overall policy. This does not necessitate the
creation of a single ministry, since coherent and distinct sub-units sti-
mulated by specialist personnel of different disciplines working according
to specific techniques are to exist side by side. At this level struc-
tural re-grouping is not absolutely necessary for unity of overall concept.
It simply facilitates it, provided methods of administration are related
to the size of the whole., TIf not, appropriate contacts are more profitable.

Besides,the division of tasks sometimes inevitably derives from the
nature of things. Unity of action in complementary sectors stems more
from policy than from co-ordinated administration or from initegrated.ddmi-
nistration,

(144) Efficient operation depends on another set of factors: the composi-
tion of the organization is determined by the sum.of elements necessary
for the process of study, deliberation and decision.

Certain organizations are relatively simple. An O and M unit should
have systems analysts, operational specialists and meticulous organizers.
The range of specialists in an accounting cenire or a rural extension -
gervice is limited.

The difficulty arises with the complex managements units. In general,
a description of the sub-units to be brought together in a single structure
is tantamount to an analysis ¢f the administrative process. Even the
general administration is a combination of technical functions proceeding
according o rule, supervision and control, as well as by direct action,
In these missions, it requires to have information, significant establish-
ment of this information, centres of decision, means of implementation
and controls. The overlapping of problems, again offers certain options
at this level such as centralized planning or the co-ordination of separate
decigions; centralization of the administration of means or rendering them
available with transfer of competence. This must be coupled with questions
of controls; general inter-ministerial inspections or ministerial inspecw
tions or even special inspections,

Hesitation is greatest in the case of organs of conception or of
pelicy framing but the solution does not lie in bringing together all the
structural elements necessary for achieving the function. It is to be
found in the co-ordination and the routing of information. This is the
situation facing a central planning organization. Its attachment to the
top does not imply that it is a super administration, but gives a clear
picture of the political purpose, independence in the assessment of possibi-
lities and of compatibility of interlocking ends, objectivity in choice of
means, general information, possible supervision of implementation.
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Generally Speakzng, ‘if each minicterial department were to set up
a rational and scientific admlnlst“a+1on, Luuld result in costly overe 14
lapping, uséless from the standpclnt of 1nxormat10n and exasperatlng for
the adminstéred. '

'(145) Aid so a ‘third sériog of factors intervens to lﬁm;t the tendency
to enlarge’ structures to which the desire for unity and all-round perfec—
tlon WOuld lead Here we are dealing w1+h techn1ques of actlon. '

. ' When the admlnlstratlon implements nonmadﬂnnlstratlve technlques
Gnedlclne, agronomy, rural engineering...) it resorts to specialized
pereonnel who are glven def1n1+e missions. 'The admlnlstratlon dées not
.claim to dirzsct end superv1se thé concrete 1mplementat10n of the work.

' Thus aré created the cohereni units which ae has ‘alrsady been said, it
ig not necessary to unite in one adininisirative structure. They may even
be left out of the admlnwstra ion. “Afministration recesses upward to
tackle tasks .of conreptlcn and. anlmatlon and superv1se results. '

If the administration sometimes finds it advantageous to adopt this
attitude with regard ito public technical services, it is even more so
‘when it has to direct, co-ordirate and supervise private initiatives. It
can also, by participaiting.in them, create semi-public’ enterprlses, adOptlng
a similar attitude of inducement towards them.

It iz However remarkable that the technical mlnnstrles re5p0n31b1e
for the trusteeship of certain sectors or branéhes of act1v1ty, sometimes
limit themselves tc prohibitive regulations which have no shred of indunde-
‘ment about i, . Ensuring labour safety and supervising’ technical risks,
;are their chosen field of action, comuined with punctual or general direct
'actlons usually concerned with 11fraetrucuure. On the . contrary, the policy
of 1nducement is usually the reeponst‘L A of the M1nlst*y of Eccncmlc
Affairs or the Central Development orgen. This situation is some%imes
‘natural since- induccment in a given 3 ield is aenle"ed through- facllltles

_dependent on anothsr f‘eld e"pe01al1y Pluan01el aﬂvaqtages. It is not "
necessarily a dlS?St“Oﬁ“ s “tuation sirge co-crdinaiion bétween thé sectors
is structurallv ensured. It follows that anothei type of co—crdlnatlon
_ehould be es tabllehed to prevent technlcel regulat:ont f *om contradlctlng

weconomm 1ncent1ves=,

(15) E. Fleld b"apches are unequal’ extene:onf accordlnv to the functlons
ensured. The furctione ensured, The furotion of ‘girect nananement lcads
to the establlshnent of a local structure and feglcnal relaylng oréans, and
here the problrn . to evaluate the correct degree o* deconcentretlon.

