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FOREWORD

Experience indicates that deliberately designed
executive study programes can enhance nmanageri al
productivity. The goal of such programmes is to
encour age managers to nove towards a vision of
excel l ence and creativity through a process that |inks
know edge and attitudes to innovation and hi gher
per f or mance st andards.

Al though the definition of "top executive"
varies in accordance with the systemof public service
whi ch a country has adopted, certain basic
characteristics generally apply. The termis used to
denote officials at the nost senior levels in the
career service, usually in the top two grades. The
key posts are in central and other governnent
departnents, provincial governnents and in sone cases,
public enterprises and seni - aut ononbus agenci es.
Nurerical ly, top executives represent |ess than
1 per cent of the entire public service. The group
may include persons with significant differences in
age, educational attainnent, experience and training.

Top executives in governnment are responsible for
the formulation of policy, the coordination and
i mprovenent of public adm nistration and the genera
exerci se of managerial control over departments and
public services. They are also required to assist in
the preparation of |egislation and to ensure that
governnental decisions are properly inplenented.
There is an added political dinension to their work
nmani fested itself in public accountability and
ultinmate political control and direction. |n nost
systens, they also affect the relationship between
mnisters and senior officials, the relationship
bet ween | egi sl ati ve and executive branches and the
expandi ng rol e of commttees.

Managenment in governnent covers a variety of
activities, ranging fromthe running of an agency or
departnent to the provision of advice. The mgjority
of managers in a pubic service agency within a career
civil service fall sonmewhere in the middle. Senior
officials are thus responsible for policy analysis and
devel opnent, for effective managenent and for the
i mpl ement ati on of programmes and the realization of an
organi zation's goals and objectives. To sone extent,
therefore, senior officials bridge the gap between the



purely technocratic and the purely political aspects
of managi ng a State apparat us.

The material provided in this volume focuses on
three interrel ated aspects of senior officials'
responsibility: policy formulation, the public
management concepts and managi ng | arge organi zati ons.
There has been a growing realization that training for
top executives has not received adequate attention
because of |ack of relevant study material in these
areas. A nunber of devel oping countries are
attenpting to organi ze rel evant courses. This study
mat eri al shoul d assist institutions in conducting
t hem
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| NTRCDUCT1 ON

bj ective

This study material is designed to provide an
i ntroduction to policy analysis, public managenent,
and the managenent of | arge organizations for top
of ficials who have consi derabl e practical experience,
but limted formal know edge in these areas. |In terns
of present and future perspectives, by adm nistrative
staff col |l eges, managenent devel opnent institutes and
simlar organizations, it presents a progranme of
managemnment devel opnent of about three days duration

One of the purposes is to nake participants nore
aware of the demands of the subject and the necessity
to make a deliberate effort to upgrade their
conpr ehensi on of the issues involved with the hel p of
"professionalisni, in the sense of the capacity to
apply know edge to action and to build bridges between
abstract thinking and concrete issues.

Essentially, the objectives of this naterial are
threefold: first, to provide top governnent
executives with an opportunity to reconsider and
reorder their experiences and to arrive at deeper
under st andi ng of the policy and nanagenent processes
in which they participate, the problens involved and
the chal l enges of inmproving them Secondly, to
upgrade the cognitive reasoning capacities of
officials (although not too much shoul d be expected
froma three-day programme). Thirdly, to increase the
wi I lingness of participants to try and upgrade their
capacities, with the help of explicated approaches,
net hods, nobdes of thinking and techniques. This
involves, inter alia, making better use of rel evant
experts, demandi ng nore through staff work, supporting
i nproved managenent of the decision process, and
redesi gni ng organi zati ons.

Application

The study material presents a nunber of main
i deas, concepts, methods and proposal s, organi zed by
subj ects which can be nodified by the training staff

to neet specific needs and conditions. It is
praxi s-directed, and application to concrete issues is
its essence. It is based on two approaches: first,

t he exercises can be designed to "run in" the subject,
as nentioned above. Secondly, in class, both during
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the initial presentation of a subject and while
di scussing the exercises, efforts can be nade to
elicit accounts of the rel evant experiences of
participants and to evaluate themin light of new
concepts, approaches and net hods.

The study material nmay be augnented w th broader
pol i cy- maki ng and nanagemnent i nprovenent tools. For
seni or governnment executives it can and shoul d
acconpany organi zational reforms directed at better
nmanagenent, policy analysis and decision-nmaking. 1In
such cases, it is inportant to have nost of the senior
officials go through the programme. A nore extensive
executive devel opnment programme in these areas can be
built up if the existing study material, serving as an
introduction, is followed by additional study material
goi ng deeper into the areas.

Because of the exacting nature of the subject
matter, it is inperative that resource persons be well
versed in all the disciplines, with adequate practica
experience. To help in neeting this requirenent, sone
m ni num essential readings on the study material as a
whol e and on additional subjects, as required, are
reconmended. Wth respect to participants, no
preparatory reading assi gnnments are assuned.

Exer ci ses

In order to provide a practical and
probl em sol ving orientation, each chapter contains a
set of illustrative exercises to be conpleted by the
trainees, either individually or as a group. The role
of the trainer in going through the exercises should
be that of a substantive supporter and facilitator
Addi ti onal reading and a thorough understandi ng of
rel evant econom ¢ and managenent issues will be
required. The quality of the response to the
exercises will be enhanced by a conbi nation of reading
the material and reviewi ng the bibliography, together
with a discussion and presentation by the resource
person. The formats of the exercises vary; they have
been designed to allow diversity in the anal ysis of
the content.

Bi bl i ogr aphy
Each section ends with a suggested bibliography

whi ch shoul d enabl e participants to go deeper into
various aspects of the subject. The bibliography wll
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need to be enriched by the resource person in |ight of
the nature and extent of the material he w shes to
cover. As noted above, a review of the bibliography
wi I | enhance the val ue of the exercises.



. PUBLIC PCLI CY ANALYSI S AND DEVELCOPMENT*

This study material uses the term"policy
anal ysis" to refer to approaches, nethods,
nmet hodol ogi es and techni ques for inproving discrete
policy decisions, while the term"policy devel opnment”
i s broader and deals with the upgradi ng of
i ntra-governmental policy-nmaking as a whole. These
are not strict definitions but rather clarifications,
which permit flexibility in the uses of the terns as
fitting specific contexts. 1/

In nost policy-making there is heavy dependence
on ad hoc and limted decisions, and anal ysis does not
cover overall considerations. The term"grand policy
anal ysi s" indicates focus on overall nationa
directives, nmacro-policies, and strategies.

* The material in this chapter was prepared by
Yehezkel Dror, Professor Eneritus, European Institute
of Public Adm nistration, Mastricht (Netherlands), on
a special service agreenent with the United Nations,
Departnment of Techni cal Cooperation for Devel opnent.

1/ The terms "policy sciences", "policy
pl anni ng", and "applied systens anal ysis" are
sonetines used to refer to nore or |less the sane
subject. The original meaning of "operationa
research"” was simlar, though nowadays it refers nore
closely to quantitative analysis, as do "nmanagenent
sciences", in sonme cases, "statistical decision-
maki ng" and "deci sion analysis". Certain terns, such
as "policy studies" and "public policy studies”, inmply
nore of a behavi oural approach, but sonme authors
include in them prescriptive and normative concepts.
O her termnology is used by various schools and
aut hors, according to their political culture.

I n | anguages ot her than English, term nol ogy
i ssues are often even nore vexi ng, especially because
of lack of a semantic distinction between "politics"
and "policy" in, for instance, French, Spanish, German
and Russi an



Pol i cy anal ysis and policy devel opnent studies
have many antecedents, but their proper history is
short, starting in the main after the Second Wrld
War. QOperational research, successfully used in the
United Kingdom of Great Britain and Northern Irel and
during the Second Wrld War, to deal wth conpl ex
security issues, was later enlarged to cover civilian
policy. Harold Lasswell, a pioneer of such use,
proposed around 1950 to establish a "policy science"
discipline; at the sane tine systens analysis as a
net hod of anal ysing conpl ex i ssues was bei ng advanced
at the RAND Corporation in Santa Mnica, California.
Still, the idea of policy analysis/policy devel opnent
as a distinct profession and subdi sci pline
crystallized only around 1968-1975, mainly in the
United States, as reflected in the establishnment of
graduate public policy programmes at universities and
the setting up of professional associations and
journals. Mst inportant of all, Governnents began to
recogni ze policy analysis and policy devel opnent as an
i nportant support for upgrading their policy-naking
processes, with the institutionalization of policy
anal ysis and policy devel opnent units, processes,
careers and training.

It is inmportant to distinguish between three
approaches to policy studies: behavioural
prescriptive, and normative. The behavi oural approach
studies policy-making as it is - for instance, in
organi zation theory. The nornmative approach, as
reflected in political philosophy and "advocacy"
policy analysis, postulates the values which shoul d be
ainmed at. The prescriptive approach is in between,
provi di ng recomendati ons on how nore effectively to
reali ze given values and how to inprove val ue-choice
pr ocesses.

The three approaches are interdependent. Thus,
prescriptions and non- Ut opi an norns depend on
underlying notions of feasibility, in the sense of
realistic possibilities; furthernore, as we shall see,
a nmain inprovenent strategy is to study actual policy
choi ce behavi our and make recomendati ons on how to
reduce weaknesses in it. Behavioural approaches -
however hard they try to be value-free - depend on
values in the selection of subjects and formul ati on of
conjectures. And prescription assunes "effectiveness"
and sone notion of "rationality" as a value to be
advanced, in addition to facing ethical questions of
what goals to serve. Nevertheless, different streans
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of policy studies belong in the main to one or another
of these approaches.

This study material deals with the prescriptive
approach to policy-making, concentrating on
i nstrumental inprovenent in the sense of nore
effectively realizing goals, including the "neta-goal"
of inproving goal -choi ce processes. But nmany of the
under pi nni ngs of the study material are behavi oural
And sone val ues serve as essential bases, such as
subordi nati on of senior governnent executives to
political superiors who serve as legitimte val ue
j udges.

The basis for a prescriptive approach to the
i mprovenent of policy-making is a phil osophy of
action, which deals with the question of howto
upgrade the justification of practical activities, and
a phil osophy of judgenent, which considers
justifications for "making up one's mnd". It is
incorrect to consider the phil osophy of science as the
mai n basis of such inprovenent, both because the
standards of scientific know edge cannot be achi eved
in policy-making - however upgraded - and because the
central mssion of science is different in nature.

On a nore operational |evel, policy analysis and
policy devel opnment are by their very nature
interdisciplinary, with all the difficulties that
result fromsuch a relationship. Econom cs supplies
essential notions of "rationality" and cost-benefit
t hi nki ng; phil osophy provi des approaches to val ue
anal ysis; political science is essential for
considering political feasibility; nathematics
constitutes an inportant netaphoric | anguage for
anal ysing conpl exity; conmputer sciences serve as a
main tool for sinulation; engineering provides the
systens approach and nmethods for risk anal ysis;
operations research permts optimzation of sone
solutions; and so on. But policy analysis and policy
devel opnent are nore than an aggregation of different
disciplines: they constitute a distinct
i nterdi scipline focusing on the
i nstrunmental / prescriptive upgradi ng of policy-naking
as a pivotal organizational and governnental process.

To illustrate the above considerations, |let us
consi der the problem of uncertainty. Nearly al
explicit policy analysis nmethods for handling
uncertainty require explicit probability allocation to

-6-



future contingencies. But in reality, conplex policy
i ssues are characterized by inherent uncertainty, not
only in regard to probabilities but also in respect of
the qualitative shape of possible results, which

t heref ore cannot be presented even in the form of
alternative scenarios and certainly not with
probabilities. There is very little to be found in
nost of contenporary policy anal ysis and policy

devel opnent literature on how to upgrade such "policy
ganbl es", though this is essential if they are to be
nmade relevant to crucial policy issues; and in
principle this is al so possible.

The present state of the art of nost policy
anal ysis and policy devel opnent still has nuch to
of fer senior governnent executives handling concrete
problenms. But the limtations should be borne in
m nd.

Apprai sing policy environnents

Alternative futures

Policy-making is a goal-directed activity, as
distinct frompurely cathartic and expressive
activities, aimng at influencing alternative futures
in desired directions. (Note the plural term
"futures". There are always many possible alterative
futures; therefore, didactically singular and
one-di nensional terns such as "the future" should be
avoi ded.) For effective policy-making it is essential
to consider the possible futures that m ght be
expected to energe in the absence of deliberate
policies, and then to design policies that reduce the
probability of undesirable possible futures and
i ncrease the probability of desirable possible
futures. Leaving for consideration in subsequent
sections sonme related difficulties - especially
uncertainty - the enphasis here is on the nature of
pol i cy-making as a continuous iterative process
i nvol ving changing and often junping realities,
dynam c goals and variable policies - with the futures
serving as targets for present decisions.

Sone reconnai ssance of the future, based on
know edge of the past and present, and sone notion of
t he processes by which the future evolves fromits
past, which includes our past and present, are
required for effective policy-naking.



This view of policy-mking as a future-
i nfluencing activity has far-reaching inplications for
t he whol e of policy analysis and policy devel opnent
and underlies this entire section. The main
presunption is the need to base policy-naking on the
great est possi bl e know edge of evol ving situations and
t hei r dynam cs.

Evol uti onary perspectives

The sane conclusion is reached from evol utionary
per spectives, in which policies are viewed as
instruments for the better handling of shifting
external situations. A mx between four main
strategi es i s needed:

(a) Pre-adjustment to expected changes in the
situation;

(b) Rapid post-adjustnent to changes in the
si tuation;

(c) Shaping of the situation to neet goals;

(d) Insulating select policy donmains fromthe
si tuation.

Al'l four strategies depend on a correct grasp of the
situational features, changes and propensities.

Most countries find it very difficult to shape
the situation because they | ack massive enough policy
i nstruments (though international cooperation can
hel p). Insulating thenselves fromthe situation is
al so very difficult (though doing so may be essenti al
for preserving a unique culture, for instance). Thus,
the two main strategies for handling changi ng
situations are usually anticipatory or post factum
adj ust ment .

A second requisite of successfully handling a
changing situation is a capacity for self-
transformati on, together with adequate self-continuity
to prevent |loss of identity, social disintegration and
t he abandonnment of fundanental val ues.



Tinme scales

A main question in policy-making is what tine
scales to take into account. Prescriptively, the
answer depends on three considerations:

(a) The natural tine cycle of a policy issue;

(b) The inpact of present decisions on the
future;

(c) Degrees of uncertainty.

The trouble is that a tinme cycle usually invol ves

i ssues, and the inpact of present decisions -
especially inportant decisions - is likely to be

I ong-lasting. Usually, the longer the time scale, the
hi gher the uncertainties, which inpose a heavy burden
on present decision-making. (Ways to handle
uncertainty are considered in a section bel ow)

What ever the difficulties, all significant decisions
require taking account of nediumto-Ilong-range tine
spans, 5-10 and often 20-30 years. Better policy-
nmaki ng requires longer estimtes of the given
situation, with due care taken to map all the nmany
uncertainties and unknowns carefully.

To go one step further: nmgjor nationa
devel opnent projects entail critical choices
determ ni ng societal trajectories and evol utionary
potentials. Hence, the need in grand policy analysis
to engage in what mght be called "thinking in
hi story", which takes into account "social time", as
contrasted with the much shorter time of current
events, and "political tinme". It is one of the
functions of senior executives to pay attention to
| onger time spans and to wei gh them agai nst the
pressure of immediate concerns. To do so, explicit
estimations of |onger-range situations are essenti al

Pol i cy-maki ng nodalities

Pol i cy- maki ng nodalities nmust fit present and
expected circunmstances. Thus, under conditions of
harsh resource scarcity, policy-mking should
concentrate on essential issues (saving resources
being a main one), while being itself very lean. Wen
ci rcunst ances change slowy and snoothly, policy-
maki ng can be incremental in nature, proceeding
linearly and in small steps; when circunstances shift

-0-



rapi dly and turbulently, policy-making nust be

i nnovati ve and often proceed by | eaps. Wen a country
is doing well and has cause to expect continuing
success, policy-making can be conservative, with a | ot
of "nore of the same"; but when a country is declining
and aspirations are increasingly frustrated,
traditional policies constitute a cul-de-sac. Then
very innovative policy-making is essential, with al
its risks.

Because the nodalities of policy-nmaking are
linked to current circunstances, a reliable appraisa
of the given circunstances, within appropriate tine
scales, and a reliable self-appraisal of one's
situation and trends are essential if the appropriate
nodalities are to be selected. Those nodalities wll,
in turn, condition the very paradigns of policy
anal ysis and policy devel opnent. Thus, in nost
devel opi ng countries, policy-nmaking nmust be very
i nnovative, while also being very conscious of
[imting the use of resources.

Barriers to appraisa

Apprai sal s face formi dable barriers - sone of
themvery difficult to overconme. This is anply
denonstrated by the frequency of security intelligence
failures, despite their inportance and the abundant
resources allocated to them |In order to correct
apprai sals - even those dealing with the present and
short-termfuture only - acquaintance with the main
barriers is essential. They include - to nove from
the relatively sinple to the conpl ex:

(a) Lack of statistical data and historica
records;

(b) Scarcity of professionals and units
speci ali zing in appraisal

(c) The distorting effects on the recognition of
reality of historical experiences, enotions,
convi ctions, ideologies and cultural contexts (what
has been called, in part, "notivated irrationality");

(d) The political and social costs of correct

apprai sal, including the sonetines real dangers of
count erproductive self-fulfilling prophecies;
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(e) A scarcity of knowl edge and of the nethods
that permt correct appraisal of very turbul ent
realities, together with strong resistance to the
explication of real uncertainties.

Pol i cy- maki ng based on incorrect appraisals of a
situation is often very hard to correct. Yet,
significant inprovenents in appraising situations are
often feasible. In nmany organi zations, elenentary
steps which contribute to better appraisals are often
not taken. There is an amazingly w despread | ack of
systematic effort to appraise situations even when
such an effort is obviously essential for mninunmy
rational policy-making and is not very difficult to
undert ake.

Proposal s for inprovenent

Every organi zati on should, as a matter of
standard procedure, map its main, salient environnments
within appropriate tine scales, with due recognition
of uncertainties. Mst organizations will need at
| east a 10-year | ook-out on their main environnments,
with alternative possibilities to be updated every
year.

I ndi vi dual seni or executives should famliarize
thensel ves with the main features of the policy-
rel evant environnents in their country and
organi zation (see bel ow). Wen considering
significant decisions, senior executives should sel ect
the time scales to be taken into account and then scan
rel evant environnents, asking for suitable staff
studi es, as necessary. Al so, they should support the
setting-up of special environnental nonitoring, |ook-
out and appraisal staff units. At a nore advanced
| evel, policy-nmaking nodalities should be explicitly
consi dered and adj ust ed.

Sone exploration of concrete policy environnents
is essential for executives who wish to concretize the
probl enms di scussed above and to provide a setting for
all of the nodul es by appropriate policy-naking
nodul arity. But organizations and countries operate
in diverse environments, and policy issues relate to
specific environments. This is true for devel oping as
wel | as devel oped countries; although they are very
different fromone another in inportant respects, the
vast najority share certain global environnental
f eat ures.
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Maj or gl obal issues

A few maj or global issues are of particular
i mportance in policy-making and deserve specia
attention. They include denography, geo-strategy,
sci ence and technol ogy, econony, social values and
demands, and donestic politics. To such broad issues
nmust be added nore specific ones relating to concrete
policy contexts - for exanple, public order, health,
enpl oyment and i ncone.

The short descriptions bel ow of sone of these
gl obal issues, seen fromthe perspective of devel opi ng
countries, will illustrate howthey relate to setting
pol i cy- maki ng nodaliti es.

Denography is a nmajor issue. @ obal population
as a whol e and the popul ation of nmany devel opi ng
countries are increasing significantly. Wile
denographi ¢ predictions are notoriously unreliable in
the longer run, present trends in nmany devel opi ng
countries pose a major challenge to policy-naking,
especially since nodern industry tends to be capital-
i ntensive rather than | abour-intensive and thus poses
serious problens of enploynent.

Geo-strategically, the world is changing by
sudden "junps" which have not been predicted and are
probably, in part, inherently unpredictable. Shifts
in the former USSR and in Eastern European countries
have changed the gl obal political and security
situation. At the sanme tine, Wstern European
cooperation is noving ahead rapidly. As a result, the
potential for global conflict is reduced. However,
local conflicts nay be aggravated. The probl ens of
Eastern Europe may receive priority in Wstern
countries, with sone dimnishing of attention to the
third world and its pressing needs.

The single nost distinct variable changing the
world i s science and technol ogy, which affects al
domai ns of policy fromsecurity through econony to
lifestyles and leisure-time activities. Sone salient
i mplications include radical changes in agriculture,
t hanks to biotechnol ogy; the ability of quite a few
devel opi ng countries to achieve significant capacities
to kill with nodern weapons; the shift of industry
t owar ds hi gh technol ogy, with najor changes in human
resource requirenents and | abour markets; the
gl obalization of information and the nmass nedi a,
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thanks to international information technol ogy

networ ks; and the potential for new types of

organi zati ons, including governnental ones, thanks to
conput ers.

As the econom c interdependence of countries
i ncreases, their econom c autonomy decreases.
Economi ¢ cooperation on a regional basis, as
denonstrated by the European Community, can hel p
groups of countries working together to increase their
options.

Changes in social values are evident in severa
areas: the growi ng concern with ecol ogy, the nearly
uni versal support for human rights and denocratic
processes, and upswings in ethnic and religi ous
beliefs. A ong with them has cone an accel erat ed
growth in aspirations: populations expect a "better
life", largely in ternms of consunption but also in
terms of collective goals.

Al'l of these changes add up to a gl oba
Zeitgeist, mainly shaped by Western culture, val ues
and devel oprments, in which liberal val ues dom nate.
Yet, nost of humanity lives in devel oping countries,
in some of which, at least, this Zeitgeist conflicts
wi t h percei ved needs and i ndi genous val ues and
aspirations.

Policy issues are tenporary because their
dynam cs are characterized by rapid change, including
second-order change, or change in the patterns of
change itself. Furthernore, it is not snooth but
junpy, with sudden shifts, a high chance of unexpected
events and a potential for sudden turns, as
dramatically illustrated by the USSR and Eastern
Europe. |ndeed, nodern chaos theory can serve as a
nmai n met aphori ¢ nodel of many change processes faced
by devel opi ng countri es.

Adversity

Despite many hopeful trends and significant
achi evenents on gl obal policy issues, donestic
expectations and aspirations contribute to conditions
of adversity. Sone elenents of this adversity are
scarcity of resources (human as well as material),
political cultures that are not conducive to
devel opnent, soci o-econonmic and politica
instabilities and, perhaps, nost difficult and
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demandi ng of all, scarcity of reliable policy
conpasses. In nmany devel opi ng countries such
pervasi ve adversities are aggravated by factors such
as rates of population increase greater than those of
sust ai nabl e growt h; periodic fam ne and hunger; and
chroni ¢ weakness in the capacity to govern. Thus,
pol i cy- maki ng nmust be characterized as policy-maki ng
under adversity.

Policy analysis

Prescriptively (and, sone claim behaviourally),
all goal -directed deci sion-making invol ves four core
el ements which interact iteratively: values and goals
(i ncluding negative ones); alternative options;
predi ctions; and evaluators. Structured graphically,
we arrive at a fundanmental policy anal ysis schene:

Val ues/ goal s

Alternative Predicti ons of Eval uators in terns
options expected results of values/goals

Application of this schene, at various |evels of
sophi stication, to specific decisions is the main task
of policy analysis.

Deci si on- maki ng i nvol ves much nore, however,
such as problem fornul ati on, agenda-setting and
resource all ocation, which precede the decision, and
political will, inplenmentation and feed-back, which
followit. Policy analysis concentrates nore on the
core of the deliberation process, while policy
devel opnent deals with the policy-making process in
its larger and inclusive forns.

| nprovi ng val ue judgenent and goal -setting

Val ue judgenent is based on subjective
preferences, beliefs, ideologies and conmtnents. |Its
inner validity therefore does not depend on outside
exam nation. But values (and goals) are critical to
pol i cy-maki ng and are central to decision
del i beration and choice. Therefore, inproving val ue
j udgenent and goal -setting is inperative for bettering
pol i cy- maki ng. The fundanmental question is howto
i nprove from an external perspective a process
justified by and grounded in subjective preferences.
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Looked at institutionally, the difficulty lies in

appl ying professional criteria to an activity which
bel ongs to the "legitimte judges of value" - that is,
the politicians and the polity as a whole.

The way out of this dilemma is to nmake the field
wi t hi n whi ch val ue judgenent and goal -setting take
pl ace relevant to policy-making. Thus realistic
vi sions can be professionally inproved by eval uating
their feasibility; value judgenent can be upgraded by
i dentifying value inconsistencies. Mreover, goal-
setting can be bettered by checking conpl et eness of
goals in ternms of underlying value judgenents.

There are nmany ways of inproving val ue
judgenments and goal -setting w thout unduly intervening
with the prerogatives of legitimte "judges of val ue".
But nmany of the rel evant approaches are difficult to
apply because of their nethodol ogi cal conplexity and
because of resistance to them Thus, it is possible
to help top-level decision makers to clarify their
val ues and goal s by subjecting themto a Socratic
interrogation or, hypothetically, to psychoanal ysis,
but this is not practical and nmay have
counterproductive effects. Wen nmade in a | ess
presunpt uous way, value and goal clarifications are
useful to decision-making in an instrunmental sense but
often entail political costs. It is not surprising,
therefore, that the subject of professionally
i mprovi ng val ue judgenments and goal -setting (as
distinct fromnorally trying to influence them by
advocacy) is neglected in policy analysis ad policy
devel opnent literature and practice.

In this nodul e sone practical approaches are
presented, but they cover only a small part of the
possi bl e and needed i nmprovenents in val ue judgenents
and goal -setting within advanced policy anal ysis.

Goal -setting principles

Seven principles for inproving goal-setting are
suggested in this nodul e:

1. Al'l options should be sensitivity-tested in
terns of goals. Wen a nunber of options have nore or
| ess the same results, they are not sensitive to goa
preferences. But when, as is usually the case, one
option gives nore of one goal and another option nore
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of another, then the options are sensitive to goa
preferences. |In such cases, an effort nust be nade to
devel op and invent additional options which are |ess
goal sensitive, so as to reduce the burden of having
to choose anong goals that may all be inportant. This
is usually possible only to a limted extent, and

i rreduci bl e goal sensitivity requires a val ue

j udgenent on which of many desired goals to set.

2. The goal should take into account nmjor
national values and ains. In this way, any tendencies
towards "tunnel vision" and narrow departnenta
perspectives can be contained, and inportant
"externalities" can be included wthin policy
anal ysi s.

3. Speci al attention should be given to goals
whi ch include outcones to be avoi ded or outcones to be
realized. this is a substantive rather than a verba
differentiation of nuch significance. It is easy to
arrive at agreenent on bad situations that should be
avoi ded. Under harsh conditions, the avoi dance of bad
situations is a priority and often very hard to
realize. It may lead to a so-called "tragic choice"
in which certain real, inportant values are sacrificed
in order to save even nore inportant ones.

4. The need for explicated tine-preferences
shoul d be recogni zed. The choices are not only
bet ween goals x and y but between x now, nmore x in the
future, and x nowand y in the future. This is
especially inmportant in devel opnent policies, where
future considerations can easily be displaced by
pressing current needs unless explicitly recognized in
goal sets. In the context of such needs, "lottery
val ues" - that is, preferences between different
bundl es of risks and uncertainties - should be
nment i oned.

5. The dynami c nature of values and goal s
shoul d be taken into account. Ecology preservation as
a main policy goal illustrates this point well. Wen

decisions with long-range inpacts, such as large
physi cal projects, are considered, an effort nust be
nmade to expl ore possible changes in the val ues that
the projects will be called upon to serve. Since
val ue and goal changes are |argely unpredictable,
elasticity, along with increased options for the
future (such as investnents in infrastructure and
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preservation of national resources), should be added
to all goal sets of |ong-range policies and deci sions.

6. Coal -setting and goal choice should be
considered in terns of "opportunity costs" as a
central frame of policy analysis. In order to get
nore of one goal, one usually has to give up another
goal - this is a fundanental percept. This involves
application of economi c thinking to goal -setting and
goal priorities but goes further: opportunity costs
stemnot only fromresources limts but also from
i nternal and systemnic inconsistencies between
different values and goals. Thus, it is often
difficult under devel opnent conditions to achi eve nore
equal ity and at once realize a high rate of economc
growt h, because of inherent contradictions between
themin prevailing socio-econonm c systens.

A further step in applying econonmic opportunity
cost considerations to goal-setting is to engage in
goal -costing, in terns of resources needed to nove
ahead with the realization of various goals in defined
tine periods. This is essential in order to
di stingui sh between synbolic and ritual goal-setting
and political uses of goals, on the one hand, which
are inportant but belong to a different domain, and
operational goals for policy-making, on the other
hand. Care nmust be taken not to be too restrictive;
ot herwi se, devel opnent endeavours may be constrai ned.
The resource costs of goals nust be taken into account
for realistic policy-nmaking.

7. Goal -setting should be related to the
budgeti ng process. Factually, budgets express goals
and preferences in real terns. Prescriptively, nopst
budgeti ng processes are separated fromexplicit
national and organi zati onal goal -setting in terns of
substantive outputs. This nmodul e does not deal wth
budgeting or with the need to relate budgeting, policy
anal ysi s and deci sion-making, as in nulti-year outline
budgeting in real terms, versions of
Pl anni ng/ Pr ogr amm ng/ Budgeti ng Systens (PPBS), zero-
budgeti ng exercises etc. However, unless goal -
setting, in particular, and policy analysis in
general, are tied into budgeting, inproving decision-
making with the help of policy analysis faces another
strong barrier. (Therefore, a nodul e on budgeting
fromthe perspective of inproving decision-naking may
wel | be a good subject for related training efforts.)
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Political problens

It is recormended that quasi-phil osophic debate
on the conceptual and |ogical relations between
absol ute val ues, instrunental values, goals,
obj ectives, targets, etc. be avoided. The use of
term nol ogy to which participants are accustonmed and
limting the subject to decision-rel evant goal -
setting - which requires el aboration of operationa
goals to serve as criteria for choosing between
alternative policy options but does not require
exercises in analytic philosophy - is urged instead.

It will be necessary to distinguish between
explicit goals and non-explicated real goals
(i ncluding political ones, such as gaining and
nmai nt ai ni ng power, which are legitimate and essenti al
but not central to policy analysis). Politica
feasibility nust be taken into account as a
constraint - though an el astic one, depending on
opportunities, changing situations and politica
skills. Al'so, since political support is essential
ways for building it up which depend on policy choices
are to be considered, such as packagi ng a nunber of
policies together so as to reduce their aggregate
val ue-sensitivity.

On a nore general level, this subject leads to
the broad issues of political and policy analysis. It
is inpossible to understand the actual difficulties of
policy analysis unless political costs and barriers
are taken into account. Thus - to take another
illustration - better decision-making requires that
several options be taken into account, but politica
agreenment is easier to achieve and maintain when there
is only one option. 1In the context of goal-setting,
there is much tension between the need for explicated
goals for selecting nore effective policies, on the
one hand, and the advantages of anbi guous goals for
recruiting support and nmintaining coalitions, on the
other hand. Unless the political difficulties and
political costs of policy analysis are recognized,
policy anal ysis cannot be advanced as far as possible.
Due care shoul d be taken not to provoke strong and
justified political resistance.

| npr ovenent proposal s

Al'l organi zati ons shoul d have standard sets of
main goals, to be used with suitable adjustnments in
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all policy analysis. Avoiding negative goals should
be a main policy directive, in addition to - and often
preceding - realizing positive goals. Tine
preferences, lottery values and options should be

i ncluded in the standard goal set. Al options should
be sensitivity-tested to goals and considered in term
of goal opportunity costs, with an effort being made
to develop |l ess sensitive alternatives. Goals should
be costed to reduce m x-ups between aspirations and
operational policy objectives. Political feasibility
shoul d be included, along with policy resources and
constraints. Problematic tensions between politica
needs and policy inprovenent approaches should be
recogni zed so that policy analysis, including

i nprovenent in goal-setting, can be realistically
advanced.
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Syst ens

The essence of "systens", both in policy
anal ysis and as a concept within "general systens
theory", is that reality consists of multiple
conponents which interact. In organization theory,
this idea applies to issues of behaviour, such as the
di stinction between "open systens”, which change their
boundari es and absorb many el ements of their
envi ronnents whil e undergoi ng self-transformation, and
"cl osed systens", which tend to ignore environnents
and are badly adjusted to them For policy analysis
one inplication of the idea of systenms is that an
i ssue nmust be considered not in terms of single
conponents but as a system the future of which is
shaped by close interaction with additional elenents,
whi ch therefore nust be taken into account.

For instance, when the inpact of different
police policies on the crinme rate i s being considered,
it should be viewed as part of a broad public order
"systent, including economc situations, nmass nedia,
drug addi ction habits, |egal procedures, punishnent
institutions etc., in which the police force is only
one variable. Thanks to such a perspective, the issue
m ght be refornmulated as a matter of public-order
policies rather than police policies.

An even nore radical inplication of the systens
approach is that upgrading any single conponent nay
i mpai r rather than inprove performance as a whol e,
because of negative interactions with other
conponents. For exanple, increasing agricultura
production in an outlying area w thout providing
access to markets may depress the area. Therefore,
"optimzing" a systemby optimzing its conponents is
of doubtful merit; inprovenent will be contingent on
positive interaction between relevant variables. In
order to decide which variations in which conponents
wi Il have a positive inpact, the system nust be
understood. O the system nust be redesigned with a
positive aggregation function. (Systens design and
redesign is too conplex a subject for this nmodule. It
needs and deserves a separate training nodul e,
especi ally when alternative econonic systens are
consi dered and overall societal transformation
policies are on the agenda.)
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Practical inplications

The main practical purpose of the systens
perspective within policy analysis is to broaden the
set of variables that should be considered on a given
policy issue and to make it possible to approach the
systemin a coherent fashion. Adding one or two
| ayers of interrelated factors to the analysis will do
a lot to upgrade the quality of the deci sion-nmaking.

This applies, for instance, to costing. It is
not correct to cost a single item even if it |ooks
central. In correct "systemcosting", all the costs

of adjusting related additional itens should be

i ncluded. Thus, the costs of a factory include
necessary investnents infrastructure, human resource
training etc. Furthernore, since systenms operate in
tine, the overall life-cycle systens costs should be
taken into account, with suitable tinme discounts.

Thus, the cost of a building includes not only rel ated
investments in infrastructure but al so maintenance
costs over a nunber of years.

Poli cy coherence

Since different policy subjects influence one
another, it is necessary to establish policy
coherence, to ensure that the different subjects
rei nforce one another rather than contradict one
another. This need stands in opposition to the basic
organi zati onal principle of division of |abour, with
different mnistries and departnents | ooking after
specific subjects. |If the subjects were nmutually
i ndependent, division of |abour would work well. But,
since the policy subjects interact, division of |abour
tends to produce fragnented handling of closely
rel ated or even overl apping subjects. This is all the
nore the case with devel opnent processes, in which
different policies should converge and nutual ly
rei nforce one anot her.

Interm nisterial coordination is usually helpfu
but inadequate, because an aggregation of mnisterial
perspectives does not add up to an overall systens
perspective - hence the need for overall systens
perspective units in Governnents. Central agencies
such as budgeting offices fulfil parts of the needed
function, but their perspective is too limted. What
is needed is a staff unit that specializes in
coordi nating major national policy issues.
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Such a "systems perspective" unit nust neet
three conditions: first, it nmust be independent;
secondly, it rmust be capabl e of understandi ng conpl ex
policy systenms, in terns of professional know edge,
critical mass and access to information; thirdly, its
findi ngs and reconmendati ons nust be taken into
account during actual policy-making. Usually, such a
unit will have to be located in the office of the Head
of State, so that there is a chance to neet these
condi tions, despite opposition by line mnistries.

Conpr ehensi ve planning vs. shock strategies

The systens concept leads to a dilenma in
devel opnent policy - nanely the conflict between
conpr ehensi ve planni ng and shock strategies. At a
first glance the systens approach seens to support the
i dea of conprehensive planning, which tries to
consi der many vari abl es and change themin an
i ntegrated way. But, three counter-considerations
nmust be taken into account:

(a) Conplex systens, such as those involved in
nati onal devel opnent, cannot be fully understood in
detail and defy fine coordination

(b) Transition phases on the way to devel opnent
i nvol ve nmuch turbul ence. This makes conprehensive
pl anni ng susceptible to counter-productive confusion

(c¢) Harroni ous and snooth change | acks the
energy-nobilizing effects of chaos, which calls forth
maxi num efforts. Therefore, conprehensive planning
may achi eve nuch | ess then "antagoni stic growth"

Model 1 i ng

In order to arrive at the necessary |evels of
systens conprehension, systens nodelling is essential
A nmodel constitutes a sinplified presentation of
rel evant features of reality, existing or
hypot hetical. A nodel can be anal ogous, such as a
wi nd tunnel; synbolic, such as a col our nmap;
conceptual, such as a social science theory; or
mat hemati cal . Nowadays nodel s are increasingly taking
the form of conputer prograns which can sinmnmul ate other
types of nodels and add to them nmany di mensi ons,
vari abl es and dynam cs.
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The nore advanced and reliable a nodel is, the
nore accurate its conclusions. Even when nodels are
conceptual and qualitative, they serve to identify
essential systens variables and to point out
interactions that must be taken into account.

In an analysis of discrete issues, a system
approach that takes into account interactive variables
over tine is essential. In policy-making itself,
systens approach is also valuable in order to produce
a coherent view of policies that have interactive
effects.

Handl i ng uncertainty

Handl i ng uncertainly is of crucial inportance
for policy analysis in devel oping countries, but it
poses form dable difficulties. The subject is not
adequately covered in policy-analysis literature.
Many of the essential ideas, concepts and approaches
may come as a shock to those using this study
material. This is desirable, since "opening mnds" to
counter-intuitive thinking should be a benefit of
traini ng.

A main point to be enphasized is that
uncertainty is built into objective reality. The
dynam cs of change are not snmoboth and straight-forward
but involve shifts, changes in direction, turbul ence
and junps. Even relatively snooth processes, such as
denogr aphi c ones, are notorious for their
unpredictability. Mny processes are nuch | ess
regular, as illustrated by the ongoing transformations
in the former USSR and Eastern Europe.

Met aphysi cal debate aside, fromthe perspective
of policy-nmaking, many inportant variables are in a
state of inherent uncertainty which policy analysis
cannot reduce, even with nore data. The contrary is
often true: inproved policy anal ysis aggravates
subj ective uncertainties by showi ng that many
assunptions which were accepted as certain are, in
fact, uncertain. O course, a strenuous effort should
be nmade to reduce uncertainty. Mch can be achieved
by collecting reliable statistics and using advanced
prediction nethods. But even after all that is
possi bl e has been done, any nmapping of future
possibilities will include very |arge areas of
uncertainty.
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Modern chaos theory serves as a good netaphor
here, with its idea that miniml differences initially
can lead to radically different results and that
cl osed determ nistic systens often show quasi-random
behaviour. This, as already nentioned, applies in
particular to transition phases, including at |east
some phases of accel erated nodernization

Necessity, chance and choice

An essential perspective for policy analysis -
and al so for policy devel oprment and grand policy
reasoning - is one that sees the future in ternms of
necessity, chance and choice. Mny features are
highly certain for the policy-relevant future - for
exanpl e, | arge popul ation increases in many devel opi ng
countries even though exact nunbers are unavail abl e.
But many other features are uncertain and seemto be
shaped as if by chance - for exanple, energy and
comodity prices, international econonic policies
towards the third world, and sone critical |oca
i ssues of war and peace.

Choice intervenes in historic processes so as to
influence themin directions that reduce the
probability of undesired results and increase the
probability of desired results. This is the basic
| ogi ¢ behind policy-nmaking as an attenpt to influence
the future according to changi ng human goal s.

Essential concepts

Pol i cy anal ysis does not require a know edge of
probability calculus or the ability to do conpl ex
probability calculations. Rather, what is required is
an ability to think and "intuit" in terns of
probability and rel ated concepts. Literal thinking is
al so i nportant.

Note that numeracy is essential in a senior
government executive (that is, nuneracy thinking, not
technical mathematical skills). Since for nobst senior
civil servants the demand for numeracy is anathema, it
is all the nore to be enphasized. Appropriate
trai ni ng nodul es should be offered and a suitabl e book
on nuneracy, as nmentioned in the readings, should be
r ecomrended.

A basi c package for handling uncertainty
i ncludes the follow ng el enents:
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(a) Certainty, nmeaning yes or no, expressed as
probability 1.0 or 0.0;

(b) R sk, in the technical sense of a known
probability between 0.0 and 1.0;

(c) Quantitative uncertainty, in the sense that
t he shapes of future possibilities are known but no
probability can be allocated to them and

(d) Qualitative uncertainty, or the unknown
shapes of future possibilities which cannot even be
qualitatively described as alternative futures or
scenari os.

In between are such concepts as "highly likely",
"unlikely" etc. in respect of various risks. It is
i mportant to agree on the range of probabilities
approxi mated by such qualitative terns dealing with
quantitative paraneters.

Predi ctive mnethods

There are four main nmethods of predicting future
events. The first is extrapolation - that is, the
continuation of past trends into the future. This can
be done sinply or with quite conpl ex techniques, but
the principles are one and the same. The second
met hod requires nodel ling, whether in the soft form of
a verbal theory or the technically advanced formof a
conpl ex conputer nodel. The third nmethod relies on
the intuitive know edge of experts, individually or in
groups and panels, tacitly or explicitly, with the
hel p of various techni ques of expert interrogation
(such as the oracle at Del phi). The fourth nethod is
i magi nati on.

Extrapol ation clearly depends on the past as
does nodelling. Intuitive expert know edge is nore
vague in its grounding, but is in the main al so based
on past experience. |Imagination is different in
nature, and its nain uses are specul ative, because no
criteria exist for choosing between its many diverse
products (other then, perhaps, past successes).

Therefore, there is no way to predict change in
a useabl e way except by processing the past. Since
the present epoch is characterized by turbul ent change
whi ch does not depend on the past in recogni zabl e or
patterned ways, nany policy-rel evant di scontinuous
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contingenci es are beyond the avail abl e prediction

nmet hods of extrapol ation, nodelling and intuitive
expert know edge. Still, professional use of those
predi cti on met hods, which constitute a distinct domain
of professionalism can help to reduce certain
uncertainties and map others by, for exanple,

di stingui shing stable domai ns from unstabl e ones.

Formats for mapping the future

Wth the hel p of such prediction methods,
certain formats for mapping the future can be worked
out. These include:

(a) Docunents outlining alternative futures with
different tine spans;

(b) Scenarios - that is, descriptions of change
over tinme, in distinct phases, leading in stages to
the alternative futures, with transitions between the
various stages being considered in terns of
possibility, probability, uncertainty etc.

(c) Mapping of main areas as stable or dynanic,
with special attention to surprise-prone domains;

(d) Lists of surprise possibilities, produced,
for instance, by brainstorm ng of professionals and
experts.

For nost policy issues in devel oping countries
| ook-out maps will show many quantitative and
qualitative uncertainties, aggravated by uncertainty
on future policies of the country itself. Sone basic
predicanents will be stable and quite certain, as
dictated by the very situation of underdevel opnent.

| npr ovenent proposal s

Si nce policy-making deals with the future, al
deci si on makers must be capabl e of correctly
reflecting on it. They must have, nunerical thinking
capacities and at | east some sophistication with
uncertainty. Al senior executives nust be famliar
with the basic prediction nmethod, their potentials and
limts. Al organizations should have a set of
standard future-mappi ng docunments (incl uding

alternative futures with scenarios), lists of imagi ned
surprise events and indications of nmain donains of
stability or discontinuity. |In order to prepare such
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docunents, which are essential for policy analysis,
speci al professionalized | ook-out units are required.

Policy ganbling

Deci sions nade in the face of uncertainty are

"ganbl es”. Wen the uncertainty is in part
gquantitative and in part qualitative, they are in
essence "fuzzy ganbles” - that is the results are

unknown and the changing rules of the ganme are

unpredi ctabl e. Since nost policy-making deals with
uncertainty, both quantitative and qualitative, it
constitutes - in part at least - a formof ganbling,
and countries, in making critical decisions, engage in
"ganbling with history".

The vi ew of policy-making as ganbling, often for
very high stakes, is dangerous unless it is
acconpani ed by a strong sense of responsibility which
i nposes denmandi ng noral requirements. A danger exists
that, if ganbling is legitimzed by professional and
scientific arguments as the essence of policy choice,
deci si on makers may becone reckl ess and feel justified
to view decisions as purely acts of subjective will
and feelings. A denial of facts and an escape into
various forms of nysticism such as astrol ogy, may
al so be reinforced. Therefore, an understandi ng of
the nature of policy-making as ganbling is essential,
as is the integration of appropriate nodes of
reasoning into the decision naker's nental capacities,
including intuitive behaviour

A nunber of barriers hinder recognition of the
true nature of policy-nmaking as ganbling. It is
difficult, for exanple, for people to adnmt that
i nportant national choices are ganbles. Politica
cultures and public opinion are not willing to accept
the unavoidability of certain risks. Studies in
deci si on psychol ogy indicate that the human m nd has
difficulty conprehending uncertainty unless trained to
do so - that is, to follow an order of thinking,
called a "protocol", as a control on intuitive
responses to uncertainty. Finally, the behaviour of
organi zations and many small groups tends to repress
uncertainty rather than map it and handle it
correctly.

The conbi ned effect of the true nature of

deci sions as ganbles, the resistance to admtting that
nature, and the behavioural barriers to handling it
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ef fectively weakens nuch policy-making. Hence, the
urgency to upgrade policy ganbling.

The process involves two steps: relevant
futures must be mapped, with recognition of the main
uncertainties, quantitative and qualitative; and a
choice in terms of value - called a "lottery val ue"

j udgenent - nust be made between the various bundl es
of uncertainties. A sinple illustration nakes the
point: Let us assunme that we have to invest 100 units
and we have two options, with reliable predictions:
option x gives a guaranteed i ncome of 50 units while
option y gives with probability 0.5 an incone of 100
units and with probability 0.5 an income of O units.
The expected val ue, as calculated in sinple policy
analysis, is the sane for options x (50 units) and
optiony (100 multiplied by probability 0.5 plus O
mul tiplied by probability 0.5 = 50). But the nature
of the expected income fromx or y is very different.
Choi ce depends on one's attitude to risk: one can
prefer 50 for certain or one can prefer 100 perhaps -
this is a matter for subjective judgenent in terns of
lottery values. This applies to all decisions in the
face of uncertainty.

Poli cy | earni ng*

The general expectation, as expressed in slogans
such as learning by "trial and error”, is that policy-
making is a widespread routine activity. But that is
not the case. Policy learning (i.e., learning howto
make policy) nust be taught. Instruction should dea
not only with policy consequences but also with
situational changes that require novel responses,

i ndependent of former policies. 1In fact, policy
learning is a difficult and uncomon process, often
frustrated by non-learning and ms-learning. The

* Note to trainers: At this point,
partici pants should integrate the various policy
anal ysis perspectives, foresee the main inplications
for policy devel opment and focus on practica
i nplications, while reconsidering the policy analysis
approaches di scussed above.

Al so, proportionally nore time can now be
devoted to exerci ses.
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upgradi ng of policy |learning nust be closely tied into
policy analysis, while also being aligned to policy
devel opnent, such as through organi zati on redesign

Many barriers stand in the way of correct
| earning. The first barrier is the difficulty of
recogni zing reality. Political and bureaucratic
conpetition strongly reinforce this barrier, pushing
policy makers into a defensive posture.

A second barrier involves the difficulty of
relating events to policies because of conpl ex causa
chai ns, and chance happeni ngs.

A third barrier - very inportant in devel opi ng
countries - is discontinuity in governnent, which, in
t he absence of good institutional nenory, prevents,

t he accurul ation of | earning experience.

The fourth barrier is the organi zationa
rigidity that hinders policy change even when the need
for change is wi dely recogni zed.

Upgrading will require a nunber of protocols and
institutional re-arrangenents:

(a) Afirst and essential condition for |earning
is that it should be di sengaged from prai se and bl ane;
otherwise, it will be overwhelnmed by interests and
f eel i ngs;

(b) Institutional menories are another nust.
They can be in the formof a filing system -
conputerized, if possible. Also, transitions between
governnents shoul d be arranged in ways that permt
transfer of experience;

(c) Learning phases should be built in, with
| andmar ks that encourage conpari son of expectations
with results at predeterm ned phases;

(d) Learning nust be institutionalized with
speci al protocols, such as self-eval uation studies, so
t hat concl usions can be diffused and preserved in
institutional menories;

(e) To engage in learning on najor policies, it
is necessary to undertake eval uation studies by units
not involved in the policy-mking and inpl ementation
processes, so as to reduce biases;
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(f) Organizations should be redesigned in the
direction of "learning organizations"”

| nnovati ve anal ysis

Most of conventional policy analysis is directed
at identifying the best option fromthe avail able
options. But quite a different approach is possible:
to design, devel op and i nvent new options.

Not only are these qualitatively different
processes, but they may be antagonistic. Conventiona
analysis, with its dependence on skills and acquired
wi sdom is a professional endeavour which can be
| earned and taught, institutionalized and transl ated
into operational approaches, protocols and
recomrendat i ons.

"I nnovative" analysis involves creativity, which
is extrarational, m sunderstood, and not teachable or
learnable. Wile it is possible to design
organi zations that are friendly to creativity, this
does not nean that creative processes are
institutionalized.

I nnovative policy analysis is not a governnental
process, for governments tend to repress options that
contradict their traditional policy assunptions and
ort hodoxi es. Many novel policy ideas cone from
extraest abl i shnent sources.

| nnovati ve options

I nnovative options are often nore needed than
better analysis of conventional options. Wen
envi ronnents and val ues change, the repertoire of
avai |l abl e policy options based on the past, becones
i nadequat e and unpromi sing. This is the case on
cruci al issues facing nost devel opi ng countries.
Therefore, it is inperative for themto enphasize
i nnovati ve options.