‘ Functlons of admlnletratwve control over tecnnlcal bodies’ maﬁ be
confined to currespond;ng light unite and mobile 1nspect10n.

Pleld unlts of the plann:ng 1nsL1uut10u are usually deslgned Lo report
on evolution of pheromena and %o advise the co-ordinating body which rather
: represents $he gqvernmental authority. It still remains difficult to

envisage actual control in plan 1mp1enen ation which is qulte dlf?erent
from political control in ordinary 1aw.

m
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However, pin-point operations or experiments may justify all-purpose
organization teams. Large-scale and long-term operations may justify spe-
cific administrations or "mission administrations", established on reguest
and operating with the broadest autonomy.

Administrations, whose function is to give incentives and cow~ordinate

.activities, record satisfactory results through external services and

through banking or a financial system.
II. Methods

(2) In carrying out its duties, the Administration may have little interest
in assuming the aspect of public power often attributed to if. It has
neither its own ultimate aim nor legitimacy; only the targets of its action
are set forth in a poliey which, however, does not transfer to civil ser-
vants the metaphysical mura of sovereignty and infallibility.

Consequently, administrative methods are not to become a ritual:
symbols and ceremonies are not to pervert the mind of the administrator:
the severity of the law should not lead to fetishism, functionalism should
not imply anonymity; the hierapchy does not have to be remote.

The administrator should not, above all, always keep his eyes only

.on the hierarchy that-is to control him; neither should he cast but a

distant glance on the administered, while considering them as a homocgeneous
unit, an object of action.

Under such conditions, the governed may cease diéliking the administra—
tion. Reform of methods is not an easy task. Nobody readily accepts that

. his functional justification should be questioned; the civil servant in

particular; but he more than anyone elge feels infallible, for his action
is part of the State entity. This speciality isolates him, even from his

- colleagues belonging to other bodies, and it frequently happens that the
e3prit de corps engenders clan struggle.

So, reform in administrative methods and the adoption of modern
methods of decision-making, administration and control must go hand in
hand with a new type of relationship between the administration and the
administered.

(21) A. Modernizationof methods is based on an accurate assessment of the
part of intellectual work actually involved in every administrative
rrocedure. Bighty per cent of administratives operations are material
operations and routine work: copies, transfer of information from one
support to the other, calculations, correspondence, surveys, checking up

of statements, compilation of records and keeping of statistics.

Furthermore, each individual case is solved according to a general
pattern and in practice the methodical comparison of data from individual
records with fact and rules determinee- decision~making.
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- As analysed earlier, the procedure of derion-making was applloable

'“to pollcy—maklng or to decisions close to it. On the other hand, in an

administrative structure, analysis makes it poselble to distinguish several
levels of decision-making: ¥
: .= In the central adwinisitrastion, decision-making narmally sets the

general riles to be observed so as to attain internal objectives or per- .
form the duties defined as by-products of the objectives set forth by the
policy-making authority. 1In cybernetics, these axiclogical decisions
distinguish the "selector™.

At the intermediate level, the point is to adapt a general rule,
to describe the terms and conditions for its application, to specify the

" eriteria for identifying-cases of enforoement of the rule. This is the
. transduction 1eve1 in cybenetlcs : :

The oEeratlve or effector, at the third 1eve1, carries out insirubde
tions. Hls sc0pe ‘ot assessment is llmlted' 1t takes pseudo-dec131on.r

; (211) 1) At these thren levels modern methods can brlng about total

administrative reform.

Decision at the administrative as well as the policy-making level
takes place after a process i Whlch ‘the moment of choice follows an in-
formation phase,

(2111) (a) Information is conceived in terms of statistice. Statistiocs

~isin itself a method indifférent to the technigques supporting it. It
- records individual cases as.numerical units. It describes phenomena in

quantitative terms. It may ‘be based only on samplings, but these are all

. the more significant because they are linked up with previous comprehensive
.:oensuses. These descrlptlve statlstlcs are the flrst stage of information,

At this 1evee, statlstlcs may be profitably classified and standardized
by a single institution with adequate resources and with power 10 ensure
the standardization of the data., In particular, the utmost importance
should be accorded to the pvesentatlon of the statlstlcal results after
processing,. . :

(2112) (b) Theoretical statistics based on facts indicated by descriptive
statistics, may be.used for making forecagts. . Further planning and the
consequences of p0851ble optlons is the eecond stage of sound declslon~
mak:.ngr

In thls fleld, data processing contrlbutes immense fa0111t1e3 for
analyslng. Its role has been dealt with above with the analysis of the
centres of decision-making,