A special role is played by policy
"entrepreneurs" - that is individuals who are very
skilled at encouragi ng and realizing new ideas in the
face of inertia and resistance, either originating the
i deas thensel ves or picking themup from others.
Politicians and seni or government executives sonetines
serve as inportant policy entrepreneurs.
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Pol i cy anal ysis shoul d consider feasibility and
i npl enentation. But too often narrow views of
feasibility constrain innovative thinking. In
devel oping countries it should, at least in part, be
oriented towards realizing realistic visions

Al'l other methods for enriching options nust be
expl ored. Comparative experiences should be fully
nmoni t ored, and new policy options being devel oped in
ot her organi zations and countries should be studied.
However sinple this recomendation may seem it is
sel dom applied: nost policy decisions are nade in
i gnorance of conparabl e experiences; usually a
systematic search for relevant ideas has not been
carried out.

More difficult is the encouragenent of
i nnovative thinking in certain organizations. Oten
sone structural redesign is needed, such as incentives
rewardi ng new i deas or personnel rotation and renewal
(i ncludi ng extended training periods).

Li ne organi zations are usually too deeply
involved in current policies to explore new options.
Theref ore, special policy research and devel opnent
organi zations - often called "think tanks" - are
needed.

Deci sion-making in a crisis

Initial exercise

This subject should be started with an exerci se,
Sso as to give participants a "feel" for decision-
making in a crisis before discussing it. The exercise
shoul d start after dinner and go on till mdnight or
later, so that participants experience at |east sone
of the fatigue acconpanying crisis situations.
Partici pants should be divided into groups, so as to
face problens of interaction. Al groups do the sane
steps, as follows: Each group serves as a policy
analysis unit activated in a particular crisis, such
as a natural disaster, a run on the banks, a genera
strike or a security leak. Participants receive a
description of the situation. After one hour and then
every half hour, they receive additional information
describing the evolving situation in an anbi guous and
contradictory fashion, as in real crisis situations.
One hour before the end of the group phase, the flow
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of information stops and each group is instructed to
prepare a briefing for a top decision nmaker on the
group's anal ysis, options and recommendati ons. G oups
reconvene and present their reports. A short

di scussion is held. The next norning the trainers
will present the subject, referring to relevant points
whi ch cane out in the exercise

The above proposal can of course be adjusted to
| ocal preferences. Trainers may wish to invite sone
person with experience dealing with crises to help
with the exercise. But, running the exercise on the
ni ght of the second training day, in preparation for
presenting the subject on the norning of the third
day, is strongly recormended. In addition to hel ping
with the subject-matter, the exercise constitutes an
i nportant experience for trainees and upgrades their
learning fromthe nodule - all the nore so, if
trainers see to it that participants apply the policy
anal ysi s nmet hods presented above.

The nature of crisis

Crisis is defined, for the purposes of this
nodul e, in the usual sense of the termin "crisis
managenment”, as a situation characterized by dramatic
and sudden events which are significant and which
require a very urgent response. A crisis is
acconpani ed by a psychol ogi cal sense of pressure and
di stress and much uncertainty.

Crisis situations are frequent in many
devel oping countries. |If crisis decisions are
det ached from policy devel opment as a whole and are
made on an ad hoc and or panic basis, overall nationa
devel opnent strategies nmay be ruined and inportant
opportunities mssed. Therefore, it is necessary to
ground inprovised crisis decisions in both policy
t hi nki ng and policy anal ysis.

The need to upgrade crisis decision-nmaking is
reinforced by the insight that crises carry not only
serious dangers but al so unusual opportunities.

During a crisis nmany constraints are rel axed, and they
of ten open "w ndow of opportunity". Thus, a banking
crisis may pernmit changes in economic policy
unaccept abl e during non-crisis conditions. (Indeed,
one shoul d sonetinmes consider instigating a crisis as
a way to break out of policy cul-de-sacs when
everything else fails. Such and other advanced
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aspects of crisis decision-maki ng need speci al study
material, which can be very inportant for participants
engaged in handling crises.)

Princi pal approach

The principal way to inprove crisis decision-making is
to ground it in deep policy thinking. This inplies

(a) Depending on the overall quality of policy
anal ysis and policy devel opnent;

(b) Connecting crisis decision-nmaking to overal
pol i cy thinking;

(c) Using inprovisation aided by adjusted and
ti me-conpressed policy anal ysis.

This inplies, paradoxically, that in situations
of frequent crisis, high-quality policy devel opnent is
all the nore essential since it can serve as a base
and conpass for ad hoc inprovisations.

The inprovisations can add up to a strategy that
advances national devel opnent, with adjustments to
particular crisis situations and, in part, by
irregular but directional inmpulses. To achieve the
needed groundi ng in deep policy thinking, the
deci si on-maki ng staff nust be involved with overal
policy devel opnent.

The first step is to prepare suitable crisis
deci sion-maeking facilities, with safe communicati ons,
adequate rest facilities and suitably equi pped worki ng
roons. The preparation of contingency plans is
essenti al
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Policy process managenent *

The present chapter clarifies the essence of
policy analysis and policy devel opnent by presenting
and el aborating on four nodels of policy devel oprment
units: central policy analysis units; policy research
and devel oprment organi zati ons; advanced prof essi ona
public policy training programes; and national policy
coll eges. Such units are very necessary, in sone
conbi nati on, for devel oping countries but are absent,
or underdevel oped, in nost of them

Policy anal ysis and policy devel opnent overl ap
Pol i cy anal ysis focuses on inproving single decisions,
wher eas policy devel opment focuses on inproving
overall policies and policy nets, which can be done in
two ways. One, upgrading policy-making processes,

i nvol ves i nproved policy process managenent and the
redesi gn of organi zati ons. The second, establishing
i nproved grand policies, which guide the substance of
di screte policies, involves the application of policy
anal ysi s and process and organi zati on upgradi ng which
serve policy devel opnent as a whole, to grand

polici es.

Pol i cy process nmanagenent applies to all |evels
of managenents, from an individual senior governnent
executive to a cabinet minister or head of Governnent.
It ensures that the decision process includes adequate
preparation, full consideration of all issues,

i mpl ementation nonitoring and | earning. Although
standard procedures direct the process in many
countries, they can become overfornalized and ignore
important informal elenments. Sonetines they negl ect
to order issues according to inportance - with the
result that nore critical choices follow quite
different - and weaker - processes.

* Havi ng gone through the policy analysis
mat eri al, experienced participants will find policy
process managenent and organi zati on redesign
relatively famliar and easy subjects. The exercises
can play a major role in exploring these subjects and
operationalizing them The subject of grand-policy
reasoning is different and nmore difficult, but serves
well to sumup the nodul e as a whol e.

-34-



Pol i cy devel opnment, which deals with inportant
choi ces which are usually non-routine, requires a
somewhat different approach, with | ess enphasis on
formal procedures and nore on style and cul ture.
Still, a nunmber of elenents can be postul ated as
essential for policy devel opnent, to be
institutionalized in part and to be advanced as
essential for "mninmumof rationality" required

Nati onal assessnents of the main external and
internal environnents are essential for educating
policy makers to adopt realistic views of changing
realities and to serve as the basis for grand-policy
analysis as well as policy analysis. These estinates
nmust be well known by main policy devel opers but be
prepared i ndependently fromthem

Agenda setting and attention allocation to mgjor
i ssues are a main need. Since actual agendas tend to
be dom nated by urgency, and since the time budgets of
seni or executives and top decision nmakers |eave little
tinme for policy devel opment, it is necessary to | ook
for "critical choices", which are expected to have
significant inmpact on the future, to reserve for them
priority status on deliberation and deci si on agendas,
and to allocate to themlarge parts of available
pol i cy devel opnent resources, including organized
brain power and the tinme and attention of top decision
nmakers.

Pol i cy devel opnent requires val ues, half-
operationalized in the formof realistic visions,
grand designs, unbrella conceptions of desirable and
feasible futures etc. Wthout such val ue-goa
gui dance, policy devel opment |acks a conpass and wil |
beconme too ad hoc. |In addition, realistic visions
serve to increase coherence of policies and are al so
useful for giving policy making and policy
i mpl ementation a sense of purpose, in addition to
serving essential educational and support nobilizing
functions.

Political will and power concentration adequate
for inplenentation are essential. Wile the present
nodul e does not deal with the political and power
aspects of policy devel opnent, those nust be
recogni zed as pivotal, especially so in devel oping
countri es.
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| mpl enent ati on preparation, nonitoring and
control are also essential; otherw se, policies becone
enpty synbols and decay into useless rituals.
Ther ef ore, upgradi ng of public managenent is integra
to policy devel opnent and essential for its
effecti veness.

To assure inplementation and achi eve policy
| earning, which is a nust for policy devel oprnent
dealing with very dynam c and | ong-range nationa
grand policies, an assessnment of policy outcomes is
all the nmore inportant. On the level of policy
devel opnent this definitely requires independent
policy eval uation bodi es which report directly to top-
| evel decision nmakers - with an enphasis on policy
i nprovenent and | earning and not on finding "guilty"
parties for non-perfornmance.

Lastly, but central to this study, there is need
for deep thinking about major policies on the part of
all the inportant partners in policy devel opnent. It
is necessary to provide suitable "deep grand-policy
consi deration" opportunities to senior politicians -
for exanple, periodical, two-to-three-day retreats at
whi ch they deliberate on najor policy issues, with the
hel p of good position papers and top quality experts.
Larger segnments of policy elites should be involved in
policy thinking with the help of national policy
col I eges, where m xed groups woul d spend a few weeks
inresidential facilities considering major policy
i ssues. Societal deep thinking on main policy issues,
with special attention to innovativeness, is an
essential input into policy devel opnent, to be
encouraged at universities, research institutions,
among groups of professionals and suitable segnents of
the public at large and to be given top-1level policy
consi derati on.

It is in the nachinery of government, in the
broad sense of that term where, after all, much of
t he needed professional deep thinking on policy issues
nust take place, with the help of policy analysis and
grand-policy analysis. To do so, staff units are
needed in nost ministries, central policy analysis
units near top decision nakers are necessary, and
speci al policy research and devel opment organi zati ons
are essenti al

Pol i cy process managenment upgrading is essenti al
for better policy developrment. This requires a
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speci al function of "meta-policy making" - that is,
pol i cy- maki ng on policy-maki ng, which takes a

conpr ehensi ve view of the policy process, evaluates it
and is in charge of inmproving it. This function
shoul d usually be located in the office of the head of
government. It should be staffed by professionals in
pol i cy devel opnment and organi zati onal design

Central policy analysis units

A central policy analysis unit serves as a
prof essi onal island of excellence near the head of
government and the cabinet. Similar but smaller units
woul d work for other top-Ilevel decision nmakers. The
central unit needs between 10 and 15 mul tidi sciplinary
professionals with broad experience. It should study
the main decision items reaching the top level froma
coherent and | ong-range national perspective, with the
hel p of policy analysis tools. The unit could al so
serve as a crisis staff and take care of policy
process nanagenent, and it should constitute a nmain
liaison with policy research and devel opnent
organi zati ons.

If operating well, such a unit will add to the
quality of decisions, but it will not be able to
engage in deep study of conplex issues. Al so, since
it is located near the corridors of power, it cannot
engage in nmuch iconoclasm or policy paradi gm
i nnovati on.

Policy research and devel opnent organi zati ons

To engage in deep study of nmjor policy issues,
i ncl udi ng grand-policy choices, and to do so
professionally with the freedomto i nnovate and
present unconventional options, policy research and
devel opnent organi zati ons are essential. They need a
staff of 30-50 full-tine professionals,
mul tidisciplinary and with broad experience, who study
a few main national issues.

The nost difficult problemof such policy
research and devel opnent organi zations ("think tanks"
in the correct sense of that tern) is to "square the
circle": on one hand, they need i ndependence in
t hi nking, while on the other hand, they should be
acceptabl e to top decision nakers and enjoy good
access to them This is a difficult conbination in
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all countries, especially in many of the devel opi ng
countri es.

Advanced professional public policy training
progr ames

To i nmprove policy analysis and policy
devel opnent and to nove into grand-policy analysis,
suitable top-quality professionals are essenti al
Sonme persons devel op the required know edge and skills
on the basis of conventional disciplines and
out standi ng individual qualities. But to assure a
supply of needed professionals, advanced public policy
trai ni ng programres are needed. They woul d be tough
elite progranmes admitting only the best of the
out st andi ng students, who after finishing a first and
second degree and, preferably, gaining sone
experience, would need to undergo another three to
four years of study, conbining theory and practice, at
the end of which they would qualify as advanced public
policy professionals. They would still need a few
years of practice before being able to deal with very
conpl ex policy issues on their own. Their training
woul d be conparable to that of nedical doctors. (Is
it strange to require public policy professionals to
study as much as MDs?)

Much can al so be achi eved through crash
programes for outstanding professionals with a good
background in conventional disciplines. But, to
real |y achi eve the needed | evel s of excell ence,
advanced public policy studies need
institutionalization at universities or other
institutes of advanced professional | earning.

The absence of such programes in nearly al
devel opi ng countries is deplorable, especially since
they do not raise difficult political issues (as do
policy analysis units and policy research and
devel opnent organi zati ons).

Nati onal policy coll eges

It is not enough to have a few public policy
pr of essi onal s, because the inprovenent of policy
devel opnent depends on the policy elite as a whol e.
Therefore, the need for national policy colleges for
m xed groups of young politicians, senior officials,
party activists, trade union |eaders, business
entrepreneurs, mass nedia conmentators, army officers,

- 38-



intellectuals and academ cs etc. is acute. Such
groups should spend sone tinme together - say, from
four to six weeks - in residential facilities, to
consi der main national policy issues.

These four suggestions further clarify the idea
of policy analysis and policy devel opnent as expressed
in paradigmatic institutions. But they raise the
qguestion of why, if inprovenent possibilities are so
obvi ous, such institutions and the upgradi ng of policy
anal ysis and policy devel opnent are so scarce.

Quite a nunber of answers can be offered: the
rel evant know edge i s underdevel oped; policy analysis,
policy devel opnment and grand-policy reasoni ng inpinge

on politics - in the sense of who gets what and of
i deol ogi cal commitnment - and are therefore suspect of
"technocracy" and so rejected by many politicians. In

handl i ng probl ens of devel opnent, nost of the effort -
by both the involved countries and by externa
cooperation efforts - goes to inproving particular
policies rather than upgradi ng policy-nmaking, even

t hough the latter would be much nore effective. And,
nost difficult of all, in some countries dom nant
political and social cultures inhibit the quasi-
rationalistic bases of policy analysis and policy
devel opnent .

| npr ovenent proposal s

Devel opi ng countries should set up, in a
mutual Iy reinforcing way, policy analysis units near
top deci sion makers, national policy research and
devel opnent organi zati ons, advanced prof essi ona
public policy training progranmres and national policy
colleges. On the two | ast proposals, regional and
i nternational shared programres and col | eges can neet
needs.

Until such units are set up, and in order to
supply essential staffs for them intense crash
programes to train policy analysis and policy
devel opnent professionals should be organi zed.

Towards grand-policy reasoning

Grand-policy reasoning deals with fatefu
choi ces, as epitom zed in a saying by the Confucian
Hsun-tsi: "Yang Chu weeping at the crossroad said,
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"Isn't it here that you take a half step wong and
wake up a thousand nmiles astray?' " Strategies for
econom ¢ devel opnent present such choices, which
requi re approaches that go far beyond conventi ona
policy anal ysis and put policy devel opnent to the
test.

Clearly, this is a matter for advanced
pr of essi onal training, beyond the domain of nost of
seni or governnent executives and inpossible to take up
in brief study material such as this. However, this
material will conclude with sone ideas from grand-
policy analysis which are on the cutting edge of
theory and practice and require participation of the
nost outstandi ng and creative professionals.

Sel ect reasoning franes

To illustrate the subject of grand-policy
reasoning (a termwhich I use often, instead of
"grand-policy analysis", to enphasize the open and
mainly reflective structure of appropriate
approaches), a few "frames of thinking" mght be
nment i oned:

(a) The rise and fall of nations and the success
and failure of heroic historic enterprises are rel ated
to accel erated national devel opnent. Therefore, broad
hi storic studi es of such episodes constitute a frane
for grand-policy reasoning in the context of nationa
devel opnent strategies;

(b) "Thinking in history" becones even nore
critical than in usual policy analysis, as nentioned
above, and the exam nation of fundamental soci al
processes is a nmust for justifying a nationa
devel opnent strat egy;

(c) Realistic visions are essential for nationa
devel opnent strategies, as "val ue conpasses" and for
i ntroducing the required long-tine perspectives;

(d) Critical nass interventions are essenti al
for maki ng an inpact on national evolution
trajectories, with the need to select a limted nunber
of guided change variables to be subjected to radica
interventions, so that they serve as "l oconotives of
change";
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(e) "Ganmbling with history” is of the essence in
nati onal devel opnment strategies, which face far-
reaching qualitative and quantitative uncertainties.
Ther ef ore, advanced policy-ganbling protocols are
i mperative;

(f) Conventional notions of rationality are
i nadequate for grand-policy thinking. Nationa
devel opnent efforts require sone sel f-deception on the
probability of success so as to benefit fromself-

fulfilling prophecy effects.
EXERCI SES
1. Sel ect a specific policy issue with which you

are fam liar and prepare 10-year outlooks for the
rel ated environnents.

2. Identify fromyour experience the main decision
failures resulting froman incorrect appraisal of a
situation and suggest how to avoid such a failure in
the future

3. Identify the najor adversities facing your area
of expertise and their inplications for policy-naking.

4. Prepare a standard goal set for a country or
organi zation; then, consider the difficulties you
woul d encounter (costing and priority-setting) in
having to allocate 100 units of resources anong the
goals. Include relevant tine preferences.

5. Design a concept system nodel of a shared policy
issue, with attention to main interdependenci es.

Consi der how far systens perspectives are taken into
account in handling the issue and what can be done to
upgrade t he coherence of rel evant policies.

6. Prepare alternative futures of your main policy
environnents with a 10-year period; and prepare a |ist
of possible surprise outcones.

7. Process the list of surprise possibilities (see
No. 6), according to the proposed protocol

8. Identify fromyour experience policy failures
whi ch did not bring about policy learning. Explain
why, and devel op proposals to inprove policy |earning
in the future
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9. Identify main policy issues for which all
avai l abl e options are clearly inadequate and which

t herefore need option innovations. Propose concrete
steps to upgrade option innovativeness in your

or gani zati ons.

10. Think of a governnent executive who was a
significant policy innovator and consi der what can be
| earned from hi s/ her case for encouragi ng and
supporting policy innovativeness.

11. Pick a concrete situation or nationa

devel opnent process and eval uate the policy-naking
process, proposing inprovenents with respect to your
own situation and i mmedi ate working context, to a
mnistry or simlar entity with which you are
famliar, or to national policy-nmaking as a whole.

12. Review the main problematic areas of policy-

nmaking identified in this study material and
reconsi der your own findings in each given area.
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1. PUBLI C MANAGEMENT: PAST, PRESENT AND FUTURE

Governnments are primarily shaped by their
political philosophies. They nmay be centrally
pl anned, market-based, or nixed, and each will possess
different fornms of executive direction and control
The wor ki ng dynami cs of countries with single
authoritarian | eadership are entirely different from
t hose of countries with strong | egislative bodies and
pluralistic |eadership.

In sone countries, strong historic patterns tend
to have a great influence over how t he governnents
devel op public policies and programmes. |n other
countries, governments consist of an al nbst random
sel ection of structures and techni ques for governance,
with many remaining in a state of unsatisfactory flux
and experinentation.

Sone of the inportant tides running in
governance are as fundanental as political philosophy
or historic patterns. One such tide was articul ated
clearly by Herman Kahn, the Anmerican futurist, in 1972
when he stated

"The proliferation of bureaucracies is one of
the nost striking characteristics of the
contenporary world." 1/

The faned managenent expert Peter Drucker has al so
addressed the growth of bureaucratic institutions,
noting that every mmjor social task - economc, health
care, social security, education, protection of the
envi ronnent and so on - has been entrusted to | arge
organi zations. Qur society cannot do wi thout the
services that institutions provide.

Both of these views lend clarity to what is
happeni ng to governnments throughout the world. dd
patterns of reliance on individual and famly efforts
to cope with pressures of society are having to be

This chapter was prepared by Charles F. Bi ngnman,
Di stinguished Visiting Professor of Public
Admi ni stration and Executive in Residence in
Managenent, George Washi ngton University, Washington,
D. C.
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rei nforced and suppl enented by institutional action
and control, and nmore and nore of these institutions
are governnents.

CGovernnent s thensel ves are becom ng nore

powerful. Their roles have gradually been expanded to
subsunme many problens in national life in which they
were little involved in the past. |Increasingly,

health care, protection of the environnment, housing,
econom c stability, econom c devel opnent, and ot her
aspects of the well-being of society are com ng under
the influence of governnment policy nakers and
institutions.

But part of this growth in government power is
t hat governments are al so beconming far nore intrusive
and interventionist in the lives and affairs of the
nati ons' peopl e and non-governnental institutions.
This intervention produces strong division in the
responses and attitudes of citizens. |n many
countries, the authority of the State is so great that
it can - and does - sinply overpower every other form
of institution and interest and may dominate the life
of people in ways that are heavily oppressive. Sone
institutions repel and repress citizens at the sane
tinme that they provide programmes. Recent events in
Eastern Europe and Chi na are exceptionally revealing
about how powerful a grip governments can gain over
their people and how extraordinarily difficult it
becones for the people to defend thensel ves agai nst -
or even conpl ain about - repressive governnent
institutions.

Yet, there appears to be a grow ng worl d-w de
attitude that governments must necessarily step up
their responsibilities to protect the public against
threats and hazards evolving in nodern society. For
exanpl e, concerns about the environnent and the
protection of the world's natural resources have
becone universal and global. The perception that
predom nates is that neither individuals nor private
conpani es can sol ve these global problens, that only
nati onal governnents are powerful enough and possessed
of the proper fornms of authority and notivation to
deal with them |In many cases, private conpanies are
perceived to be the problem while governnents are
cast in the role of "the solution".

Thus, one of the fastest growing trends in
governnents worl dw de has been in the rol e of
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"governnent as regulator”, primarily in matters of
health and the safety of citizens. Pure foods, safe
drugs, clean air, pure water, disposal of hazardous
chemi cals, safe transportation, child welfare, |abour
protection - the list is long and growing for the
areas of society in which governments are protectors
of the people. And yet, each of these areas has
within it the seeds of potential oppression. One of
the nost inportant chall enges facing governnents will
be to exercise powers of regulation wi thout repressing
i ndi vi dual and private-sector freedomand initiative.

Governnments are al so beconm ng far nore inportant
as directors or nmodul ators of economnic performance and
devel opnent. Here again, there are great differences
of opinion as to the wisdomand validity of this form
of governnment penetration and control of events.

On the one hand, conmuni st Governnents are
having to face the harsh reality that they have failed
to produce strong economc stability and growh, and
this failure has hurt their countries, severely
constrained the availability of resources to sustain
ef fective government, and distorted the role of
private institutions and individual economc
initiative. Eastern European Governnents and even
China are painfully shifting back to patterns of
greater private-sector strength in econonic nmatters.

On the other hand, even in countries |like the
United States, Japan, and those in Wstern Europe with
strong traditions of private-sector dom nance of the
econony, there has been growth in the role of
governnent in economc affairs - up to and including
domi nation and partial direct control. Mre and nore,
policies and actions will be nost clearly understood
by recogni zing the governnent's role as econonmic in
pur pose and character

Finally, another fundanental tide that is
running in the affairs of governnent is the conflict
bet ween politics and managenent. A short historica
perspective is needed to understand this point.

Throughout nost of the mobdern history, unti
after the Second World War, governnents were small er
| ess extensive, |ess conplex, and | ess sophisticated
t han they have since becone. There was a clear and
quite limted group or level of |eaders who were
political in character and who control |l ed governnenta
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policies and ultimtely made governnental deci sions.

It really made little difference how the group canme to
power, since every political theory defines a simlar
political |eadership and deci sion-naking
responsibility.

The bul k of the governnent is said to consist of
a large group of public enployees - a civil service -
who are essentially professional in their outl ook and
background and who are notivated by the concepts,
t echni ques, and ethics of "managenment" in their own
prof essions, rather than in that of politics.

In nost governnments, the political notives and
t he managerial notives of governance are, in varying
degrees, distinct and different. in sone governnents
they are deliberately separate. In nost governnents,
the different notivations produce both attractive
cooperation and col | aboration and serious disruptive
conflict. These relationships are so varied and
situational that they are very hard to describe in any
general or universal way.

Today governnents have energed in which the
ol der sinplicities are long gone, and political and
career |eaders are struggling to define their
respective roles in an increasingly conplex set of
relationships in which politics and managenent are
really two different ways of dealing with the sane
responsi bilities and programes.