- The methods of data processing rémain to be analyséd. Data proceaeing
is, generally, a prop and storage of facts and as such, it has become an
essential tool in economic and social statistics.
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(2113) (¢) Moreover, infermation required for decision-making is con-
cerned at once -with the competency of the decision-maker compared with
the situation which is descr¥ibed to him and with the means which he can
lawfully utilize in a giver sitvation. In this field, iegal data proces-
sing, although little kunown and less advanced than the similar branches
operating in econromic and wucial matters, also ofrers considerable possi-
bilities. Group I might find it worthwhile to explore the fields in @ °
which these new methods in legal data processing could be used: general
information definition of zuthority and responsibilities, 1dent1flcat10n
of inconsisfencies in legislation, regulatlonb and Jurlsprudence. &

From the moment wh=a eleciranic or punched cards storages are connec—
‘ted 10 computers, automatic device. is no longer confined to storage of .
‘information and to auntomatic selection of significant units., The line -
betwgen data processing and agutomatic gestion is thus easily crossed.over.
‘Beyond, the techniques evolved. are ascribable to cybernetics. This scienti-
fic discipline of recognition, analysis, comparison of factual and theo—
retical data, operates roughly on a human pattern: storage, reading, re-
search, inquiries, responses, It therefore corresponds to the procedure
of decision~making. Group II might® usefully analyse some examples of over—
all programming -that may constitute the basis for decision-making policies,
economic¢ and social planning, recruitment policy for the civil service;
or, further, the application of economic theories through fiscal and budge~
tary methods which, in practice,; is made possible by data processing.-

In pin-point . operations, programning is less complicated ‘and does
not necessarily require the use of computers. Rural development work
can provide a concrete example in the fermulation ef z standard dashboard,

(212) 2. In current administrative acts, autcmation still provides more
easily the methods for taking decisions but they are decisions which actually
are pure applications, pseudo—decisions - end the automatic device can

be extended to comprehensive programmed management.

(2129) It is therefors of srime necessity first of all to formulate for
each administration a chart marking out its potentialities, in relation
to which its attitude 495 cne of permaneni or temporary abstention

and the situations justifying en sutoumtlic or post-selection opera-
tion. Cases of abstenticn unainly due to an organization's competency and
limits, and cases of automatic action because of applicable regulations,
are the most a.ppropvlaw fielde fo* programred administration.

On this ba ig of dlatlnvt c¢n between varicus tyﬁes of abstention and
action, there is need to prepave ‘a standord administrative chart.

(2122) ThlS task is a necessary prerequlslte for programmed administration,
but it ie generally useful and it is the duty of the organization and me-
thods offices to carry it out, 4. deparimental head could not be. too in-
terested in the methods used by organﬁzat~on and metheds analysts,-for

their approach may disclose problems regarding operations of his administra-
tive department : *‘exts or customs, praciical channels, allocation of duties,
and reconstitution of logical channels.
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Such a research is the essential prop of 'a well conceived set 6f'
rules and Group II might consider it worthwhile to formulate the contenta
or work regulatlons regarding the operation of the serv1ce.

(2123) Slmllarly, organlzatlon and methods aot1v1t1es are a necessary
prerequigite for.the analysis of costs and preductivity of a service, - It
is most desirable for administrators' to assess improvements that may be’
expected from methods of linear organization, planning, substitution of
diagrams for’ intellectual. acts and generally acceleratlon of procedurea
by means of various technical devices.

{2124) Apart from these applications which do not necessitate the use of
electronic techriques, organization and methods activities maké it poaeible
to replace operations performed by civil servants by automation. ‘Gréup II
may take examples such as the system of identification of persons, c.g.
pursuit of delinquents; the establishment of pensions; the issuance of car
licences. Other more complicated applications may be analysed. Thus, on
the basis of mechanized storage inventories, it may be possible to establish
a procedure for an -automatic decigion-making, where the exit of any -~

- article from the store varies the stock and eventually determines the volume
. of contract or the placing of an order of delivery according to a.standing
contract. The same holds true in respect of the consumption of credits

in relation to accounts supply within budgetary limits. Generally, data’
progessing cffexre coneiderable prospects in accounting. ;

(22) B. Conirol of accounting and improved productivity in public services
have become a major concern of the present age. It could note Ye otherwise,
having regard to the magnitude of the taxes levied by the goverament in
most countries.

-(221) :The first step was to know the cost of State Punetions, end the clagsi-
fication of spending according o majortunctions in the budget papers are
politically significant but have no value for administrative control,

(222) The application of analytical accounting to administrations is
complicated. The organization chart depicts but part of the functions; ~
furthermore, since administrative functions are based on social activities
rather than specific production, cost analysis embodies under each heading
the result of cperations unrelated to the specialized function. - To take
an example, the cost trusteeship over underage youth and of control of: mi-
ning enterprises offer a comparison without interest; but it is useful to
know the cost of ma11 gervices in each of these admlnlstratlve services.