Present - day governnment executives nust master
four mainstreans of managerial know edge:

(a) The political science/politician nainstream
Pr of essi onal nmanagers nust cone to understand and
acconmodat e the notivations, inperatives and
techni ques of political policy formulation, and the
political view of what constitutes effective programe
managenment. Oten, this political viewis
substantially different fromthat of the professiona
manager and appears "irrational” in pure managenent
ternms. This is the source of a good deal of conflict
bet ween the two points of view

(b) The professional mainstream Mst public
managers still derive fromthe professions such as
medi ci ne, | aw, engineering and education, and fromthe
newer and nore generic profession of public
adm nistration. They bring their professional ethics,
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standards and gui delines along with them when they
becorme public executives and managers. Many of the
nost i mportant decisions about how to nmanage public
programes are direct reflections of the standards of
t hese prof essions;

(c) The public adm nistration mainstream
Al t hough relatively few public enployees are formally
trained in public adm nistration, there is
nevert hel ess a body of doctrine and practice stemm ng
fromthe disciplines of political science and public
adm ni stration that defines the special conditions and
ethics of public service and the standards of conduct
appropriate to the exercise of public authority and
determ nes what are the essential differences between
governnents and the private sector;

(d) The "managenent" mainstream Over the past
100 years, there has been an increasi ng body of
t heory, doctrine, and practice that has grown up
around "managenent” as a professional discipline and
as a distinct approach to the direction and control of
all forms of activity, both public and private. In
its earlier forns, managenent theory and practice
focused on concerns for the organization of work into
speci al i st tasks which could be highly optim zed and
on organi zati onal rel ationships centring around
structure, hierarchy, top-down authority, chain of
comand, and efficiency of technique. These ideas
were highly relevant in work situations |like
production |ines which were very routinized and
di sci pli ned.

Managenent theory and practice have evolved in
two directions. one is based on the perception that
human rel ationships in institutions are al nost al ways
far nmore significant and inportant than structure and
process. This has led to the recognition that the
role of the executive and manager is to find ways to
opti m ze human resources so that individuals can gain
t he hi ghest order or individual satisfaction and
reward. This in turn is seen as causing the
i ndividuals to achieve the greatest possible results
in terms of the goals and objectives of the
institution itself and its |eaders.

Secondl y, nodern managenent is increasingly seen
as "situational" - that is, its best actions prove to
be derived fromthe inperatives of each office inits
own real situation, at an actual point in tinme, and
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not fromthe application of some fixed doctrine or
supposed i mut abl e "best” system or practice.

The four mainstreans of managerial know edge
have been drawn together in different ways in
government institutions. They present both problens
and opportunities for the nodern government executive.
They are opportunities in the sense that the executive
has available to himher the richest and nost varied
array of policies and techni ques for managenent of any
executives in any environment. Government executives
nmanage government affairs through the direct
performance of civil servants; through extensive
governnment contracting; through the use of a w de
variety of governnent-owned or controlled corporations
and public enterprises; through the widely varied
t echni ques of public regulation; through the devices
of public loans and | oan guarantees; through tax
policy; and through the issuance of public |aw and
policy that can change how el enents of society
functi on.

But this very richness of executive choice is a
challenge in itself. Public managers must function
within a political systemin which their power is so
great that it nust be constrained in many ways, sone
of which are dysfunctional to effective nanagenent.
This is the "trade-of f" in guarding public well-being.
Governnent organi zati ons are w thout doubt the nost
overwat ched and overburdened institutions anywhere.

Many countries are sinply too weak economically
to generate the revenues for governnent sufficient to
neet all citizen needs, and progranme nmanagers are
forced to nake undesirabl e conpronises in progranme
delivery in order to survive within the limts of
avai |l abl e funds. Poorer governnents are also far nore
likely to be unable to pay the kind of salaries and
benefits that woul d assure a civil service fully
staffed and of the highest abilities. Were this is
true, the workforce of the Government often consists
of too many younger, |ess experienced, |ess skilled,
or less notivated personnel. This neans that far too
few seni or and experienced | eaders nust carry far too
great a burden, while also attenpting to provide for
t he devel opment of staff.

This shortage of resources and scarcity of

experienced tal ent often nmakes progress in nmanagenment
ref orm and programre i nprovenent exceedingly slowto
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bring about. The tinme perceptions are often of rea

i nportance. Political |eaders, donors of funds, and
clientele groups are inevitably inpatient for results
and are seldomreally able to understand why change is
so difficult. Truly effective change in devel opi ng
countries normally requires | onger than peopl e expect,
and the tinme periods for devel opnment objectives are
often set nmore by a sense of hope and optim smthan by
operational reality. Finally, one thing seens
certain: the pressure for effective governnent will
be greater in the future than it has been in the past.
From 1970 to 1984, the outstandi ng nmedium and | ong-
term debt of devel oping countries increased bout 10
tinmes in nomnal ternms. The rate of debt to gross
national product (GNP) in devel oping countries as a
whol e nore than doubl ed, from about 14 per cent to
around 29-30 per cent.

At the sane tinme, and despite these financia
probl enms, public services have been expandi ng, and
publ i ¢ managenent has been growing. Increases in
services are always highly sensitive and politically
charged. The "squeeze" fromtwo directions keeps
governnents under constant pressure to | ook for policy
or institutional reform often where none really is
possi bl e.

One need only look at trends in world popul ation
to grasp what the pressures are likely to becone in
the future. There are now about 8 billion people in
the world - a doubling of world popul ation since 1900.
This nunber wi |l probably double again within the
lifetime of the average adult, and up to 90 per cent
of the growth will take place in devel opi ng countries.
It is certain that devel oping countries will double
their populations, from3.7 billion to about 8 billion
people. And there is little hope that this enornous
expansi on can be supported with present governments
and current econom c and soci al groundrul es.

The ultimate | eadership task in third world
countries will be to neet this challenge. First and
forenost, it will be a challenge of executive
| eadership. This study naterial is an attenpt to
present practical and feasible ideas about how t hat
| eader ship can be devel oped and appli ed.
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Key concepts for personal and
institutional |eadership

No senior career or political |eader ever thinks
that he or she will nmerely "preside". Al see
t hensel ves as serving at the centre of authority and
possessi ng a vi gorous sense of | eadership which wll
permt themto "get things done" and make a rea
di fference.

But no managenent is nore perplexing and
frustrating than public managenent, and both ki nds of
| eaders interpret their |eadership potential in
different ways. The political appointees regard their
political roles and rel ationshi ps as nost inportant
and tend to underval ue the internal managerial role.
Careerists rely on their institutional base and their
i nternal know edge of operations and tend to
underval ue the inperatives of the political agenda.

In the worst situations, these two kinds of
| eaders nay becone opponents instead of allies and
vi ew each other's notives with suspicion and
resistance. Failure to find a conmpbn purpose is
dysfunctional and can inpair the success of the
agency's work. Both politicians and careerists are
accountable to the public, and the highest form of
accountability is to provide effective service
del i very.

It is not surprising to find that these two
groups of |eaders see different paths to their goals.
Yet, one of the inperatives of public |eadershipis to
see the common objectives of the two paths and make
t hem beconme nutual ly self-supporting. This is a form
of partnership. The ultimate authority to decide
public policy rests with its political partners, but
no matter what the form of government, the key to
| eadership is first and forenost to understand the
public needs that justify the progranmmes of the agency
and to devise the neans for building consensus behind
ways to neet those needs.

Wi | e nost executives and managers see
t hemsel ves as strong and innovative, this is not
necessarily how the rest of the world sees them It
is perhaps useful to start a discussion of public-
sector | eadership by taking a frank | ook at what sone
of the less flattering studies have to say about
executive behavi our:
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(a) Leaders tend to be short-sighted. A
characteristic conmonly attributed to politica
| eaders is that they think only in ternms of inmmediate
payoffs and short-termtactics. 1In elected
governnments, this is said to be especially true,
because there is a conpelling need to be responsive to
short-termissues of high but brief visibility and to
keep voters happy until the next election. Even when
such | eaders are capabl e of |onger-term
t hought ful ness, there is little notivation to invest
time and effort in such concerns, and the
preoccupation with short-termissues becones all-
consum ng

(b) Leaders are too authoritarian and
unreachable. It is probably true that nost executives
in all kinds of organizations have the reputation of
bei ng too al oof, authoritarian, and unapproachabl e.

In many cases, this may sinply reflect their tota
preoccupation with their demandi ng responsibilities,
many of which are never fully understood by the
average enpl oyee in the organization. Even in private
conpanies, it is becom ng clear that such

aut horitarian al oofness is no | onger feasible.

But the exercise of |eadership in public
organi zations is doubly difficult in the sense that
| eader shi p nust be exercised not only within the
organi zation itself but also outside the agency with
power holders in the total environnment, and also with
the public. Regardless of the formof government -
denocratic, socialist, communist - those in governnent
aut hority have special status as hol ders of power over
peopl e, and the people have a strong need to break
t hrough the top-down authoritariani smand reach and
try to influence the holders of power. Nothing is
nore corrosive in governnent than the sense that
public officials are renote, unreachabl e inposers of
authority. They are ultimately seen as oppressors;

(c) Leaders are self-serving. Even in
representative denocraci es, where elected | eaders are
supposed to represent the people and carry out their
desires, politicians earn the reputati on of being
mainly interested in hol ding power, in advancing their
own careers, and in doing only the things that wll
get themre-elected. Career managers are often al so
seen as interested only in their careers, resentful of
external pressures, resistant to change, and
preoccupied with their own bureaucratic procedures;
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(d) Leaders are arrogant. Many conmenters about
gover nment have spoken about the "insol ence of

office", or the "corruption of power". VWhile it is
natural for |eaders to be assertive, decisive, and
confident in their own authority, at some point, these
val uabl e qualities can exceed the linmts considered
acceptable in holders of public responsibilities.
Peopl e expect and want their |eaders to be human and
humane in their public attitudes and to display nore
the attitude that public service is a public trust and
that public | eadership is also public service;

(e) Leaders are passive, insecure. Sone |eaders
decline to lead. They "preside" over their
organi zations, lacking the strength of will or clarity
of understandi ng to nake the tough decisions or the
difficult choices necessary to achieving results and
keepi ng the organi zati on noving effectively towards
its objectives.

In conplex political environments, the inability
to lead may be the result of the sharing of power,
such that nmany heads of organizations are unable to
| ead vigorously even when they are personally capable
of doing so. In public organizations, this sharing of
power and the conflict between political and career
executives has unfortunately led to situations where
vigorous |eadership is viewed with suspicion and nmay
not even be wanted. Bold ideas or proposals for
change nay be viewed by career people as risky and
unrewarding. | n governments where initiative is
puni shed, it is not surprising that governnental
executives and nanagers are not secure in their
judgenments or attitudes and turn passive or
indifferent as a result;

(f) Leaders are secretive, uncommunicative. It
has been said that being a public |eader is like
"living in a glass house" where every action is
vi si bl e and wat ched and nany people are ready to throw
stones. At the sane time, however, governnents are
notorious for concealing their affairs - their
nmotives, their plans and their intended deci sions.

In sone cases, there are acceptable notives for
keeping certain information closely held. Executives
may not know the right answers and may need to search
and anal yse many options, considering and rejecting
possibilities before the best answer is recognized.
In other cases, when the private views of others are
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sought, they nmust remain secret or they will not be
freely given. |In many cases, political plans are kept
secret in order to avoid having themfall into the
hand of political opponents.

But whatever the justification, governnent
officials have a reputation for acting in secret and
concealing their intentions fromothers, and this
reputation in itself may create suspicion and
opposi tion.

The above | ook at executive behaviour i.e. may
seemunfair; yet it is arealistic basis for
di scussion of what constitutes effective | eadership in
public organizations. It would be naive and
m sl eadi ng for public executives to believe that they
can count on public liking and support as they nake
hard decisions. On the contrary, it is nore realistic
to understand that governing is always difficult, and
of ten unpopul ar. People do not have to like their
governnents, and they do not have to nmake thensel ves
easy to govern.

One of the greatest challenges for the public
executive is to learn howto deal with negative public
attitudes, to work to inprove them and to succeed in
acconpl i shing inportant objectives in the face of
them Public suspicionis a force in the externa
environnent of an institution that must be understood
and dealt with. Simlarly, the internal managenent
role of the executive may al so contain el enments of
suspi cion and conflict with enpl oyees and supervi sors,
and this too requires serious attention and
accomodation. The rest of this npbdul e outlines some
of the nost inportant key el enents of the executive
| eadership role and how to exercise them nost
ef fectively.

A key | eadership task: defining public needs

Leadership in the political world is often an
i ntense struggle to define and hold one's own policy
or managenent position and to marshall enough
i nfl uence and support to sustain that position and
preserve the capacity of the organization to get
t hi ngs done.

The external environment beyond the executive's

own organi zation is likely to consist of many factions
or points of view opposed to the objectives of the
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executive. FEach conflicting force may claimthat it
represents the clearest assessnment of what is "right”
or what is truly needed. The notives may range froma
sincere desire to pronote the public interest to the
exerci se of self-serving power. Oten the governnent
executive feels hel pless or overwhelned by this
conflict and is tenpted sinply to wait and hope t hat
some "winners" will emerge or sone answers wil |l

devel op.

But no programre manager or political executive
can ever afford to abdicate his/her owm role in that
manner, because to do so might inperil what he/she
believes to be best for his own progranme. Executives
shoul d, instead, |ead such debates and find vigorous
and conpel ling ways to advance their own inperatives.
Agency executives have strong advantages in such
debates. They deal from positions of (varying)
strength in their own political structures. They have
vital and direct access to the best know edge of
publ i c needs through their own programme outreach
They have the best and nobst recent know edge of how
programes are actually working and of what is good or
bad about them And, of greatest inportance, they can
control the plans of their organization and can pl ace
the organi zation on a course of action that will best
neet public needs.

The point here is that seizing and keeping the
initiative in defining public needs is a crucial form
of public leadership. |If the initiative is not
maintained, it will slip away into the hands of
ot hers, who then appear to be dictating the pace and
direction of action by "instructing" the agency on how
to perform

But in order to seize and maintain the
initiative, programme |eadership nust, in fact, be
willing to consider changes, |arge and snall, that
wi Il nake programes nore val uabl e and responsi ve.
This requires the people within the organization to
test or nmeasure the needs thenselves constantly and to
nake realistic judgenents about what they learn. Any
study of bureaucratic institutions will show how
surprisingly difficult it is for an organization to
study client needs and be realistic about what is
| earned. The capacity for self-delusion in
organi zations is very great, and |leadership itself is
not immune fromit. This often accounts for the fact
t hat peopl e outside a governnment organization often
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see its problens nore clearly than those inside. This
i s why managenent consultants can cone into an

organi zation fromthe outside and give their custoners
val uabl e i nsights about their own activities.

In summary, public | eaders may live in an
envi ronnent of conflict and confusion, but one of the
bedrocks of |eadership is to devel op and maintain the
best and cl earest understandi ng of the public needs
that the programre nmust neet and to use that clarity
of understanding to seize and naintain the initiative
in defining the programme for the future.

Per sonal | eadership characteristics

There is no clear explanation of why some peopl e
are good | eaders and nost are not. People of
intelligence, ability and courage may still not have
the capacity or the will to | ead and may make their
marks in other ways. Nor is there any magic formul a
or absol ute answer about what woul d be effective
| eadership in any given circunstance.

Leadership is often "situational™ - that is, it
is achi eved by some conbination of the right people at
the right time in the kind of organizational setting
that calls for, and permts, |eadership to be
effective. Good |eaders tend to be effective wherever
they are, but this is by no neans al ways true, and
events nay frustrate even the nost highly skilled
| eaders.

Nevert hel ess, there are sone persona
characteristics of |eadership which all |eaders can
exercise in public organizations and which are |ikely
to enhance their effectiveness:

(a) Lead: don't "preside". It is very difficult
to gain an adequat e understandi ng of the dynam cs of
an organi zation and to identify the key points at
whi ch control of events can be grasped - especially
for | eaders who conme into a governnment organi zation
fromoutside. Mdst institutions are capable of
runni ng thensel ves, however poorly, and will not nake
it easy for any leader to gain control. There are
countl ess examples in every governnment of |eaders who
arrive, succeed in influencing a few key policies or
events, and then | eave, never having penetrated or
even recogni zed - nuch less directed - the great bulk
of the activities in the life of the organization
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They find that having the title and occupying the
office entitles themonly to "preside" over the
organi zation. But real |eadership nust be created
t hrough positive, active initiatives that penetrate
the Iife of the institution and find ways to assert
some degree of direction over all of its purposes.

(b) Leadership vs. "drivership". Many
executives make the m stake of thinking that their own
| eadership role should consist only of demanding
performance by subordinates and driving themto do
nmore. They fail to see that any | eadership role nust
work in both directions. Subordinate managers and
supervi sors need | eaders and have a right to expect
their |eaders to do many critical things that the
subor di nates cannot do - to define or approve overal
goals for the organization, to nmake the critica
deci si ons that have not and cannot be del egated, to
deal with the environnment outside the organization
and to resolve conflict and stalemate within it. True
| eaders recogni ze that the surest way to pronote
| eadershi p and high performance in others is to face
up to and performthe | eadership that only they
t hensel ves can provide. Leadership cannot be
"demanded", but it can be notivated and encouraged by
exanpl e and by genuine direction and gui dance fromthe
t op.

(c) Be "strategic". Many of the inportant tasks
in any organi zation or programe are reserved for top
| eadership. One of the nmpbst inportant is to devel op
and deploy an overall strategy for the organization -
a conbi nation of external and political goals, and
i nternal and managerial tactics that lay out the
future of the organization, allocate its resources,
and establish its targets and objectives. In nost
public organizations, authority for this task is
del i berately granted solely or primarily to its top
| eader shi p; and whil e subordinate nmanagers can be nade
part of it, they cannot and should not usurp it.

This arrangenent places a premiumon the ability
of top leadership to fulfil this strategic role on
behal f of the whole institution. Whatever the other
pressures that the | eaders nust face, he/she nmust find
the tine and the resources to becone the strategist
for his/her institution, for failure to do so can
seriously hanper it and inmpair its performance. A
"strategy" exists for every organizati on and
programe, even if it is informal or poorly
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articulated, and even if it is accidental or

uni ntended. Managers want and benefit from positive,
clearly articulated, strategic foresight and fear
that, if it does not come fromtheir own | eaders, a

| ess desirable strategy will be inposed fromthe
outside or fromthe nere pressure of events.

(d) Cultivate the ability to decide. The
sharing of power in government and the unceasing
conflicts over public progranmes create environments
in which choices are seldomclear and the risks of
maki ng any decision at all are very high. This
environnent tends to nake | eaders diffident about
taking the lead in naking a decision and uncertain
about the consequences of deciding. Yet, alnost
al ways, the act of deciding will benefit the
performance of the organization and even facilitate
public debate. Said another way, there cones a nonent
when uncertainty becones too costly and acti on becones
a necessity. The |eader nust recogni ze that nonent
and sonehow devel op the means by which needed
deci sions can be made. It is nore than |likely that
those decisions will require certain skills: focusing
the issues clearly, and facilitating or manoeuvring
the forces that will build consensus. Leaders nust
therefore cultivate such skills and build the
anal ytical capability and external relationships to
bring themto bear.

What is al so needed, however, is the courage and
confidence in one's own judgenent to nmake such
decisions and |iberate the organization fromits own
uncertainty.

Institutional |eadership

A second and very inportant obligation of
| eadership is concern for the health, well-being and
effectiveness of the institution itself. The whole
organi zation must rely on the | eaders for such
critical mtters as enpl oyee devel opnent and
advancenent, the work environnment and the capacity of
the organization to fulfil its mssion. Forma
authority is placed deliberately in the hands of a few
top officials, usually with wide latitude on how it
may be exerci sed.

Because of this concentration of policy and

managenent authority, npbst governnent agencies are
very sensitive to their |eadership, for good or ill.
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A given organi zation can nore or less run by itself,
but a very high proportion of any changes nust either
originate with the top people or be approved by them
This nmeans that the | eadership of an institution have
an obligation to neet the needs of the institution

Sai d another way, there is a lot of attention in
political/governmental structures paid to the issues
of upward accountability - enployees to their
superiors, careerists to their appointed politica
| eaders, and executive agencies to heads of State or
| egi slative bodies. But this accountability in
reality nust flowin both directions. Leaders, both
el ected and appoi nted, nust cone to understand that
the institutions they direct are inportant and
val uabl e in thensel ves and that they nust be
del i berately naintai ned and supported and cannot
sinply be taken for granted. In their preoccupation
with political or policy matters, nmany public
executives underval ue or ignore this second obligation
to institutions.

This point in no way reduces the need for upward
accountability, but the concept of "two-way
accountability" has many | eadership di mensions.

Fighting for institutional resources

The ability of any organi zation to perform well
is clearly linked to the resources committed to its
performance. Political systens have the unfortunate
tendency to prom se bigger and better programes and
superior performance whil e sinmultaneously neglecting
to provide the staff and other resources to nmake those
prom ses come true. It is not uncommon in government
budgeting to see planned increases in progranmme
activity levels in the sane docunents that propose
cutbacks in funds for staff, office space, travel
funds, or conputer nodernization

These anonal i es can sel dom be satisfactorily
rationalized. O course, they originate fromtwo
separate political notives: progranmes increases are
proposed because there are advantages in prom sing
nore - and in nost cases there is genuine public need
to justify such increases. But there is al so
political advantage in cutting admnistrative budgets
and little client pressure to defend agai nst such cuts
or to point out howthey will be detrinmental in the
long run. Sonmehow, budget eval uation never seens able
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to link together in one clear presentation the match
bet ween | arger progranme intentions and greater
management resources. Governnent budgets in all
countries suffer fromthis problem The "excuse" that
is often advanced is that agencies are sinply |osing
"fat" fromtheir admnistrative budgets; the
difference will be nmade up because agencies will be
forced to increase their productivity or managers will
sonmrehow find ways to be nore "efficient”.

Programe nmanagers are really caught in the
m ddl e in these exchanges, and they have found their
own positions very hard to defend. Bureaucracies
often are inefficient; sonme do contain "fat" in their
budgets; and npbst organi zati ons can be made nore
productive. The difficulty conmes in know ng the
di f ference between fat and substance, or in know ng
t hat hi gher productivity can be achieved only by the
i nvestment of nmore resources. Serious mstakes can be
nade by | eaders who are not sharp enough or
sufficiently well notivated to determ ne where this
difference lies.

Thus, |eaders should feel obliged to spend
enough thought and effort inside the organization to
| earn where it can be squeezed and where it cannot and
to have a cl ear understanding of where increased
out put or superior performance can be achi eved only
with the commitnment of greater resources.

Qoviously it is easier to play the standard
"gane" of demandi ng greater output while cutting
budgets, and many passive or indifferent |eaders never
ri se above this level. It is perfectly appropriate
for executives to be stringent and tough-m nded in
scrutini zi ng budgets and programme performance. But
when it is clear that institutional resources are
truly needed or that inprovenents in progranme
performance really do require nore resources, the
cour ageous | eader will becone an advocate for those
resources and fight for them rather than taking the
weak course of |east political resistance.

Creating organi zational vitality

In every organi zation, there are two distinct
personal ities which exist sinmultaneously and in
conflict. One personality can be called the
institutional elenment. The organization and its
peopl e seek to be stable and secure; to survive and be
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protected; to be confortable and non-threatening. It
is this element of the institution that is nost
bureaucratic in character and tends to resist change.

But a second elenent - the instrunental - also
exists, and it seeks action and acconplishment. It
wants to achi eve and succeed and get things done. It

is this element that is willing to be bold and
i nnovative and will create or accept change.

Both of these personalities have equal validity
and value in the organization and can exist at various
levels in various parts of it at the same tine. Thus,
a project office managi ng a new constructi on programe
may be highly instrunental in nature - assertive
hard-driving, tied to tight tinme schedul es and
i mpatient with constraining rules and regul ations. At
the sane tinme, a procurenent office nmay be very
institutional - stable, |argely based on procedures,
oriented towards protection and the mai ntenance of
careful ly defined and enforced regul ati ons and
preferred processes for doing business.

Most organi zati ons are a conpl ex conbi nati on of
sub- organi zati ons whose roles may be primarily
institutional or instrumental; the best organizations
are those that balance the two personalities to best
neet their needs. Leaders nust learn to judge whether
the bal ance is adequate. |f organizations are too
passi ve and bureaucratic, they can be deliberately
changed to nake them nore active and instrunental, and
| eaders can initiate and direct this shift. For
exanple, it is typical for staff functional offices
(i.e. personnel, budget, adm nistration, procurenent)
to become too protective and constraining and to
frustrate the activist elenents of the organization
By carefully reviewing their admnistrative systens
and identifying ways to | oosen their protective grip
and give greater flexibility to managers, |eaders can
provide a greater latitude for action, without
sacrificing their role as institutional stewards of
essential protective systens.

As anot her exanple, special "project offices"
have become a w dely accepted organi zati onal device
for creating a new dynamc, instrunental unit to
pursue chal | engi ng projects or objectives, free of the
constraints of the nore passive parts of the
organi zation. Project offices nay be given special
powers and authority which they can exercise during

-60-



the finite life of a project and which permt themto
charge ahead as forcefully as possible, while not

per manent |y usurping or danmagi ng the protective
authorities of the organization

The role of nost |eaders should be to create and
notivate the hi ghest possible |evel of organizationa
vitality and to gal vani ze each el enent of the
institution to performits designated role at the
hi ghest possible | evel of outconme - not to settle for
passi ve performance. The di scussion above gives sone
i nsight into why sonme parts of an organization are
nore defensive than others, and it points the way
towards deliberate strategies for having an i npact on
each part. |In npst organizations, it may be possible
to shift staff and resources into a stronger array of
of fices which are highly instrunental and at the
"cutting edge", and to reduce or nodify those el enents
that are excessively passive and protective.

Poor countries have poor governnents, and poor
governnents are likely to have weak institutions, or
at least institutions that are very underpowered in
terms of the demands they face. Wak institutions
have the greatest need for strong | eadership, because
they are nore reliant on it and need greater skill in
pl aci ng scarce tal ent and resources where they can
achi eve the highest outcone. |In this kind of
institutional environment, the capacity to create
strong | eadership centres of high instrunental
capacity is an absolute necessity.

Mdtivating the "tal ent base"

The real sources of achievenment and success in
any organi zation are its people. To lead neans in
part to notivate each and every enpl oyee to perform
consistently at close to the top of his/her own
capabilities, but it also means a special attention to
the ways in which the institution itself may prevent
or constrain individual perfornmance

One of the perceived characteristics of
bureaucracies is that they deaden individua
initiative rather than encourage it. Bureaucratic
systens and procedures tend to become forces to limt
and constrain action rather than to aid and facilitate
it. Public administrators are comng to | earn that
there is a great untapped potential for higher
performance and greater progranmme output in the form
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of the talented people in the organizati on who cannot
or will not performat the top of their potential

Part of any failure to tap that potential nust
be attributed to agency | eadership. Lack of
| eadership, spastic and transient interest in
managemnment operations, a lack of top-level help and
foll owthrough on managenent problens - all contribute
to lack of notivation on the part of enployees to put
forth their best efforts. The negative effects of
ri gid, heavy-handed, centrally controlled nmanagenent
systens frustrate attitudes and constrain
productivity.

I nstead of systens which unl eash and notivate
all managers, supervisors and individual enployees,
agencies slowy and guardedly permt a fewlimted
changes, carefully constrained by central staff
"protectors".

Many surveys in governnments around the world
show t hat governnment enpl oyees tend to like their jobs
and believe themto be inmportant and worth doing. But
they al so reveal frustration about the workings of
nmanagenent and the feeling that it is burdensone and
ultimately negative and stifling, reducing
effectiveness. This inevitably results in a |oss of
interest in higher performance or the adaptation to
change.

The nost powerful answer to this sense of
frustration and |lack of motivation seens to lie in the
ability of agency |eadership to create a new
envi ronnent which seeks to shift the personality of
the institution away fromcentral process control and
into the hands of a nobre notivated corps of agency
nmanagers and supervisors, all of whomare free to
maxi m ze their own performance and that of their
workers. |If the talent base of the agency can be
enpowered to affect its performance, enornous
organi zati onal and personal benefits becone very
achi evabl e.

Leaders nust realize that such a challenge to
t hei r managenent involves a belief that what results
will be constructive. The great fear in governnents
is that greater freedomfor managers will result in
poor use of authority or greater m snanagenent,
i ncludi ng waste, fraud or the abuse of power.
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But experience has shown that protective
controls such as inspectors auditors and
i nvestigators - while very needed to guard the
integrity of government agencies - cannot really
prevent m smanagenent and certainly cannot create
manageri al excellence. Only when notivations for
honesty and excell ence are positively created in the
m nds and hearts of all enployees of the institution
will there be a full and genuine curtail nent of
i nconpet ent nanagenent in every sense of the term

Achi eving effective programme nmanagenent

The nost inmportant responsibility of a public
programme nmanager and the hi ghest form of
accountability of that manager to the public he/she
serves are to deliver the results of the programe
ef fectively.

"Progranme” nmanagenent in this sense is
di stingui shed fromthe managenment of adnministrative
systens, and it deals with the exercise of direct
responsi bility for the end products of the
organi zation - i.e., the managenent of a hospital, the
devel opnent and enforcenent of a public regulation
the construction of a highway or water treatnent
facility, the provision of police protection, the
delivery of retirement benefit checks to recipients,
or the supervision of a national banking system

Just as political officers are the keystone of
the public policy formulation process, programme
nmanagers are the keystone of the effective
i mpl ement ation of the public's business. Such
nmanagers nornally are, or should be, trained and
experienced in the planning, direction and control of
conpl ex activities requiring know edge of the concepts
and skills of managenment. They may be either
political or career people; the conpelling issue is
whet her they are skilled in managenent.

I n nost governments, progranme executives and
nmanagers tend to be career professionals. Their
managenent skills need not necessarily be learned in
governnent, but they nust have a wllingness and
ability to function in the public sector and
accommodate well to the special conditions that public
nmanagenment i nposes; outsiders com ng into governnent
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cannot function well unless they are willing to master
t hese public-sector management denands.

Thi s section diagnoses sone of the nmain problens
of programme managers and di scusses sone of the nost
i nportant roles, approaches and techniques
successfully enpl oyed to produce a high |ikelihood of
programe success.

The politics of programme nmanagenent

The i nmportance of public programmes and their
high visibility and public value nmeans that their
management will be shared by political |eaders and
prof essi onal managers. This will be true irrespective
of the nature or structure of the political systemin
a country and nmust be recognized as a critical part of
programe nanagenent.

The key managenent role that the politica
| eadership will al nost always insist on controlling is
that of interpretation and definition of the public
need. This is the basic starting point for the design
of public programres and for the definition of their
| ong-term purposes and even short-term goal s and
obj ectives. Politicians bring to this programe
definition role a different and broader perspective
than a professional manager might bring, and that
br oader perspective is very necessary in both initial
programe design and in continuing managenent
operation. Keeping a programme closely linked to
changing public need is a vital executive role.

Most current managenent thinking and research
concentrates on internal managenent of the
organi zation and how to optim ze its perfornmance and
programe output, and this is appropriate. Interna
attention usually includes ways to anticipate events
so that internal adaptation can be made or ways to
avoid or control external pressures that disrupt or
conplicate the functioning of the organization. Thus,
nost organi zati ons have a tendency to "internalize"
their nanagenent and make it less vulnerable to its
external environnent.

But public organizations are seldomable to do
this or to recognize that strong external influences
are a necessary part of the total responsibilities of
programe managers, and it is their positive
obligation to their programme to accept and understand
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t hese external environnental influences and to devise
management concepts and systens that accomodate them

The npst inportant of these externa
environnental influences by far are national changes

in society - economc, social, political - that any
requi re the managenent of the programe itself to
change. It is a principal responsibility of the

political |eadership in a country to track and

under stand soci etal changes and to "translate" them
into policy changes with respect to the design of
publ i c programes and the nethods of their

i mpl ementation. Most political |eaders are well aware
of this role and guard it carefully, but in the best
of governnment worlds, the professional career
programe nmanager should al so be involved in tracking
such changes and in devising strategi es to acconmpdat e
them not leaving that task to the politica

| eadership alone. The total job of the programe
nmanager thus involves dealing with the externa

el enents just as nmuch as the internal el enents.

This sharing of programme nmanagenent between the
internal and external worlds and between the
pr of essi onal manager and the politician has proved to
be a conplex and difficult problemin governnents al
over the world. Political |eaders bring a different
set of motivations to this shared responsibility than
do professional managers, and the political system
frequently acts in ways that, in "pure" managenent
ternms, can be both confusing and dysfunctional. The
nore serious and conplex the problem the greater the
pressure on the political systemto propose or promn se
broader and nore far-reaching solutions which the
public and | eaders in society outside of governnent
will perceive to be adequate in scope to "solve" the
publ i c need.

It is scarcely surprising that many such
promi ses |ater prove to be difficult or inpossible to
keep. Yet they are nade highly visible and becone
expectations in the mnds of the public. Progranmme
nmanagers then find thenselves in the position of
“m ddl enen", being judged on how well they neet public
expect ati ons.

There is a second ngjor barrier to successfu
rel ati onshi ps between politicians and managenent
| eaders in programre design and nanagenent. It is the
fact that, all too often, neither group understands
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the real inperatives of the other. Professiona
managers may fail to recognize that politica

| eadershi p must deal with nmany urgent needs other than
those of their own progranmes. O they may not fully
recogni ze the great difficulty and political risk of
mandat i ng taxes on a popul ation that may be poor and
struggling and that may not trust the government or
fully understand its value. Managers tend to see
their relations with the political |eadership as a
formof "contract” in which the needs of their
programe are determ ned and stated; they then fee
that they have the right to expect the resources to be
forthcom ng. But political systens are not |ike that,
and nowhere is there a governnment that is capabl e of
guar ant eei ng such a stabl e agreement about support of
pr ogr amres.

In turn, it is unfortunately true that politica
| eaders (whether elected or appointed) seldomreally
understand (or even care about) hands-on progranmme
managenent and what it takes to nake programes
function effectively. This can have two serious
consequences. First, political |eaders may fail to
understand the degree to which they thenselves are
part of programe nmanagenent. They underval ue this
responsibility in favour of the pleasures and arts of
policy formulation and debate, and they fail to
support and assist the "on-the-line" progranme nanager
in the execution of his role, even when such top-Ievel
backing is critical to programme acconpli shnent.
Secondly, it is very typical in governments for the
political |eadership, particularly in legislative
bodi es, to becone preoccupied with "accountability"
and oversight. These are fundanental elenents of
every governmental system regardless of its
phi | osophy or structure, and each has devised its own
form of oversight nechani sns, sone better than others.
The real issue therefore is not whether such
nechani sns shoul d exi st but how they are applied; and
further, to recognize that in too many situations,
they are applied in ways that have a negative inpact
on the ability of programe managers to nanage
ef fectively.

I n public managenent environnents, such
oversight is often too detailed and stringent and
pl aces an excessive burden on the |ine progranme
nmanager. The denmand for "accountability" can becone
so intense that it shifts real authority and
flexibility out of the hands of the programe nmanager
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and up into higher levels of the political structure
where even quite detail ed el enents of programe
management are inappropriately controlled by politica
officers. It is probably a reasonable generalization
to say that nost political |eaders sinply do not
under st and managenent concepts, theories and
realities. This enphasizes the inportance of placing
in the hands of programe nmanagers sufficient
authority to decide and flexibility to act. Failure
to provide that authority can hanstring programe
managers and hurt programme performance. Thus, the
theories of political accountability and nmanageri al
authority can often be at serious odds with each

ot her.

Programme managenent: a realistic diagnosis

If there is arealistic way to start
under st andi ng t he nmanagenent of public progranmes,
especially in poor countries, it would be to recognize
that such programmes are likely to be underfunded and
understaffed, and unlikely to be neeting the denands
and expectations that society places on them Most
private profit-making corporations can limt the
provi sion of their goods or services to those el enents
of society likely to yield a profit, but governnments
do not have that latitude. Certainly, the best
governnents do not, because they are notivated by a
sense of equal service to all who are eligible. Thus,
public hospitals can't limt their services to the
rich but must extend their help to all who are sick
even when they cannot pay. Schools teach the rich and
poor alike, as well as the smart and the dull. Public
hi ghways must serve the whole country and not just
preferred | ocations.

But these realities place inmpossible demands on
programes. Al young people cannot really be given a
col  ege education; all elderly cannot be confortably
retired; all illnesses cannot be successfully cured.
In other cases, the highest source of frustration is
t he suspicion that public progranmes m ght be
delivered nore effectively and successfully were it
not for limtations on funding or the fact that the
country is unable or unwilling to solve funding
[imtations.

The inportance of this reasoning is that public

programres function in an environnent where they will
never be able fully to deliver what the public needs
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and thus will constantly be seen as falling short of
some conceptual "perfection". It is often the case
that critics of governnent are inclined to conpare the
performance of a progranmme to some unattai nabl e
standard rather than evaluate it against the standard
of how well the programe perforns, given the
realities of its resources and support.

O equal significance in understandi ng public
progress is to recogni ze how enornously conpl ex nost
of themare. Many of the nost difficult and insoluble
needs of a country are the responsibilities of its
governnent, and many of those needs cannot even be
clearly defined or have agreed-upon goals established
for them How much health care is enough, and who is
able to say which health needs are to be nmet and which
will be ignored? Were does a governnent stop inits
commtnent to educate its people? Wwo can say how
much economi c devel opment is enough? Any tine a
governnent enters into an area of national life |ike
housi ng, agricultural devel opment or resource
devel opnent, there is an alnost inevitable tendency to
expect that the governnent role will grow and deepen
Once a governnment begins to help certain specific
interests in society, other interests begin to say "if
them why not us?"

To go further, nmore and nore governments in the
world are finding that the growth and expansi on and
penetration of government is coming up agai nst anot her
limting factor - the growing concern that governnent
wi Il becone too powerful and too interventionist and
ultimately paternalistic or autocratic. Even in rich
countries where the governnent has proved to be
successful in delivering the inportant public
programes, the fear renmins the governnent will
over power the people and that the val ues of governnent
wi Il be overbal anced by its oppressiveness.

To continue this diagnosis, one need only think
in terms of what bureaucracies in nost countries are
really like. Critics outside of government tend to
dwel | on how governnents fail to performor to neet
publ i c expectations. Those inside government tend to
see their own serious efforts, hard work, and strong
notivation to nmeet public needs. But they al so see
nore realistically the limts within their own systens
that prevent higher |evels of success. Most
bur eaucraci es, especially in poor countries, are
sinply not experienced enough or sophisticated enough
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to deliver fully satisfactory programes, even if they
are not resource-constrained. The kinds of highly
devel oped "comprehensi ve" executive skills needed to
manage hi ghly conpl ex public programmes are very rare
in any society, and it is especially rare to find
skilled people who are willing to brave the rigours of
public service. Therefore, nost public programes
nmust be designed for inplenentation with a very thin

| ayer of sophisticated top-level talents. Thus, the
performance of the | eadership corps of governnent
executives and nanagers is exceptionally crucial and
under intense pressure.

It is probably true that too high a proportion
of public bureaucracies is poorly paid, understaffed,
indifferently supported, and thin in places where high
techni cal and nmanagerial skills are in the greatest
demand. This, in turn, neans that staffs will be
poorly notivated: they perceive thenselves to be
negl ected or undervalued in the "systent, poorly
recogni zed for their efforts, and oppressed by their
wor k envi ronment .

Every governnent can and does have public
programes that are shining refutations of these
general i zations and serve their public with a high
order of success, but few public |eaders should count
on this. It is better and nore realistic to seek to
| earn how to succeed as an executive or nanager in the
"wor st-case" environment and to nmaster the skills of
how to nove in the direction of higher performance by
nmaki ng the maxi mum feasi ble use of a limted and
constrai ned base of talent and resources.

The problens of programe design

Any public programre nust function in a
political environment in which the politica
| eadership makes the ultimate policy decisions. This
is especially true where a new public progranmme is
bei ng created. Nevertheless, there is an inportant
and often neglected role for public progranmre
executives and managers in the government as such new
programes are evolving. Those individuals wll
probably have the best professional and institutiona
know edge of how to nake any programe nost effective
when initiated and how to achi eve the maxi mum feasibl e
programe result at the | owest cost, consistent with
standards of quality and service
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Oten, however, the political |eadership will
not appreciate this fact and will nake deci si ons about
t he design of a new programe w thout consulting
programme nmanagenment experts. The politica
| eadership tends to believe that, if the policies and
intent of a programre are satisfactorily franed,
effective delivery will follow as a matter of course.
But the history of every governnent is replete with
serious exanpl es where this has not been true. Bad
programe desi gn can hanper or even destroy the
ef fectiveness of the programme during its
i mpl ementation, thus frustrating the best intentions
of the political decision nakers.

This is a nanagenent "truth" that applies in
every government, irrespective of its politica
phi | osophy, structure, stability, or conparative
wealth. It places two responsibilities on the
princi pal actors in the progranme design process:

(a) The political |eaders, wherever they are
pl aced, nust accept the concept that programe design
nmust include realistic assessment of how the programe
will actually be inplemented and they nust be willing
to build such considerations into the design itself.
Such attention to inplenentati on has val uabl e
political advantages, if properly understood and
accommodated. Effective design will nore than likely
help to ensure that programme results will be targeted
to the segnent of society that nbst needs its
benefits, and thus the val ues of the programe will
not be dissipated or wasted. There is the high
i kelihood that effective programme design will permt
swifter initial inplenentation and reduce confusion
del ay, and insurmountable barriers to effective
service delivery. An effective design will certainly
reduce programre costs and earn public confidence that
the governnent is acting prudently and effectively.
Finally, if a programme is properly designed in the
first place, there is less likelihood that there wll
be enbarrassing m stakes or "corrections" necessary in
the future

(b) Simlarly, there is an obligation on the
part of professional programe managers to insist on
an opportunity to participate in the progranme design
even if they are not wanted or sought out by the
political decision makers. This is seldom easy and
can often be risky and unsuccessful, but nmanagers
shoul d neverthel ess nake serious efforts to be heard.
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Politicians may well argue that the policy issues are
al ready too conplex or that inplenentation issues may
suggest higher costs which are difficult to justify in
an environnment of scarce noney and high conpetition
from other public programes, but these argunments can
be refuted.

Pr of essi onal nanagers can facilitate policy
debates by becomi ng reliable providers of education
for the decision makers, in the formof facts and
anal yses about organi zati on managenent alternatives.
Governnents would be well advised to provide
nechani sns for this education to take place. It can
be driven hone nost forcefully by being conducted in
the context of alternative cost consequences. At the
very |l east, the educational process should identify
t he absol ute m ni num anpbunt of resources - noney,
staffing, authority, organization - that will be
needed for the programme to succeed. Failure to
understand this mninumand to provide for it can doom
a new programme even before it starts. A safe bridge
or food for a starving child or medical treatnent for
t he sick cannot be provided w thout an understandi ng
of this essential concept. It is likely that the
basi ¢ m ni mum requi rement can best be defined by the
pr of essi onal manager on behalf of the politica
| eaders. This illustrates why the professiona
nmanager has a special obligation to provide, explain
and justify an assessnment and even to fight for it if
it appears that the political decision makers will not
accept it. The executive/ manager nmust often play the
role of the "realist"” in the debate.

At the next |evel, beyond the absol ute m ni mum
there is usually a wide range of further alternatives
for the design of programmes dealing with |evels of
service or help, the need for "quality" beyond the
m ni nrum or for added features of the programe of
varied value. The programme nmanager should help to
define these options, or alternatives, with
concentration on those elements that offer the
greatest potential for inproving programe performance
or outconme. For exanple, what features would a
State-owned airline need to add beyond basics in order
to conpete for passengers; or what supporting
facilities would be needed to upgrade a public health
programe? In public housing, are there anenities
that can and shoul d be afforded beyond basic
structures? |If so, what, and why, and how nuch? Many
such i nprovenents beyond the basic may be deened
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necessities, such as safety features on public buses
or staffs to insure enforcenent of vital public
regul ati ons.

At a further |level of programe design
consi deration is the question of how nmuch "quality" or
"excel l ence" society can afford in public programes.
Programme nmanagers must not fall into the professional
trap of believing that if they could achi eve superior
results, the governnent woul d necessarily want them or
fund them |In public progranmes, there is little
tol erance for opul ence or "gold-plating" in order to
i npress. Every inprovenent beyond the needful nust be
debated and justified, and it is up to the
pr of essi onal programe manager to be frank about such
issues. There is in every professional bureaucracy a
strong urge to want to enhance the condition of its
citizens and a strong professional urge to be seen to
excel or to "deliver" in a superior manner. This urge
nmust be curbed in favour of frank and searching
deci si on about affordable quality for each public
product or service.

Key roles of the programe nmnager

Al'l executives and managers nust recogni ze that
they alone can play certain roles in their
organi zati ons. These incl ude:

(a) Guving direction to the institution

(b) Thinking through its probl ens and
al ternatives,;

(c) Setting objectives and pushing for their
achi evenent;

(d) Marshalling and depl oyi ng peopl e and
resour ces;

(e) Directing and notivating enpl oyees;

(f) «@uiding and correcting the functioning of
the institution;

(g) Maximizing results;

(h) Accounting for the performance of the
organi zation back to the political |eadership.
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The section bel ow di scusses sone of these key
rol es and how they can nost effectively be achieved.

Setting goals and working for progranme
stability

In every organi zation it is exceedingly hard to
foresee the future and predict the flow of future
events. But managers have a continuing obligation to
try and do just that, because anticipation of future
change permts executives to initiate their own
changes to keep up with their external world.

This need is particularly acute in countries
where there is a high order of instability -
political, economc, or social. Programe nanagers
are usually not able to control these external changes
and may have to rely on other parts of their
organi zation (i.e., a planning office) or on their
political |eadership to help them understand and
"track" inmportant changes.

Programes nust be planned and managed as
long-termactivities. Some, |ike hospitals or
school s, are perpetual. Qhers, like construction
projects or econom c devel opnent projects, may have
finite tinme-limts, but those usually extend over nany
years. A lack of stability in the provision of
resources or in the consistency of programe direction
can have a serious inpact on such |ong-termventures.
Lack of stability in financing, sharp budget cutbacks
or periods of budget underfunding, shifts in programe
enphasi s, and other instabilities can cause havoc to
stabl e programme delivery. Oten, political |eaders
who are preoccupied with issues of short-termpolitics
do not understand or appreciate the danagi ng nature of
instability. |If instability is protracted, the
consequences can be very serious. It can lead to
frequent redirection of the programme, the need for
costly redefinition and rejustification of the
programme with a great deal of uncertainty about
whet her the new | eadership will agree with the
previous definition. This can mean extended peri ods
of uncertainty in the mnds of progranmme nanagers
about the fate of their programes and even about
their own situations. Protracted uncertainty of this
ki nd i ncreases the sense of risk for the manager and
can stultify the sense of initiative and assertiveness
for the whol e programe.
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There are several neasures that nust be taken to
def end agai nst such uncertainty. First and forenost
is a clearly defined statenent of programre goal s and
objectives and a clear formal progranme plan. These
are things that can be advanced to new | eaders for
their response and used as a basis for swift reaction
Vagueness and nuddl e coming fromthe progranme manager
is likely to produce vagueness and/or delay on the
part of political decision makers. Lack of clarity
can be interpreted as a suspicion that sonmething is
bei ng conceal ed.

Anot her measure of real value is for the
programe nmanager to make serious effort to educate
new | eaders. It is sinply realistic to recognize that
a new minister may not understand the programme very
wel | and nmay al so not be equi pped to understand the
nmanagenent needs of the programme. |[|f anyone shoul d
make a first nove to overcome this |ack of
understandi ng, it shoul d be the progranmme nanager
Failure to neet this obligation can lead to protracted
peri ods of uncertainty or even to potentially bad
deci si ons.

Whi | e good managenent information and reporting
of date to top nanagenent is very necessary, it is
probably true that the education of new politica
| eaders will be achieved not by reports but by
personal contact and di scussion. Many successfu
programe managers nake regul ar nonthly progranmme
nmanagenent presentations or reviews in which mnistry
and ot her top people are shown reliable, consistent
sunmaries of critical programme events and are given a
chance to discuss them These reviews can al so be
val uabl e to the programe manager in pressing his own
needs for deci sions.

Qptim zi ng progranme outcone

The npst inportant task of programe nmanagers -
and the one that justifies their existence - is to
manage the programme effectively and optim ze
programe outcone - not just units or output but rea
results that are effective in ternms of the purpose and
obj ectives of the programme. The nost tragic failures
for programme nanagers arise when they work hard and
effectively to deliver the wong things or dissipate
public funds and staff effort on trivial or margina
results.
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In the design of public programres, serious
i ssues al nost al ways exi st between professiona
managers and political |leaders, and it is the
political |eadership that are likely to be in control
with their owm notives forenpst. At the very | east,
they will insist on interpreting the public need.
They will also control funding availability and will
i ntroduce inmportant factors dealing with public equity
about whi ch nmanagers may have concern. For exanple,
in the operation of a public bus service, the
pr of essi onal manager m ght confine service to the nost
heavi ly popul ated routes in order to optim ze
ri dership and hold down costs. But the politica
| eader might insist on service that goes into al
areas of a city, even where this is "unprofitable" in
pure managenent termns.

In addition, political |leaders will demand that
many forns of oversight and accountability be built
into the programme design. They will be conservative
about programme activities, even when, at the sane
tine, they mght be bold about policies or progranmme
concepts.

At the heart of programme managenent is the need
for constant, persistent, consistent attention and
pressure on the institution to deliver results and
neet defined objectives. Despite the inportance of
pl anni ng, the real job of managers boils down to
payi ng constant attention to the effective flow of
events in their organizations and to nmaking a series
of short-term decisions, nodifications, dispute and
crisis resolutions, and ad hoc changes ai ned at
keeping the institution dynam c.

But keeping the organi zation active and hard at

work is not necessarily enough. It nust also be kept
focused on those outcones that are of greatest val ue
and payoff. It would be tragic, especially in poor

governments with limted resources, to pernmt the
organi zation to wander off into marginal activities or
to waste scarce resources and effort on the wong

ki nds of results.