Consequently, the preparation of analytical accounts is tied up with
the ana1y81s of admlnlstrailve procedure as understood by speclallsts of
Oand M.

(223) 'The standards of cost and productivity must cover fractlons of ad—
ministrative work whoge size and content are sufficiently limited so that
" $he conclusion of the calculation may be app11cab1e 1rre5pect1ve of the‘
"functional content of the work.
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Bearing in mind a few precautions, it is possible to draw useful
conclusions from. standardlzed administration budgets prepared for local
authorities if a relat*vely refined -analysis of accouniable posts is adopted.

(23) C. Another impurent element in admlnlstratlve cost is real estate.
There are systems in which amortization is included in tue asscssment of
administrative costs. Improved use of building is tied up with analysis

of the tasks and the ‘procedures, analy31s in which organization and methods
officen are enbaged. :

After tecoming awa*e of the nature and scops of operstional improve-
ments effected th:ough reliance on methods analysts, it is no longer possi~
ble to reduce their tuchn*ques to removing some items of furniture and to
shifting eome portiticng in a building.

It is on the contrary useful to associate the organization and methods
office with the activities of architects and building specialists whether
for the re-orgzaization uﬂd maintenance activities constantly in process -
in public buildings or in planning new buildings.

) Generally the policies adopted and the practical advice in this
matter are less llkelv to. meet the opposition from civil servants than
are methods. At times, it is, however, delicate to re-question the spatial
r“lat1013“LJKﬂlglve concrate form te the proximity of :power. Not all heads
of seérvices ore wllllna %0 join physically their bureaux rather than their
ministers. The“e &are. noble floors and pitiable levels, Too ufilitarian
a concepiica il tho Jisteitulion of areas usually shortens the distances
1ead1ng to the Dlrecuor's office

The adnministration f2es not wish to be a glass-house where even the
governed may move fireely. C€ivil servents must, then, be convinced, that
the implied hostility scometimes displayed by administrative services to-
wards their visiiors is not, no matter what might be thought about it,

a factor fcr good adnlqn:tration.

IIT. PUBLIC RELATIONS

(3) Reform in adninistrotive methods is often zccompanied by new types

of relationships with the public. Besides, the methods are interrelated
technically whether they cover conception, decision or reception of persons
whose inquiries may be answersd as quickly as posulble and to whom documents
may be given on tie spot.

(31) 1) TForms and documents should be clearly worded for the uninitiated
and this is ail the more easy because duly completed and signed requests

~are no longer tha supporit of the administrative procedure. They are translated

fer administrative won'y evtimaticed or not. As "the transducer" itself is
werked by aulomalic dovice, facility for the governed is no longer counter—
balanced by the length and cost of transcription.
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Similarly, gener] doeumentation: could easily be made lesy dull and .
unreadable. When data processing offers storage of legal data for the,~ *
olvil servant; publication. for publie'must be distinct, Tt can be pruned .'HL’
dewn‘and presénted more a equately, N o j
(32) -2) 1o manner in which: the governed are received. hag beén ‘considera~"
bly improved by p-to-date design used in administrative buildings, " The " =~
rational ‘tse of the premises by employees can be profitably accompaniea -
by ‘a"total’ transformation in the idea of public buildings,” Some have
become modern architectural monuments offering a forum for social life, .
both cultural and commercial, . The administration thus mingles with evetyz
day liféféﬁg'phiéfsymbibsié'correspondsgto aneed, ‘. o n

(33) 3) "% ‘might* be interesting for Crbup”Ii.téfexamine”thefpéééibilftyft:
of a concrete administrative democracy. . C e
(-ﬁﬁ&hﬁf?édiyiipféﬁéﬁi?tfendéfin_diélogue:between_repreéantaiiVéSOf;f:Qijé;
groups, in permarient consulfation with corparate bodies, ‘are to some extént s
successful,; ™ " - - ‘ e R R

Presently, these ways have not. done away with the autocratic character ... .
of administrdtion even when the point at issue. is not to frusirate tut | -
Satigﬁx_a*réﬁuhqﬁ_by'ﬁhé gbvgrnQd$fjBeaides they could not do so because .. .
such ool¥egial mothols are o mere’ substitution of one offiser for snothori'
the rﬁﬁh&ﬁeﬁﬁgtiveafdflthefprqﬂessipn-are becoming‘relays:5théy”pariiéiﬁgfé
in the adminigiration but_the satiefaction that the lowest rank of the ! =
governedVﬁéﬁivég'fpom,this.is.amall,wforudecisions remain -imperative, . ..
Clear conscishos of mearingful freedom cannot be regained in ‘this manner,