The i nportance of cost control

There is no arena of programe managenent t hat
is riskier than that of the control of progranmme
costs, and this is especially true in areas |ike
devel opnent nmanagenent which are inherently |arge,
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expensi ve, fast-noving, and subject to w de cost
variances. There is also no arena in which a
programe can | ose public confidence nore thoroughly
or programme managers | ose their reputations nore
swiftly. Cost control is not just the need to account
for expenditures. It is far nore fundanental, and it
requires a firmunderstanding of the major elenents of
cost in a programme and how each nust be controll ed.
For exanple, for nost programes, |abour costs are a
hi gh proportion of total costs, and enpl oynent of
unneeded people is not only very costly in current
terms but proves to be difficult to deal with over
tinme, since it is nmuch easier to put people on the
payrol |l than to renpve them

Cost control is therefore linked to effective
operational planning. Wen programe plans are
conpl ete and thorough and when adherence to these
plans is well disciplined, then the likelihood of
adhering to planned costs is greatly enhanced.

This responsibility is often made difficult by
the problens of cost estimation. It is sinply very
difficult under the best of circunstances to estinate
future costs, and the nore uncertainty existing in the
programe, the nmore likely it is that future cost
estimates will be inaccurate to sone degree. This
difficulty is not an argunent against strong
pl anni ng/ cost estimation. It is a conpelling argunent
for a steady, reliable cost estimation/cost contro
process that can be regul arly updated and adj usted, as
new and nore accurate cost information is obtained.

There is an unfortunate tendency in public
management environnents to contribute to these
difficulties of cost estimation - especially at the
initiation of a new progranme or project. A new
econom ¢ devel opnent project, for exanple, will be
surrounded by uncertainties about whether it is
designed properly. In this uncertainty, there is a
tendency to understate the likely cost in order to
mnimze the political difficulties of "selling" the
programme. This tendency is always dangerous and
often fatal, because, at sone point, the realities of
the actual cost will become known and there will be a
sense that decision nmakers were either del uded
t hensel ves or sought to delude the public. Many
so-cal l ed "cost overruns" are really synptons of the
fact that real costs were initially understated. But
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it will appear to the public that programe managers
are failing to do their jobs properly.

These problens of cost reality are nuch
conpounded in such things as devel opnent projects
where there may be | ayers of governnent offices,
contractors, subcontractors and suppliers. At each
| evel there are natural notives on the part of
managers to resist oversight, keep their data to
t hensel ves, and put the best face on their operations.
It is the obligation of programe managers to cut
through this resistance and put together the clearest
possi bl e picture of the actual costs of programme
wor k.

The special problemof cost overruns

A special dilemra facing programe managers in
every governnent is that of overruns of estinmated
costs. These problens can come about because origi na
cost estimates were not sufficiently accurate or
conpl ete; they can also arise fromunantici pated
increases in inflation, or the costs of resources; or
they can stem from i nadequaci es in progranme
managenment. It is also a hard truth that sonetines
overruns are a reflection of the fact that politically
it is often tenpting to underestimate the cost of a
programe or specific project so that it can be sold
politically; programe managers often play this gane
t hensel ves. But when reality catches up, the public
enmbarrassment of a project overrun forces governnents
to pay for their capitulation. |In any event, the
great threat, especially in relatively poor
governnents, is that there are no funds to cover the
overrun, and if the programme is to proceed, either
services nust be drastically curtailed or funds nust
be diverted fromother vital programes.

Overruns can al so occur because of m smanagenent
or because of genuine difficulties in the conduct of
conpl ex, dynamic work. To avoid overruns, the
programe manager shoul d use any of the follow ng
devi ces:

(a) Maintain an "early warning" systemto
identify incipient cost overrun situations;
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(b) Devise a conplete overrun prevention plan to
attack the overrun as early as possible. This should
i ncl ude special efforts to di agnose the root causes of
overrun situations;

(c) Develop incentivel/penalty techniques to
noti vat e subordi nate managers to take appropriate
action;

(d) Use "change control" techniques to avoid the
consequences of costly md-project changes and
"tinkering";

(e) Establish mandated productivity enhancenent
programes to get the nost out of all funds. These
programes, especially, need to be built into
contracts and grants, where possible;

(f) Establish a fixed governnent investnent for
contracts and devel opnent grants in which it is made
clear that no further funds will be provided beyond
the initial funding. This will have the effect of
creating strong notivations for tighter control of
costs on the part of recipients;

(g) Gve programme nmanagers nore latitude to
shift funds from | owval ue activities to high-value
activities. The technical authorities of fund
transfers and reprogranm ng of nmoney are politically
sensitive but are val uabl e managenent tools for coping
with unantici pated costs.

Schedul i ng probl ens

It is absolutely necessary in all forns of
management endeavour to establish specific schedul es
for the delivery of results. O ganizations need and
benefit greatly fromthis discipline, even when they
don't like it. This is equally true for a
construction project, a new school building, or
conpletion of the draft of a new governnent
regul ation. The discipline of setting a schedule is
of hei ghtened i nportance when the manager is dealing
with younger or |ess experienced - or |less well
trai ned enpl oyees - because they may not fee
confident in their own judgenent or may be diffident
about exposing their work to their superiors, and thus
may tend to hang on to things too |ong.
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Schedul es are also critical when there are
tendenci es for bureaucratic delay or conflicts of
techni cal or managerial judgenment within the
organi zati on, or even when some elenment in the
organi zation wants deliberately to hold up action to
plead its own position

There is no schedul e control systemthat can
preclude or even anticipate all of the events that
m ght occur to delay programes - genui ne energenci es,
unanti ci pated events, external interventions, failures
of performance, or just plain mstakes. But this fact
sinply heightens the need for a disciplined schedul e
control system and many such systens have been
devel oped for |arge-scale programmes of all kinds.
The progranme nanager shoul d adopt and install one of

t hese systens and then enforce it vigorously. If he
does not do so, he can be certain that it will be
negl ected and schedules will begin to slip. It is a

brutal fact of life that once schedules begin to
deteriorate, the problens that the slippages cause
tend to multiply and affect later decisions in the
sequence of programme events. Once this form of
deterioration occurs, it is exceptionally difficult to
correct.

Schedul e control is immutably linked to cost
control. The longer a project takes to conplete, the
nore it will cost. That is, if a project schedul ed
for one year and costing $1 million is allowed to
slip, each added nonth will nean that added costs will
be incurred for the sane result. This is not only a
wast e of scarce funds, but it may even nean that added
funds will have to be taken from some ot her inportant
programre, and pai nful decisions are forced back on
the political I|eadershinp.

Techni cal performance

After cost and schedul e control, the greatest
i nperative of programe managers is technica
performance - that is, doing a job with adequate

technical skill - be it teaching a child, treating a
patient, constructing a highway. This is also a
"quality control"” issue. 1Is the performance of the

activity or facility in accordance with planned or
i ntended standards of quality, tineliness, and
effecti veness?
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Techni cal performance in programes such as
school systens, research | aboratories, or operating
theatres is very largely a function of the technica
qualifications of the professional people involved.

In projects such as facility construction

manuf acturing plants, or water supply systens, the
techni cal performance is also a function of design
testing, manufacture, and installation, and those are
subj ect to intense nanagenent control in order to
assure their technical performance and reliability.
That control has been advanced to a high degree in
engi neeri ng and constructi on managenent. Many of the
t echni ques can be adopted for use in other kinds of
programes. Perhaps the greatest |lesson is that the
quality of a programme is not guaranteed even when the
work is in the hands of highly skilled people; when

| ess skilled enployees are used, the need for a

del i berate and effectively used quality control system
is mandatory.

Pr ogramme eval uati on

The manager of a public programre has at | east
four compelling reasons to eval uate hi s/ her programe:

(a) To neet the professional need to achieve
performance effectiveness - to fulfil one's own
obligations to manage well and to nmeet the public's
expectations for effective progranme delivery;

(b) To provide realistic and conpl ete
accountability within the political system Nobody
i kes to have soneone el se exercising such oversight,

but this is an absolute necessity in governments. |f
programe nmanagers do not eval uate their own
performance, others eventually will. It is better to

do it yourself than to have outsiders (auditors,

| egi sl ative bodies, the press, public) "uncover"
problenms. Conceal nent is alnost always bad in the
end;

(c) To generate the justification for interna
corrections or inprovenents, and the sooner the
better. It is a serious abrogation of public
authority to let potential inprovenents in public
servi ce | angui sh for nonths or years because of a |ack
of will or skill in inplenmenting them
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(d) To justify areturn to the political |eve
to seek help. Most public administrators don't |ike
to admt they are wong, or did not do the best thing
the first time. But the ability to identify
i nprovenents and get them adopted is a vital el enent
of any public programre, and one of the
characteristics of the professional nanager. Managers
must recogni ze that significant changes can't be
unil ateral ly undertaken. They nust be taken back into
the political arena for debate, especially where
significant funding will be required. Therefore,
programe managers must find ways to convert progranme
eval uations into the substance of new politica
consideration. Failure to do this can subject the
programme to | ater political attack which can danage
programre credibility and invite further external
i ntervention.

Programe eval uati ons nust be as frank and
realistic as possible. There is no purpose served if
i nternal managers del ude thensel ves or their superiors
when programes are inplenented by third parties
outsi de the i medi ate organi zation - for exanple, a
contractor undertaking a devel opment project for a
mnistry - then the point of concentration for
eval uation should be the perfornmance of the
contractor, and not just the mnistry's interna
staff. The main elenents of such eval uati ons shoul d
be cost, schedul e and technical perfornmance, and the
nost effective technique seens to be a formof fornal
programe review, held at regular intervals (once a
nonth or once a quarter). Such face-to-face reviews
are nore productive than the nmere subm ssion of
reports, and they tend to be nore humane and | ess
bureaucratic. Their regular, continuing nature
pernmits data to be conmpared fromtinme period to tine
period, which is very revealing about actua
acconpl i shnment as opposed to intentions or
expect ati ons.

Programme accountability and reporting back

Every programe manager, whether enthusiastic or
not, is well advised to take the initiative in
devel opi ng genuinely hel pful and tinely ways to report
back to the political |eadership - to keep themfully
and currently informed. This obligation is often
resi sted, because it may invite sone intervention on
the part of the |leaders, but in the | ast analysis,
such regul ar accountability is less risky than failure
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to report. The progranme manager al ways has probl ens
to be solved, and sonme of those problens will be
beyond his capacity to solve by hinself. The help of
his superiors will be needed, and it is advisable to
bring problenms forward frankly in a controlled

envi ronnent for deci si on-naki ng.

It is inportant to accept the prem se that
"accountability", which is nost often regarded as a
"bottom up" responsibility, is in fact a two-way
responsibility. That is, a mnister or other senior
of ficial should not just demand accountability from
programe managers but shoul d al so recogni ze that he
has his own obligation to act on what he hears and to
support the programme, justify it, work for its
success and nmake the necessary deci si ons, seeking
necessary support for it in the external environnent.
One-way accountability is the eneny of frankness and
openness. Political |eaders nust learn that using the
processes of accountability only to criticize or to
intimdate programre people | eads to conceal nent,
passivity, and the death of initiative. Two-way
accountability can becone a nmeans for rea
t eam bui | di ng, cooperative efforts to solve problens,
and greater confidence and nutual understanding in the
exercise of nutual roles.
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Pl anni ng as executive power

Planning is a powerful tool of executive
| eader shi p and nanagenent. Every level in an
organi zation will, of necessity, have to do sone form
of planning, but planning has its greatest val ue and
i mpact in the hands of an organization's executive
| eadership. 1t has so many valid purposes and can
acconpl i sh such a wi de range of critical things that
it often represents the nmost powerful tool available
to executives, both within their organization and in
dealing with the external environnent.

And yet planning in the public sector has not
risen to the high level of acceptability that it has
achieved in the private sector, nor have public
executives shown the sane degree of skill in using it.
This is true, in part, because the planning role is,
as with so nany other elenents of public nmanagenent, a
shared rol e between political |eadership and
prof essi onal managers, and the notivations of these
two kinds of |eaders may be significantly different.
Politicians generally want to be foresighted and to
anticipate and plan for ways to deal with future
threats or opportunities, but they are often resistant
to structured and institutionalized planning com ng
fromcentral planning organizations or fromthe
mnistries of governnent. They prefer to rely on the
nore famliar techniques of political bargaining,
negoti ation, and conpromni se which are the tools of
political decision-making and are unwilling to rely on
pl ans that seemto themtechnocratic devices which
m ght constrain their bargaining.

Programe nmanagers, on the other hand, tend to
see planning as an institutional necessity - in many
ways, the heart of the executive and managerial role.
They find great value in the very institutiona
strength and reliability of the planning process which
politicians are reluctant to accept. Thus, even where
governnent organi zati ons have created effective
pl anni ng systens, there renains the problem of making
pl anni ng acceptabl e to national political |eadership.
Too often, even well conceived and well articul ated
pl ans prove to be sterile and academ c because they do
not gai n genui ne acceptance in the give-and-take of
political negotiation. Wen this happens, there is
usually a related inability to link plans effectively
with the political delivery systens of |egislative
aut hori zation and budget formulation. Therefore, a
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plan is not a plan until it is politically accepted
and incorporated into the approved policies and
resource all ocations of the governnent's

deci si on- maki ng, and pl ans cannot be used by

gover nent executives for their purposes until this
approval has been received.

In sone governments, such approval cannot be
achieved. 1In others, planning enmerges fromthe
political processes only partially and inconpletely -
so nodified that its intent and val ues are heavily
qualified and fragmented, and its capacities as a too
for programme inplementation significantly dim nished.

The actual results of the efforts nade to gain
political acceptance of executive planning and
foresight are very much a function of how each
government works, but there are many ways in which
publ i c executives in any governnment can inprove their
success. The starting point of this discussion should
be the conviction that public planning can be valid
and necessary in neeting both political and manageri al
i nperatives, and that there are no insurnountable
barriers to gaining nutual acceptance by both groups.
But the history of public-sector planning al so nmakes
it clear that this is a difficult and sophisticated
responsibility for both, and will not necessarily be
successful .

Legi sl ative bodies and political |eaders al nost
al ways attenpt planning at the | evel of broad sweeping
schenmes for major issues of national inportance. But
when it comes to naking up explicit guidelines for the
i mpl ement ati on of those broad schenes, the initiative
nmust shift to agency executive |eadership. This is
especially true in poorer countries, because they have
a conpelling need to avoid the intol erable waste of
public resources being misdirected. Poor countries
cannot afford to dissipate the tinme, noney, and
governnental energy in stal emates, inconclusive
results, or costly and inefficient reversals or
abandonnents of hard fought government initiatives.

For esi ght edness and dealing with the externa
envi r onnent

Attenpting to anticipate the future - a
uni versal task for any executive - has proved
difficult and often unreliable, especially in
ti me-frames beyond two or three years. Executives
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have | earned not to place too nmuch reliance on

| ong-range projections of future events, especially in
vol atil e econom es or countries of heightened
political instability. Many devel opnent projects, for
exanpl e, have been undertaken in response to

predi ctions of future markets or economnmic trends that
never materialized or never lived up to their
expectations. These inherent difficulties naturally
have nmade public executives cynical about such future
projections and wary of their use.

This wariness is undeniably warranted but should
not becone an excuse for abandoning strategic planning
entirely. Mst public programmes nust be nmanaged
towards long-termresults. Many require years of
effort and commitnent, working towards |ong-term
obj ectives that permt focusing scarce resources on
t hose outcomes which will best nmeet urgent and
unavoi dabl e public needs. |Indeed, strategic thinking
and planning is nost critical in poorer countries
whi ch are not able to shrug off costly m sdirections
or provide new funding to recover lost initiatives.

Thus, like it or not, public executives nust
find a basis for reasonably reliable strategic
pl anni ng so that they obtain the best possible grasp
of what is likely to happen in political, social and
econom ¢ spheres and so that they can interpret those
future trends into an assessnent of the effect they
wi Il have on the objectives and inplenenting
strategi es of the executives' own institutions.
Executives have learned that this responsibility is
primarily their own obligation and cannot be | eft
solely to a professional planning office, even when it
is a highly capable one. That is, a planning office
can provide reliable data and an anal ysis and
interpretation of likely future events, but it is
sel dom capabl e of seeing the kinds of threats or
opportunities that can only be recogni zed by executive
| eader shi p who understand the whol e environnent of the
programe and the external forces to which it nust
respond.

There are a nunber of critical opportunities for
t he uses of sound strategic planning in the hands of
skill ed executives:

(a) First and forenost, executives can and

shoul d shape their view of likely future events into
t he assessnents needed to educate their own politica

- 85-



| eadership. |If there are future threats or better
opportunities, the programme manager is al nost al ways
better positioned if he/she takes the initiative in
maki ng t hem known and understood in the top | evels of
government. And that includes the opportunity to
acconpany this "early warning” educational process
with well designed proposals for neeting perceived
threats or seizing perceived opportunities. This is
one of the best ways to bring political notives and

t he managenent notives of executives into nutual focus
and agreenent. Public |eadership is never better than
when both can be seen as on top of tides running in
public affairs and doi ng sonet hing about themin a
tinely fashion;

(b) This kind of foresight results in the
devel opnent of a revised set of programme directions,
and programe managers should not resist this process

of political/managerial negotiation. |In the end, it
is far better to cause it, and to play a strong role
in doing it well, than it is to be passive or to see

change forced on the programme at |ater stages from
the outside and in crisis conditions. OCrisis
responses in public programmes can often result in the
programe manager playing a di mnished role in what
becones essentially a political solution. Strategic
planning is therefore an inportant way in which
programe nmanagers can nmaintain their credibility and
i nvol venment in the policy formulation process and in
retaining as much as possible their own voice in the
deci si ons that energe;

(c) Programme nmanagers shoul d al so recogni ze
that any significant changes in their progranmes
stemming fromshifts in future needs will require a
period of tine for education and persuasion and the
creation of a new consensus for acceptance of change.
Thi s consensus-building is one of the nost inportant
roles of the political actors, and the nore tinme and
hel p they are given to go through the process, the
better it is likely to be for all concerned.
Political |eadership needs clear, persuasive strategic
analysis for this purpose, and it needs specific
proposal s about the best courses of action to sel
t hose who nust be persuaded. This is true under any
form of governnent, whether it is the reaction of
voters or of factions holding power in society.

As consensus is built, sone of the conflicts in
a given political/social environment will be resolved
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or at least neutralized, thus reducing the |ikelihood
of future resistance or stalemate in the
i npl enent ati on of changes.

Central governments in countries w th weak
private sectors nevertheless need to find better ways
of bringing private-sector organizations into
agreement with public progranmes and of wi nning their
support. Strategic planning is surely one of the best
forums for acconplishing this purpose. Centra
governnents al so tend to outpace or overpower
subnational units of state/provisional or |oca
governnents; but even where such | ocal governments are
weak, they should not be ignored, and whatever their
i mpl ementing roles may be, those roles are likely to
be better perforned if |ocal |eaders becone invol ved
with and committed to new programe policies and
strategi es.

Strategic planning that is well grounded in the
nost realistic perceptions of future need al so has the
strong advantage of focusing debate on the nost likely
solutions. This focusing tends to reduce diffuse
consi deration of untenable alternatives, advocacy of
less realistic "wish lists" from uninforned
politicians or advocates, unrealistic sterile
ut opi ani sm and proposal s that cannot be adequately
f unded.

At the sane time, proposals arising out of
strategi ¢ pl anni ng must avoid the m stake of being too
rigid or even of being too specific. Many politica
| eaders do not |ike overly structured professiona
pl anni ng, where the planners insist that they are
"“right" and their plans nust be accepted. When agency
executi ves advance pl anni ng proposals into the
political arena, they should not only understand the
need for flexibility in the ensuing negotiations but
shoul d have a good grasp of the range of their own
flexibilities - where they can make concessions in
their position, and to what extent. These "fall back"
positions are a key skill in the arts of politica
negoti ati on.

Driving the internal perfornmance of the organization

The goal s and objectives of an organi zation w ||
energe fromthe broad strategic planning and politica
negoti ati on processes descri bed above. The prinmary
goal s must be translated into secondary objectives -
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i npl enentati on processes - and it is a key obligation
of executive |l eadership to direct this translation

The key point here is to understand that the
translation of policy strategies into operationa

pl anni ng shoul d be seen by executives as opportunities
and not just as onerous chores to be left to

subordi nates. Sone executives unfortunately have a
tendency to concentrate only on the excitenent of
policy and ignore the internal nanagenent role. But
if top |l eaders are going to do nore than "preside" as
figureheads in their own organization, they nust grasp
and use the power of operational or tactical planning
and use it to drive the organization and make it
performup to its best levels of productivity and
acconpl i shnent.

The results of public policy formulation and

deci si on-meki ng are often messy and confusing; they
may conflict with existing policies or processes, or
be vague, inconplete and difficult to inplenent. They
nmay appear to denmand nore anbitious resources than can
realistically be expected to be authorized. Politica
gui dance is notorious for its failure to provide the
noney and staff to carry out its anbitions.

In such an environment, it is inperative for the
executive and managenent groups to find a realistic
way to sort out what can be inplenented and to get it
into action as soon as possible to avoid frustrating
the national or client interest created by the
excitenment of the policy debate. A certain anount of
disillusion is likely, but the greatest
di sillusionnent - and the one that produces the nost
serious repercussions - is created when no action
results.

The ability to control second-I|evel policy
pl anni ng and operational planning within each
government agency is a precious advantage for the
nmanager and should be utilized to its fullest.
Pl anning is essentially a managenent tool and not a
political technique, and where an agency executive is
smart enough and swi ft enough, he nay seize the
initiative and become the force which controls nmuch of
the policy fornmulation agenda through the planning
process. Progranmme nanagers must find better ways to
convert their intimte know edge of their progranmes
into this kind of policy/planning | eadership. Thus,
as nanagers devel op plans, they cannot and shoul d not
keep them a secret. Instead, they should deliberately
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shape themas a strong resource in public debate and
education, aimed at building ultimte political and
public consensus. This is true even if public debate
forces a degree of conpronise and concessions on the
programme nmanager, because consensus is all inportant,
and it is better to make concessions that achieve
acceptance than to risk having disgruntled opponents
who can hi nder the programe | ater

One neans that has grown in value in many
countries is the use of a prestigious outside
"national comm ssion" of |eading citizens (or
officials) as a vehicle for devel opnent of policy or
pl anni ng proposals. Such comm ssions may work well if
there are sharp and irreconcil able differences between
strong political points of view and the politica
resistance is too great to produce consensus. They
shoul d not be "packed", nor should efforts be nade to
prejudice their conclusions. Their value is not
nerely to represent the opposing interests on an issue
in anew forumbut to cone up with new solutions to
break the political inpasse.

Programe managers also find that a carefully
control I ed pl anni ng process is an excel |l ent means for
dealing with conpetitive or conflicting proposals
coming frompolitical sources, frombidders for
contracts, or from seekers of grants.

For exanple, a United States transit agency
gives grants to cities for the inprovenent of nass
transit systens. It found that it was sonetines
pressed to consider two or nore proposals comn ng
separately fromconpeting groups in a city. As a
nati onal governnent agency, it experienced great risk
and confusion in trying to decide which group to dea
with and which proposals to take seriously. |Its
solution was to require single applications, involving
all of the official interests, in which all feasible
alternatives were presented and anal ysed. This
"alternatives anal ysis" planning process stabilized
the local political conpetition and assured the
nati onal governnent agency that all feasible
possibilities were being properly considered.

Sone of the major ways in which the power of

pl anni ng can be used to control the interna
performance of the organization are discussed bel ow.
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Converting policy into action

Publ i ¢ managers recogni ze that where a politica
system aut hori zes new programres or makes substanti al
nodi fications of existing programres, the change is
likely to be expressed in general ternms, and there are
i nportant second- and third-level efforts needed to
convert it into nore explicit courses of action. The
first need is to convert broad policy into second-
| evel policies which provide nore detailed policy
gui dance for the organi zation. The deeper policy base
then nust be converted into operational planning,
whi ch has several purposes:

(a) To set international goals for the
programme - for the next year, and for three to four
years beyond. |In finite projects, this is an
excellent point at which to lay out detailed
objectives and tinme targets for the whole project to
its conpletion, officially reflecting any changes in
original proposals caused by the political decisions;

(b) To link planning with service delivery
realities. These decision-nmaki ng processes often
contain expressed goals or intentions that are nore
hope than fact or that propose |evels of
acconpl i shnent that can't really be achieved with
avail abl e resources. Internal progranme nanagers
can't afford to accept these unrealities, and they are
key people in "cutting and fitting" the hopes to fit
what can actually be done. In other words, it is as
inmportant at this point to be realistic about what
cannot be done, as it is to plan what can be done.
This step will probably becone the starting point for
"feedback" to top management about any critica
resource shortages that may constrain programe
acconpl i shnment. The enphasis here is on the risk of
not identifying these unrealities at the beginning and
hopi ng somehow that they will work thensel ves out
later. Mst of the tinme they won't, and they wll
cone back to haunt the progranme nmanager |ater when
there is less tinme to do sonething about them

(c) Most organizations need to be forced to do
second- and third-level planning to link their own
"personal " plans and tactics to those of the overal
institutional framework and to reveal their own plans
i nstead of keeping themtightly held. This forcing is
not popul ar, but the need for open and integrated
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pl anni ng outwei ghs the tendenci es of subordi nate
officers to protect their own positions;

(d) This planning sequence really enphasizes
the urgent need to nake second- and third-1Ievel
managers the real planners in the organization and get
themto agree to contribute to overall planning rather
than to see it as sonmething i nposed on them

One increasingly valuable tool at this stage of
planning is deliberately to seek out external groups
or other governnent offices that need to be invol ved
in the inplenentation of the programme. This may
i ncl ude working participants such as contractors of
grantees and al so the beneficiaries of the progranme.
These voi ces may be either supportive or critical of
the progranmme. Beconing participants in the planning
effort lets themget their concerns across at a point
when they can have the nost value. This is likely to
nove themin the direction of support rather than
opposi tion.

Building internal consensus

The executive | eadership should be aware of the
fact that nost of the people in the organization
sinmply do not understand what is going on at the top
and what the policies and intentions are that the
| eadership are pursuing. Mich of what may seem
resi stance in an organization is sinply this | ack of
cl ear understanding. Therefore, a well-articul ated
plan which is formally made known within the
organi zation will be seen as positive evidence of
| eadership and will be a nore val uabl e form of
gui dance than occasional, random policy utterances.
Enpl oyees do not like the feeling that the intentions
of the top | eadership are being conceal ed or that
| eaders do not think it worthwhile to tell enployees
what is intended. Announced plans formthe basis
around whi ch consensus and agreenent can be built
within the organi zation. Enployees feel "consulted",
and each can better understand where his/her job fits
into a nore broadly conceived whole. Guidance tends
to become direction. As each manager and staff
of ficial understands the plan, each can exercise
his/her own initiative to do the next |evel of
pl anni ng, consistent with the overall schenme. Even
when peopl e disagree with sone el ement of the plan
the need to reach consensus draws themout and lets
top managenent deal wth the disagreenments rather than
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let themremain as festering sources of opposition or
di scontent. Such drawing out may often term nate or
neutralize conpeting proposals or conflicts by show ng
enpl oyees that decisions have al ready been made, that
further debate is not tinely, and their support is now
required.

Driving the organization

VWhen enpl oyees are given clear and integrated
direction in the formof a plan, executives have a
cl earer basis on which to denmand the best possible
response by their subordinates. Enployees al so have a
cl ear basis on which to lay out their own action
programes and targets. They have |l ess reason to
argue or hesitate, and nore reason to forge ahead.
Executives can then demand action and set specific
targets and tine-frames. |In cases where third-party
managenent is involved, governnent nmanagers can denand
the sane discipline fromthem Al of the disciplines
of scheduling, ordering subsequent events and
per f ormance conpliance, and the actual conpletion of
work can be laid out in nore detail. Managers can be
hel d accountable for results, which can be conpared in
an orderly and docunented way, using the plan as a
benchmark for evaluation, rather than random and
poorly understood bits and pieces. Thus, a good plan
becones key to the whol e process of perfornmance
eval uation, because it answers the question
"eval uati on agai nst what ?"

But this value is nultiplied if performance
evaluation is also accepted as a way to identify where
performance i s not meeting expectations or where
events are unfolding in ways that the initial planning
did not anticipate. Performance evaluation is often
an "early warning" by which executives may | earn where
changes are required in the planning base. No plan
shoul d be so rigid or so strongly defended that it
refuses to concede to the inposition of the "rea
worl d" facts of life.

The "early warni ng" aspect of perfornmance
eval uation nay have another meaning. It nmay show t hat
whereas the plan is sound and shoul d stand,
subor di nate managers are not skilled enough or
forceful enough to produce the necessary results. In
that case, top | eadership may have given thensel ves
enough tinme and factual basis for deciding that
changes in key personnel may have to be nmade.

-02-



Driving budget preparation

The ideal relationship in any organization - as
defined by the best nanagenment theory and the best
practical nanagenent experience - is one in which
pl anni ng drives budget fornulation and not the other
way around. Unfortunately, it is comon reality,
especially in governnent organizations, that this
i deal doesn't exist. The inperatives of the budget
process make it so powerful that it overwhel ns the
better judgenment of managers and becones the
determ ning factor in defining what a progranme can
real |y acconpli sh.

Nevert hel ess, no programe nmanager shoul d ever
concede this pattern. She should continue as much as
possible to insist that programme inperatives are nore
crucial to programme success and val uabl e payoff for
t he organization than short-term budget conprom ses.
The existence of a strong front-end programe pl anni ng
process is the best defence in protecting the
programme. In the absence of programme pl anning, the
budget becones the planning vehicle by default. In
fact, in many instances, the absence of planning
| eaves the budget as the only plan. But bad budgeting
di storts programme goal s, underval ues the need for
resources to optimze perfornmance, and in the end is
al nost never cost-effective.

Where programe plans are well formul ated, they
can and shoul d be used by agency and programe
nmanagers as gui dance for the budget formulation
process. This enhances the l|ikelihood that the budget
estimates which are prepared will come as close as
possi bl e to neeting planni ng objectives. Were
reductions in estinmates becone necessary, they shoul d
be desi gned by programre managers and not budget
exam ners. Only programme nanagers have know edge of
where such cuts can be absorbed with the | east danage.
If cuts are very deep, so that the programe itself
nmust be nodified, they nust be debated and agreed to
first, outside the budget process, by programe
nmanagers and top agency | eadership. Wen the
nodi ficati ons are agreed to, their budget consequences
can be determ ned and a revi sed budget prepared. The
role of the budget officer in this sequence is to
advi se the | eadership about fund availability and
l[imtations and to assist it in conputing the costs of
various programre alternatives. The budget role is
not to demand that the programe be forced into
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conpliance with some arbitrary budget ceilings or
constraints.

Simlarly, in internal discussions as to howto
bring programe costs down within available funds, a
great deal of latitude should be given to programe
managers to decide, in a bal anced way, how to nake
cut backs. The budget system should not create
artificial cutback standards (i.e., an across-the-
board percentage cut in personnel or a mandatory
reduction in equipnment purchases) which sinply form
barriers to rational programe decision-naking. |If
t he programme nanagers cannot be trusted to neet their
obligations to determne cuts in their own progranmes,
they should be directed to do so, or be replaced. The
budget process can be used as a forcing factor to nmake
programe managers nake deci sions, but it should not
be used as a vehicle to usurp their authority.

Role of the executive in managenent effectiveness

Most nmanagement theory about how to achi eve high
managemnment effectiveness seens to assunme that managers
are free to inprove their own performance and that the
funds for managenent inprovenment will sonmehow be nade
available if they can be properly justified. But the
starting point for any discussion of public programe
management, especially in poorer countries, must be
the recognition that in many governnents public
programes are al nost al ways unable to neet current
public demand and will probably remain so. Thus, the
managenent of these programmes is always "behind the
power curve", constantly being tested agai nst denmands
that can never be satisfied.

In addition, the "worst case" condition is that
funds will constantly be in short supply, the staff of
public agencies will be inadequate, and nanagenent
will spend a good deal of their tinme "allocating
scarcity" in deciding where to concentrate their
limted resources and effort.

Therefore, the real definition of "managenent
ef fectiveness" under these conditions is not a
t heoretical concept about the application of the nost
sophi sti cated and expensi ve managenent tools and
t echni ques but rather how to concentrate limted
resources on things that will provide the nost
ef fective service delivery, and this nust be done
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within a systemthat often applies political criteria
rat her than managenent criteria in deciding howthe
programe nust operate. The paranmount obligation of
t he programme nmanager is to maxim ze realistic,

rel evant service delivery, whatever the odds.

Any di scussion of how to achi eve managenent
effecti veness should therefore start froma "worst
case" scenario. Part of the worst case is the state
of public staff and resources: one assumes that they
are inadequate and that there will be constant
probl enms and pressures because of the inadequaci es.

There is a continuous interplay between those in
t he deci si on-maki ng process who nust provi de noney and
who tend to feel that demands for "nore" are sonmehow
excessi ve; and those who present those requirenents
and tend to feel that those who control funds never
fully understand them But failure to provide
adequate resources is often not a |ack of
under st andi ng but a genui ne i nadequacy of resources,
even where their need is fully accepted. There are
"ganes" played within any bureaucracy about budget
estimates and staffing allocations, but there is a
consi stent pattern of understaffing and underfundi ng
in nost governments

There is an equally serious tendency in hard
press organizations of government to be unable or

unwi I ling to afford enough of the higher |evels of
skills; to have to rely on too many of the nmarginally
skilled in filling the staff; and in being unable to

afford the neans to build the skills of those people
who are al ready enpl oyed

I n such overburdened organi zations, the
consequence is not likely to be the achi evenent of
uni form excel l ence. Rather, it will mean the
expenditure of all of the energies of the institution
in sinply keeping up with the nost inperative elenents
of day-to-day operations. There can still be
performance of a very high order, but it is a portrait
of organizations of limted effectiveness that do not
have much capacity for significant self-inprovenent.

In this environment, many public bureaucracies
have earned reputations for the follow ng failings:

(a) Poor performance: a failure to nmeet the
full range of public needs or to deliver adequate

- O5-



service, stemming fromlack of resources, |ack of
skill or notivation, and the probl ens of
under st af fi ng;

(b) Undue delay in getting action or conpleting
adm ni strative processes;

(c) Inability to plan adequately or anticipate
pr obl ens;

(d) Inability to change or adjust to shifts in
needs. In many cases, there may be a failure to
understand that change is occurring and a tendency to
cling too long to outdated policies or processes;

(e) Failure to nake, follow, and enforce clear
policies and rules, which confuses the recipients of
support and rai ses questions about the fairness and
equity of governnent treatnent;

(f) Susceptibility to outside pressure, undue
i nfluence, or cooperation by special interests;

(g) Lack of sufficient skills or experience in
t he provision of services;

(h) Waste of scarce resources through fraud
theft, abuse of authority, corruption, or sinple
m smanagenent ;

(i) Indifference to the public; |ack of
synpat hy, courtesy, or the desire to provide good
servi ce.

This assessnment is not an indictment of the
public service; it is intended to be realistic about
what needs to be dealt with and to set the stage for
di scussi ng how probl ens can be solved. Few
organi zations want to admt or face up to their
probl ems, nor do politicians want to admit that
programes that they sponsored and endorsed are not
perfectly successful. It is not sufficient sinply to
list the various diagnoses, because they are synptons
of deeper inpedinments to effective nmanagenent in
government. It is necessary to study deeper issues in
order to inprove managenent effectiveness.

What are sone of the nost inportant issues that
act as inpedinments to effective managenent ?
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Uncertain mandates

It is perhaps inherent in any political system
that the definition of a public programme will be
general and often vague and uncertain. Part of this
uncertainty stens fromthe i nponderability of many
public progranmes, where there is no clear "right"
answer or total solution. Howto control inflation
how to provide a university education, how to pay for
catastrophic illness, howto do away with crine:
these are questions with no definite answers.

But general and uncertain political policy
formul ation creates a gap that needs to be filled, to
the extent possible, in the formof second- and third-
| evel policy and programe definition that answers
such questions as What is really wanted or needed?
What results are actually expected? How should
results be achi eved?

While policy leaders can live with these
uncertainties, managers find it very difficult to do
so. Programme executives nust therefore take the
initiative to fill the "mandate gap" and elimnate
vagueness where possi bl e, either through their own
authority to formul ate second- and third-1eve
programe policy and objectives or by returning to the
political |eadership and requesting greater clarity
and precision of definition. The best tools for this
work are the planning systemand the deliberate
generation of specific policy position papers which
anal yse the next-level policy needs and stake out
defined policy positions. There is great value in
nmaki ng external interests (citizen groups,
beneficiaries, private-sector |eaders) a part of this
process of firmng up the programme nandate, goals and
obj ecti ves.

CGovernrent conplexity

Most governments over the past 20-30 years have
been "growt h industries”. They have expanded their
rol es, broadened their responsibilities and deepened
their inmpact. This has added so nuch to the
conplexity of governnent that it has been difficult
for the work force to keep up

Many public policy problens have no rea

solution, or the solutions are beyond the capacity of
avai l abl e resources. Some problens require years and
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years of effort in order to be solved, and the public
can be very inpatient for faster answers. This neans
that public managers are often in an al nbost untenable
position: the public expects nore fromtheir
programes than they can ever deliver. \Were
politicians or managers make prom ses w t hout thinking
about the feasibility of inplenentation, they sinply
add to their burdens by creating public expectations

t hat cannot be net.

How can this growth in conplexity be dealt with?

Bot h | egi sl ators/policy makers and operating
officials nmust learn to accept the fact that
governnent systens have a tendency to nake | arger
commtnments than they can fulfil. Sonmehow they nust
be educated to resist the tendency to wite vague,
hopeful, "prom ssory" notes on the future.
Politicians and executives nmust work nore cl osely
together to reflect the limts of operational reality
in the policy and planni ng processes.

Conplexity itself is an issue. Bureaucracies
tend to add nore and nore detailed commitments to
their roles - many of which are marginal in val ue.

Bur eaucraci es can and shoul d adopt a new phil osophy -
especially in poor countries and overburdened
governnments - that "sinpler is better" and "conplexity
is the eneny of effectiveness". Cean, sinple
programes that concentrate on the essential needs for
service delivery and strip away the marginal, the

i neffective, and the uninportant are ultimately far
better public programmes and are easier to justify.

Pet er Drucker, the noted Anmerican nmanagenent
expert, says that failure to abolish non-perform ng
programes and programre el enents accounts for many of
our worst (public) problens and that failure to | earn
fromresults may very well, tonorrow, endanger
pr ogr anme per f or nance.

Service institutions need, he clainms, to be
subj ected to performance tests. They need peopl e who
focus on performance and results.

Demand for "equity" in public progranmes

It isright to insist that all recipients of
public progranme benefits be treated fairly and
equitably - that all people or organizations in the
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sanme circunstances receive the sane benefits. But
public progranmes are full of exanples where
differences in the status of people or institutions
warrant different treatnment by governnent. For
exanpl e, difference in assistance nmade avail able for
poor people as opposed to those with adequate incones;
or small businesses vs. big businesses. Wen public
policy demands that all people be treated "equally",
this is often interpreted to nmean that they all nust
be treated the sane. This is not correct, and such an
interpretation drastically reduces the effectiveness
of programme nmanagers. It hinders the use of skills
and know edge of real public needs to design and

i mpl ement programme el enents that take into account
real differences in those needs and nake nore precise
and effective assistance available. |In the United
States, for exanple, formula grants to the 50 states
have often resulted in the states with the greater
need getting too little, while other states get too
much.

Programe managers shoul d insist that they be
given the programre authority and flexibility to "put
t he nmoney where the problens are" - to inprove
programe effectiveness by using their skills and
programe know edge to nmake these sensitive but
val uabl e categorical decisions. |In the last analysis,
this is the greatest programre "equity" of all

Shared responsibility and accountability

One of the nost vexing problens of governnents
t hroughout the world is inherent in the fact of shared
responsibility in public programre authority. Even in
countries without effective |egislative bodies, this
sharing of authority exists, and what often enmerges is
that shared authority neans that nobody is really in
charge and nobody is quite sure who is accountable for
results. Diffusion, confused authority, and nuddl ed
accountability can thus mean no accountability.

It is argued that this sharing of authority is
i nherently desirable since it is a nmeans to diffuse
political power and give nore elenments in society a
role in determ ning the course of governnent action
Pr of essi onal programe managers do not seek to
i nfluence this issue except to the extent that they do
not want to be left wi thout adequate authority to
execute their defined role as inplenenters of public
programes. Said another way, it is detrinmental to
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programe effectiveness if the political systemfails
to allot to managers enough power to do their jobs and
produce programe results.

Centralist responsibility

In the face of these accountability/
responsi bility problens and the other uncertainties of
government adm ni stration, many governnents believe
that the right course of actionis to rely heavily on
a few central officials or organizations of government
to exercise heavily "centralist” control over the
total governnent appar at us.

This centralist tendency seens to be regarded as
the best nmeans to inprove responsiveness to central
direction and accountability of mnistries and
agencies to central authority. But managers point out
that if such central control is excessive and/or
unwi sely applied, it can have serious negative inpact
on the notives and reactions of executives and
nmanagers all over the governnent establishnent.
Central control automatically creates a vested
interest in control systenms and procedures and a
rigidity in attitude about changing these procedures.

If central agencies overcontrol and becone
preoccupied with control systens, managers and
enpl oyees becone frustrated, feeling that they have
| ost an essential degree of their own authority to
systens controls that are too renote and unreachabl e.
As a result, they feel that "the systenl reduces their
own effectiveness and inpairs their ability to serve
the public.

The critical elenments of |eadership in
nmanagenent appear to wither in the fact of a
preoccupation with process. The picture that energes
is not just a loss of authority but a | oss of
notivation towards high performance or adaptation to
change. Managenent systens are not nmanagenent!
Systens regul ati ons and constraints can hel p avoid
sone negative results, but they cannot produce
achi evenent and success. All too often, the history
of centralist government control is that overregul ated
and over burdened processes have stifled individua
enthusiasmand initiative and have substituted rigid
central control for individual flexibility and
i nnovat i on.

- 100-



These tendencies to overcentralization can be
avoi ded or reduced in the foll ow ng ways:

(a) Work towards policies at the genera
government | evel which deliberately point central
agencies and authorities away fromdetail ed regul ation
and control of the internal operations of agencies and
t owar ds managenent policy | eadership and performance
eval uation. These two roles are the legitimate
responsibilities of central staffs and can be of great
val ue i n sharpeni ng agency perfornance;

(b) It has proved very beneficial for top
| eadership in governnents to "set the tone" for their
civil service by frequent statenents that they
encour age high performance and that efforts of
i ndividual s to i nprove managenent are wanted and
encouraged. But these expressions nust be sincere and
t hey nmust be acconpani ed by actions which show that
the leadership is willing to consider changes in
central managenent systens to respond to good ideas
and suggestions for systens inprovenent;

(c) Serious effort nust be constantly nmade to
keep central managenent systens sinple,
under st andabl e, free of bureaucratic detail, and quick
and easy to inplenment. Nothing in governnment has
becone so synbolic of "bureaucracy" than its failure
to keep its own managenent systens effective. This is
particularly true of external systens which affect the
public (such as applications for benefits, approvals
of all kinds, or the application of governnental
regulations), and it is true in all fornms of
gover nnent .

Gover nnent executives should pay far greater
attention to the details of how each programme is
delivered. Nothing will serve the public nore
directly than to have these delivery services operate
sinply and swiftly, and nothing hurts the reputation
of a programe and its nmanagers nore than when this
fails to be true

But this point is inportant: efforts to keep
governnents processes effective nust be deliberate and
constant. There nust be sone person or organi zati ona
el enent in every agency that is responsible for
| eading this constant effort to streamine and
sinplify all management systems, both internal and
external. Top |eadership nmust continue to help this
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kind of initiative. No one expects state ministers to
spend nuch time on such process matters, but at |east

t hey can signal support and give occasi onal backing so
t hat peopl e t hroughout the organi zation are forced to

take such efforts seriously;

(d) The internal |eadership for keeping
managenment effectiveness in high gear nust be line
managers; it probably can never be staff officers who
supervi se nanagenent systens. The greatest potential
for releasing a governnent bureaucracy fromthe grip
of overburdened and overregul ated systens is to place
a whol e new concentration and enphasis on optim zing
the role of the manager. Centrally directed projects
for reformshoul d be designed to encourage and support
a far larger set of initiatives throughout all
agenci es of the governnent, but in the hands of, and
under the direction of, the |ocal nmanagers who are
directly in control of operations and who shoul d know
best how their operations need to be inproved.

This does not nean that central agencies or
directors should abdicate their responsibilities for
central direction. Wat it really neans is that their
control ought not to be exercised over detail ed
operations but should be elevated to a nore
sophi sticated | evel of policy direction and setting of
governnent -w de objectives. The ability of central
authority to provide this kind of guidance and
direction is the hallmark of executive success - not
their ability to neddle in details.

Strictness of legal constraints

There is another characteristic of governnent
adm ni strative systens which is very conpl ex and
difficult to describe but which has serious
consequences for managenent effectiveness. There is a
tendency in | egal oversight to demand that once a
requirenent is formally directed (in statute, by
regul ati on, or by executive command) it is necessary
to further elaborate legal or regulatory forms for
enforcing strict conpliance with such initial
direction. Thus, a statute which defines the genera
pur pose and objectives of a new regulatory authority
seens inevitably to lead to additional, nore specific
and categorical regul ations defining ever nore
detail ed procedures and requirenents. This in turn
requi res the enforcenent mechani snms to secure
conpliance with such procedures.
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Thi s same thing happens with the creation of a
new progranmme. The law will usually provide a genera
definition of purpose and intent, and the specifics
are left to programre managers to work out. But in
fact, there is a history of substantial additions made
to such laws where political |eaders choose to delve
into procedural details - in part to "lock in"
procedures of which they approve and in part to "l ock
out" processes or decisions that they do not I|ike.

The point is that governnents are beginning to
real i ze how extensively this kind of nore specific
nmanagenent concerns has been absorbed and rat her
rigidly mandated in | aw and regul ati on, and how t he
loss of this flexibility tends to hurt the role of the
manager. |nstead of sinple nanagenent systens and
processes under the nmanagers' own control, progranme
nmanagers often face a body of far nore conpl ex
processes, defined to neet political concerns, which
are inbedded in law or regulation in such a way that
they are extrenely difficult to change. The nore that
| aws penetrate operational systens and the nore that
these | aws mandate strict procedural adherence to
rigid controls, then the nmore difficult it will becone
for managers to exercise any ability to change their
programes to neet changes in public need.

It appears to be relatively rare to find
political |eaders and | awrakers who have the
experience to understand and appreciate the need for
nmanagenent | eadershi p and operational nmanagenent
deci si on-maki ng. When | awmrekers are uneducat ed,
indifferent, or even hostile to such needs, the career
staff becone very reactive to these attitudes and cone
to believe that their advocacy of nanagenent reformis
likely to fall on deaf ears, or even to be highly
risky.

The only approach likely to succeed in inproving
this pattern of political rigidity is an educationa
and persuasive one. That is, those executives and
nmanagers of government progranmmes whose performance is
really inpaired by this statutory or regulatory
rigidity must sonehow find a way to show | awnakers and
deci si on- makers how what they do can hurt the
achi evenent of best results in progranmes and their
delivery to the public. Oten, programe nmanagers are
seen nerely as "bureaucrats" and are not believed;
they are suspected of nerely trying to ease their own
burdens. In these cases, it is often those outside of
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government who are adversely affected and who becone
increasingly frustrated and unabl e to understand why
decisive action is so slow or why needed changes never
seemto get made, who may becone better "educators" of
the political |eadership than governnment officers and
may be val uabl e resources for programe managers to
cultivate.

Service delivery assessnent

Just as executives in an agency nust apply
strong continuous pressure to sinplify and inprove
management systens, so al so nust they constantly
eval uate the performance of their major progranmme
activities. The real purpose of such evaluation is
not to refine internal administrative practices.
Instead, it must be constantly oriented towards rea
i npacts outside the agency. The real basis of
programe evaluation is not staffing or conputer
utilization or organizational structure but whether
clients are effectively served, patients treated
unenpl oynent reduced, roads built, students taught
or whether a thousand ot her programes had successful
out cones.

One i nportant new approach to this eval uation of
programes has been extensively developed in the
United States Departnent of Health and Human Servi ces,
under the title of "Service delivery assessnment". |t
started fromthe prem se that the size and conpl ex
nature of the Departnent's many progranmmes and the
nmany organi zational |ayers between the Secretary and
the actual delivery services were preventing himfrom
personal | y understandi ng how wel | service delivery was
taki ng place. There was a sense of frustration that
t he agency's own managers, for various reasons, were
too protective of their positions and were unwilling
and unable to be sufficiently frank and revealing
about how wel | their programmes were perform ng
especially if there were problens.

The Secretary initiated a series of special
service delivery assessnent teans, nmade up of talented
people fromthe Departnment itself but not fromthe
specific programre to be studied. The teans went into
the field and studied programme perfornmance directly.
They did not rely on paper studies, audits,
international statistics, or even the views of the
nmanagers directly responsible for the programe.

Their loyalty was to the Secretary, and they delivered
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their evaluations directly to himw thout prior review
by programme nanagers or staff offices in the
Department. In sone cases, the presentations to the
Secretary were private. In others, they were nade at
staff neetings, and programme officials were present.

The value of this service delivery assessnent
programe proved to be two-fold. First, by going
directly to the actual point of service delivery and
tal king to peopl e nost involved (both governnent
supervisors and affected citizens), evaluations were
nore real and practical and often nore penetrating and
reveal ing. Secondly, by bringing the assessnents
directly to the Secretary, the teans cut through many
| ayers of internal control which tended to soften
bl ur or even elimnate much of the hard reality of
programe assessnents in the past.

This process had anot her inval uabl e consequence.
It made clear that the top political |eader of the
Department was serious about wanting to know how wel |
the services of the organization he directed were
being delivered. It gave high credibility and inpact
to the whol e busi ness of programme eval uati on and nade
it clear that frank progranme eval uation was a
requi red obligation of programre managers all over the
Departnment. |t also dislodged sonme of the old inertia
not to evaluate or not to reveal the results of
eval uations to the top | eadership.

This process was often difficult or enbarrassing
within the organi zation. Many programe nanagers felt
that it showed | ack of confidence in their
stewardshi p. And yet, these managers had all al ong
been subject to external evaluation in the form of
auditors, budget reviews, and other forns of
oversight. After a tine, the discipline of nore open
and insightful evaluation was nore fully accepted and
becane a regular part of the nornal programe
nmanagenent process of accounting to agency | eadership.

Vul nerability assessnent

The United States Governnment is conmitted to a
programe for the assessnment of its progranmes that
has proved to have both political and genera
management acceptance. It is called the Vulnerability
Assessnent Programre, and it arose fromthree grow ng
per cepti ons:
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(a) Mdst nanagenent systens devel oped by
managers for their own progranmes were initially
designed to get the work done and were not really
designed to protect against fraud, waste, failure to
i npl enent nmandat ed processes correctly, or even sinple
m smanagenent. It was found that many of the failures
of these systens were because they were so vul nerable
to m suse

(b) Even systens that were well designed
initially deteriorated with age and from uncoordi nat ed
changes which were allowed to creep in. Therefore, it
was felt that a thorough reassessnent woul d bring
t hese systens back up to full effectiveness;

(c) The introduction of new conputer technol ogy
and the changes in systens and controls to take
advant age of the technol ogy had nade npbst processes an
i nef fective patchwork of old and new el enents.

There was a strong political concern that
admi ni strative and nanagenent systens were too
vul nerable to m suse and that a conprehensive
programe of correction was called for. A new statute
nmandat ed that each agency undertake such a progranme
under the banner of "vulnerability assessnent". Wat
it has involved is a careful step-by-step review and
analysis of all major systens and procedures of an
agency that involves the use of funds or the
comm tnment of decisions or actions by the agency. |Its
central concern is with financial transactions. Wen
and by what authority can an agency comit itself to
the expenditure of nmoney? What are the steps by which
funds are obligated, commtted, approved, certified,
expended, and audited? |In what ways are each of these
steps vulnerable to sone formof msuse? Are
protective nmeasures against fraud or theft adequate to
prevent these actions? How would those who want to
m suse a process go about doing so? How could systens
be made invul nerable to such m suse?

Wthin each agency, every programe nmanager and
director of an admi nistrative office has the primary
responsi bility for conducting this kind of
vul nerability assessment. Thus, each nanager has an
opportunity to put his programe through this
di sci pline and di scover how hi s/her own programe is
vul nerable. But in order to nake the whol e agency
assessnent conprehensive and sufficiently rigorous, it
has proved usual for the Inspector-Ceneral or the
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chief auditor to supervise the programme for the whol e
agency and assure the agency head that the progranme
managers have been sufficiently zeal ous and
penetrating in their analysis. It is a formal
responsibility of the agency head, defined by law, to
report the results of these vulnerability assessnents
to the Congress each year and to certify in witing
that his internal managenent procedures are no | onger
vul nerabl e or that corrective action is under way.

Not unexpectedly, there have been sone problens with
this kind of venture. Sonme agenci es have been accused
of generating nore bureaucratic paperwork than rea
penetrating assessnment. Ohers have paid |lip service
to the practice but have been weak in their execution
of it. In sonme notable cases, agencies have
experienced very serious problens with fraud or theft,
even after conducting a vulnerability assessnment. But
overall, it is felt that the concept of vulnerability
assessnent has provided a val uabl e central thene
around which to build an inportant nanagenent -
effectiveness tool for those executives with the
courage and the notivation to use it.

The special case of retrenchnent,
or "cutback"., nmnagenent

Governnents are not able to avoid situations in
whi ch programmes must be retrenched, or cut back, in
scope or inmpact. This is a world-w de government
problem and even relatively rich countries experience
it fromtine to tine. But its inpact is nost serious
and difficult in poor countries which have | ess margin
for error and where shifts in econonmic tides can force
drastic, rather than marginal, retrenchnent.

In situations where some formof retrenchnment is
likely to be forced on a governnent, there is a
tendency to forget some facts of |ife about how
feasi bl e such cutbacks may be. There are two arenas
in which retrenchment can be applied - in programes,
and in institutional and adm nistrative costs. As in
the rest of this discussion, "programes" neans the
substance of government activities, such as school s,
roads, hospitals, pension benefits and so forth.

Adm nistrative costs apply to staffs, buildings,

mai nt enance, supplies and equi pnent, travel, and the
ot her costs of sustaining the operations of
governnment. It is obvious that public pressure and
political choice would much rather see cuts taken in
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admi nistrative costs, but thereis areal limt to
such squeezing, and this Iimt is reached very quickly
in poorer governments. It is bitterly ironic that the
best managed and nost cost-effective organizations in
any governnment - those institutions that keep
thensel ves nost efficient and fat-free - run the risk
of being the worst hurt in any serious cutback

A simlar logic runs in substantive progranme
areas as well. Those that have nost closely and
carefully linked thensel ves to the nost inportant
needs and have avoi ded an overburden of nargi nal or
wast eful activities are the very progranmes that risk
bei ng danaged by i ndiscrimnate cutback pressures.

This argues the need for two inportant
under st andi ngs about the feasibility of retrenchnent,
and the application of retrenchnent.

First, it is false to believe that serious
shortfalls of revenue for government activities can
ever be met solely by cutbacks in admnistrative or
institutional costs. Adninistrative reform cannot
finance budget deficits, because they are a relatively
smal | percentage of total government expenditures. |If
the political |eadership does not understand this
fact, they may be tenpted to think that they can avoid
the political risks of cutting programes by making
di sastrous cuts in nanagenent capability. Progranmme
managers often feel helpless and ignored this kind of
crisis, but in fact it is urgently inportant that
programe managers construct their own defense agai nst
the threat of unwarranted cutbacks.

In the fact of retrenchnent threats, what can
programe nmanagers do?

They can devel op and advance speci al and nore
forceful explanations of the inportance of their
adm nistrative resources in the execution of the
programes thenselves. dearly, a hospital cannot
operate at all if it has no doctors or nurses, but
only progranme nanagers have the expertise to show how
even small reductions of staff result in deterioration
of sonme elenents of hospital capability and quality.
What el ements of service nust be sacrificed and how
deeply service will be hurt are technical and
nmanageri al assessnments that progranme nmanagers have
every right to define in their own defense. The
pur pose of such a defense nmay be to persuade decision
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makers that no substantial retrenchment is feasible.
O it my be to make it as clear as possible what the
real consequences of cutbacks woul d be at vari ous

| evel s, so that the political consequences can be
under st ood.

Utimately, it nmay be necessary in any
government to face up to a retrenchnent. At that
poi nt, the programe nmanager nust be prepared to neet
this need with a strategy or plan for nmitigating its

i mpact .

To sone extent, the adverse inpact of nandated
retrenchnent can be | essened by the designation by the
agency head of a special cutback nmanagenent offici al
to head a planning and inplenentation effort. The
foll owing represents several key el enents of what
cut back managenent should try to acconplish

(a) A cutback managenment officer, if used,
shoul d be senior enough to exert real |eadership,
shoul d report directly to the agency head, and should
be given power to nmake many decisions within the
organi zation below the | evel of the nbst inportant.
But essentially a cutback nmanager's nost inportant
role would be that of inducing all other managers in
the organi zation to face up to hard retrenchnent
deci si ons;

(b) A systemnust be set up at the begi nning of
any cutback effort which nmakes it clear that actua
cut back acconplishment will be pressed, and that
subordi nate managers will be held accountable for
nmaki ng serious efforts to achieve concrete results.
The longer it takes to make any cutback, the worse the
pain will ultimtely be;

(c) Sonetines outside support, tenporary hel p,
or outside consultants can be used for limted periods
either to hel p the progranme nmanager plan his strategy

or to provide tenmporary help in service delivery. In
ot her cases, shifting of personnel (with or w thout
retraining) can fill critical service delivery gaps

and make sure that key performance is nmaintained,;

(d) To the extent that flexibility exists,
consi deration should be given to whether cutbacks
shoul d be nade "across the board", or through targeted
cuts on a programre-by-programme basis. |In all cases,
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even targeted cuts that are m ssion-threatening nust
be avoided at all costs;

(e) In all cases, the actual savings that are
possible or likely must be closely calcul ated. Were
two cuts of equal seriousness are possible, the one
that yields the greater saving may becone the
necessary choi ce;

(f) In other cases, tenporary termninations of
work for finite time periods may be possible and save
enough to avoid pernanent termnation in the |ong
term

(g) Top level officials should not assune that
they are snmart enough to deci de where cuts shoul d be
taken. Listen to the concerns and recommendati ons of
field | evel operating managers, whenever possible.
Thi s poi nt assunmes, however, that these subordinate
nmanagers are properly notivated to face up to the need
to act responsibly and are not wilfully trying to
avoid responsibility or obstruct the retrenchnent;

(h) There must be a full and frank
determ nation of which activities are really crucial
and which are of secondary priority. It should also
be determ ned which activities the organi zation does
nost effectively and which are | ess well done.
Activities with a consistently poor |evel of
achi evenent may be relatively nore expendable. No
activity, however time-honoured, should be I|eft
unscrutini zed. Sone activities nay be interrupted for
a period of time without fatal results. Programes
which serve a relatively small or less critica
clientele may warrant a lower priority for retention

(i) Finally, it should be recognized that any
significant cutback will be perceived by managers and
enpl oyees ali ke as both personal and organi zati ona
threats. Protected uncertainty and confusion can only
breed a | oss of notivation and a deterioration of
performance at the worst possible tine inthe life of
the organi zation. Every effort nust be nmade to make
the inpact as clear as possible, to involve people in
pl anni ng and i npl ement ati on di scussions, and to set
definite tine-frames in which inportant actions will
be in force. Areturn to "normal" progranme
operations, as soon as possible, will reduce the tota
retrenchnent i npact.
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Not es

/ Her man Kahn and B. Bruce-Biggs, Things to

Cone (New York, Macmillan, 1972), p. 88.
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EXERCI SES

Key concepts for personal and institutiona

| eader ship
Di scussion topics
1. Del ve nore deeply into the differences in

phi | osophy and notivati on between political |eaders
and professional career |eaders:

(a) Their values and sense of their roles;
(b) Their rewards and payoffs;

(c) An inventory of best and worst politica
attitudes about management matters and how they differ
from prof essi onal nmanagers' notives

2. The text notes that political officers
usual Iy need to be educated about understandi ng and
paying nore attention to managenment matters. Wat if
they sinply refuse to becone interested? What
strategi es and techni ques can be devel oped to break
through their indifference?

3. Consi der further how public programe
| eaders can deal with external forces (public,
busi ness conpani es, client groups) and make them nore
supportive of the objectives of their programmes.

Case- st udi es

1. Devi se a scenario for a transition of
(political) power in a governnent; develop a strategy
for career managers who want to pronote and facilitate
a good, swiftly evolving relationship with the new
political |eadership. This exercise can be conducted
as follows:

(a) The group can be divided into teanms with
different targets. For exanple [for the information
of the instructor], the followi ng teans are
r ecomrended:

Team one: Prepare an outline of the kinds
of | eadership, direction and coordi nation
systens that should be used between the
political |eadership and the senior career
managers.
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Teamtwo: Prepare the outline of a
briefing for the new political |eadership on
current unresol ved problens, "hot" issues,
critical events for the first 60 days of new
admi ni stration.

Teamthree: Planning; prepare a briefing
on the planning systemand a sumrary of current
plans in force, with discussion of whether the
pl ans and systemw ||l be retained or changed.

Team four: Prepare a briefing outline for
current and future organization, nanagenent, and
human resource issues, problens, and recomended
sol uti ons.

(b) Each teamthen can present its proposals to
the full group for discussion, critique, and
suggesti ons.

2. Consi der the case of professional progranmme
nmanagers in an agency who are not being consulted on
policy questions and are being shut out of policy
deci sions. What strategies could they use to reinsert
t hensel ves into the policy discussions?

[ For guidance of the instructor: Potential
sol utions include the foll ow ng:

(a) Conduct of regular staff neetings as neans
to exchange vi ews between political and career
| eader shi p;

(b) Use of budget review sessions to iron out
di fferences of view,

(c) Use of planning system need to set plans
for the agency and its programes;

(d) Devel opnent (either solicited or
unsolicited) of special policy papers to force
consi deration of policy problens, and get answers on
new pol i cy;

(e) Deliberate scheduling of special neetings

with clientele groups to get reactions on their
i ssues;
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(f) Scheduling programe review nmeetings with
contractor managenment to achi eve agreement on
management probl ens;

(g) Use of special consultant studies or other
eval uations to achi eve policy agreenent.]

Achi eving effective programme nmanagenent

Di scussion topics

1. How can politicians be made nore interested
i n and know edgeabl e about the practical problens of
programre nanagenent ?

2. Di scuss sone of the el enents of programe
design that can prove harnful to progranme
i mpl enent ati on.

3. Di scuss the best ways to keep politica
| eadership inforned, with a mninmumrisk of |osing
control of future planning.

4. Di scuss in nore depth techniques for
enf orci ng schedul e control discipline.

Case-studi es

1. Desi gn a progranme revi ew system between a
governnent director and a contractor nanagenent team
what woul d be the objectives of the review? \Wat
subj ects or presentations would it require? How would
it be conducted? This exercise could be acconplished
by formng the group into teanms, each of which would
prepare its progranme revi ew design. Then, the
designs woul d be presented to the whole group and
critiqued.

2. Define the essential elenents of a
programe cost control system Design controls and
figure out how these controls could be vul nerabl e.
This exercise can be carried out in the follow ng
manner :

(a) In afirst session, the group can be broken
into teans and each team can design its own version of
a cost control systemfor a typical project
(participants can use their own know edge of projects
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or a specific project description can be prepared by
the faculty).

(b) 1In a second session, the cost contro
desi gns can be exchanged between groups and each group
can then critique the other teams design. Specific
points of vulnerability can be identified and
approaches to protection and prevention proposed.
Each critique can then be presented to the whole
group, and tinme can be left for final summary
di scussion of the best ideas.

Pl anni ng as executive power

Di scussion topics

1. Di scuss how your agency(s) do interna
pl anni ng:

(a) Relationships between strategic planning
and operations pl anning;

(b) Rel ationships between operational planning
and budget formulation;

(c) W does the best job of planning and why?

(d) W does the worst job of planning and why?

2. Di scuss exanpl es (fromthe experience of
participants) in which the failure to plan effectively
resulted in serious managenent failures or problens.

3. Di scuss the proposition that first- and

second-| evel executives and nmanagers should be the
real planners in the organization

Case-studi es

1. Organi ze presentations by severa
partici pants on the uses and techni ques of planning at
the national policy level in their countries:

(a) What planning organi zation is used and why?

(b) What planning techni ques are used and why?
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(c) The relationships between central planning
and the agencies of the governnent; how is agency
pl anning linked to central policy planning?

Then expl ore the ways in which agency executives
and managers do, or do not, participate in this policy
| evel of planning.

2. Ask one participant to make a presentation
describing a serious planning problemin his/her
agency. Lead a discussion about how to correct and
upgrade the agency's planning capability.

Rol e of the executive in achieving managenent
effecti veness

Di scussion topics

1. Di scuss further practical exanples fromthe
experience of participants which illustrate the
conflicts between central agencies of their government
and the line agencies. Attenpt to identify solutions
to these conflicts.

2. Di scuss why political officials do not want
to allow greater flexibility and individual authority
to |line managers.

3. Di scuss the thene "Managenment systens nay
prevent sone forns of bad nmanagenent, but they cannot
create good managenent".

4. Di scuss further the concept of "two-way
accountability". Specifically, define nore fully the
obj ectives that the political |eadership owe to
assuring the effective nanagenent of agencies and
t hei r progranmes.

Case- st udi es

1. Assume that the group is asked to design a
service delivery programme for an agency. Prepare and
di scuss a draft plan for the conduct of such an
assessnment for a selected programme (e.g., an economc
devel opnent project or the operation of a hospital).
Include in the plan:

(a) A statenment of objectives; what will be
assessed,
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(b) The kinds of evaluations to be nade:
i nternal agency data anal ysis, nanagenent interviews,
interviews with clientele, consultations with externa
interests, use of audit reports, etc.

(c) The kinds of people who woul d be enpl oyed
to conduct the assessnent, and from what sources;

(d) How and to whomthe SDA assessnent team
woul d report its results;

(e) How the agency head woul d handl e the
i mpl ement ation of the report.

2. Devel op a proposal for the design
installation and conduct of a "vulnerability
assessnent programme" for a typical agency. This
proposal could include the follow ng el enents:

(a) Howw Il priorities be set for the
pr ogr anme?

(b) What are the principal elenments to be
studied in each case? Costs? Authorities? Financial
controls? Potentials for fraud, theft? Effectiveness
of managenent performance? Ohers?

(c) Wwo will |ead each assessnment project?
Wiere will other nmenbers of the teamconme fromin the
organi zati on? Wat kinds of skills would be needed?

(d) To whomwould the results of these

assessnents be presented? Wo el se would be present?
What format woul d be nost effective?
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[11. MANAG NG LARGE ORGANI ZATI ONS*

Nearly 20 years ago, a study done in the United
States for the Secretary of Health, Education and
Wl fare concl uded that what the workers want nost is
to become masters of their own inmedi ate environnent
and to feel that they and their work are inportant.

This idea has been reaffirned by many nore
studies since that tine. Men and wormen all over the
world are working well below their capabilities - and
in the process are doi ng many things not wanted of
t hem

Organi zations were originally created in order
to relate the work of one person to that of others.
They were neant to integrate, not suffocate,

i ndividuals. That they have not always been
successful is evident around us.

The quest for better organizational systens is
an issue not only in the devel oped countries but in
t he devel oping as wel|.

Al'l countries have bureaucracies. Whether the
countries are large or small, rich or poor, devel oped
or devel opi ng, they depend upon bureaucratic systens
of admi nistration to do the things they require.

Such systens are not limted to civi
governnent. They are al so characteristic of both the
mlitary and the private sector. Armes fromthe
begi nni ng of history have devel oped such systens. As
the private sector has grown, so have bureaucratic
arrangenents to serve it. Large corporate assenbl ages
in Western Europe, Japan and the United States testify
to their merit.

Bur eaucracy has nade possi bl e a standardization
and quality of product and services which coul d not
ot herwi se have been achieved. It has assured us of
regularity and continuity. It has encouraged

* The paper was prepared by David S. Brown,
Prof essor Eneritus of Managenent, George Washi ngton
University, Washington, D.C., USA, as a consultant to
the United Nations Secretariat.
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professionalism It has offered career opportunities
to some of the best and the brightest anong us. But
it has not been wi thout problens or costs.

Bur eaucr acy neans bigness. As the demand for
goods and services has increased, so has the size of
the organization that is needed to neet it. Large
managenment systens are in nmany ways quite different
fromsnmall er ones. Patterns devel oped by the
I ndustrial Revolution no longer work well in large
organi zati ons concerned with the perfornmance of
services rather than the manufacturing of goods.

Bi gness and conpl exity have placed new burdens upon
us, and sone of themare very costly ones.

Supplying services is quite different from
produci ng goods. Even in those corporate structures
that are involved with manufacturing, we find that a
substantial nunber of positions are concerned with
service, and in countries such as the United States,
as nany as three quarters of all the jobs are devoted
to that end. Meeting such needs calls for an approach
different fromthat used in the nore traditiona
factory system

Bur eaucraci es are constantly di scoveri ng new
needs and requirenments and new objectives. If left to
t hensel ves, they expand - but rarely contract. This
nmay be a characteristic of the system- one which
Governnents, with a variety of objectives to serve
nust watch closely. No agency, public or private, can
be permtted to exi st wthout proper oversight.

For a variety of reasons, bureaucratic systens
are likely to be self-serving. Enployees who have
conmitted their lifetines to bureaucracies - and know
their intricacies intimately - can be expected to
defend them strongly and, nore inportantly, to serve
their own prerogatives. They are also nasters of the
techni ques for doing so. As a consequence,
bureaucraci es are as close to permanent as any hunan
institutions can be.

Wi le all organizations depend basically on the
i ndividual to do the work, the individual nmay be
subnmerged in the clutter of conflicting authorities,
rules, regulations, custons and practices which are
the hall mark of the nodern organization. The
i ndi vi dual becones anonynous and behaves in alienated
and sonetines anarchic ways. These limt creativity,
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i ndividuality, efficiency and productivity, and of
course, increase costs. The results are by no neans
limted to an ever-increasing financial burden but

i ncl ude other side effects, including dysfunctiona
behavi our.

In a variety of ways, |arge bureaucratic
organi zati ons become power centres in their own right.
They tend to nonopolize sources of information in
order to ingratiate thenselves with selected clients,
to become "authorities" in thenselves, and finally -
and sonetines inevitably - to becone sources of mgjor
political power. Events of recent years in a variety
of countries have denonstrated the phenonenon of
entrenched bureaucraci es which have successfully
resisted i deas and opportunities that their publics
badl y needed.

Wi | e bureaucraci es are a consi derabl e
i nprovenent over much of what preceded them -
organi zations founded on favouritism inexperience,
nepoti sm corruption and even cruelty - they have
hardly resol ved our problens. As they have grown in
size and conplexity, their shortcom ngs have been
reveal ed

The above criticismof large civil governnental
organi zations is equally applicable to mlitary
organi zations and also to the private sector. Mst
mlitary systens are noted for their wasteful ness;
their preoccupation with orderliness, however defined;
their autocratic behaviour; and their preservation of
the status quo. These objectives are not useful to
nost devel opi ng countri es.

The sane criticismapplies to | arge, private-
sector corporations. The marketplace traditionally
has been expected to prevent such failings, but it
often does not do so. Were there are significant
nmonopol i es and a | ack of competition or where trade
restrictions apply, the marketpl ace does not serve the
purposes for which it has been touted. Protected
private-sector organizations often behave |ike |arge
public establishnents. One can only concl ude that
size is an inmportant factor

Organi zational systens, including bureaucracies,
have traditionally been hierarchical and autocratic in
nature. But there is no reason for arguing that they
should remain so. On the contrary, there is reason to

-120-



bel i eve that ways can be found of building systens
that are nore responsive and nore productive to client
needs, and nore satisfactory to their participants.

The nature of the large, nodern organization

Large and conpl ex organi zati ons need to be
managed quite differently fromthe nore sinple
organi zati ons whi ch have been given so nmuch attention
over the years by managenent theorists, witers,
teachers and trainers. WManagerial patterns vary with
t he obj ectives being sought, the tasks to be
performed, the people involved and the history and
culture of the organizational system Large
organi zations exist in a larger world comunity than
they once did, and this has had an effect upon them
In addition to concerning thenselves with the needs of
their own countries, they nust conpete with other
countries which may have given greater attention to
both requi renents of nmobdern managenent and technol ogy.
Al'l countries are not equal in resources, technol ogy
or nmanagerial know how.

In the devel opi ng worl d, nanagers mnust realize
that there are marked differences in the approaches
one may follow. A large, nodern university, for
exanple, requires a substantially different nmanagenent
approach fromthat of a department store, a tax
col l ecting agency or a mning and snelting plant.
While there are simlarities anong all four, the
differences are likely to outweigh them So it is
with other enterprises: a large hospital, a police
system an insurance conmpany, an airline, a mlitary
installation, a factory produci ng autonobile parts or
a pharnmaceutical research | aboratory.

The inportance of the environnment in which each
functions is often not given proper attention
Anot her inportant issue is the matter of size. That,
and ways of dealing with it, will be the primary focus
of this section.

Wirkers in snmall, |ess formal organizations may
have any of the follow ng characteristics:

(a) They are likely, regardless of the country
they are in, to want to be consulted concerning
nmatters that are of concern to them- but usually
aren't;
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(b) They do not "know' those in top positions
unl ess they report directly to them

(c) They have considerabl e power but nost of it
is of a negative rather than a positive nature - that
is, they can delay conpliance or at |least slowit
down, even though they may not be able to undertake
positive initiatives on their own;

(d) They are not likely to be greatly creative
on the job, believing that to be nmanagenent's
prerogative

(e) They are not really clear concerning the
organi zation's objectives. Mich of what they know
cones fromformal official pronouncements, hearsay or
specul ati on;

(f) They are usually part of a hierarchy -
sonetines a large one - and feel quite renmoved from
t he deci si on-maki ng process;

(g) The large nunber of supervisors within the
systemincreases not only the costs of doing business
(by its duplication) but ensures that there will be a
variety of ways in which word fromthe top is
interpreted to those actually doing the work

(h) As the nunmber of enployees increases, there
will be a greater distance between those who do nuch
of the work of the organization and those at its top -
and sonetines the distances are actually physical

(i) Increasing enphasis is thus placed upon
comandi ng and directing and | ess upon participating;

(j) This leads to formal systens of
comuni cating and nore "high tech" rather than "high
touch" (or personalized) rel ationshi ps;

(k) As distance between the top and the bottom
i ncreases, relationships become nore fornmal and al so
nore adversarial .

Organi zations cal |l ed bureaucraci es have for
nearly a century been seen as the answer to denmands
for the delivery of large-scale quantities of goods
and services. This is because bureaucratic systens
have been regarded as well-ordered, wth wel
establ i shed "technical superiority" over other
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organi zational forms. But that does not nean that
bur eaucraci es cannot be inproved upon. The section
bel ow wi I | suggest sone of the ways in which they can
be i nproved.

VWhat are conmonly call ed organi zations are
really networks, or systems - that is, patterns of
rel ati onshi ps between one person and another in a
particul ar environnent which ultimtely achieve
particular results. The word "systen! is a very
useful one. It indicates arrangenents either of
peopl e or of objects to indicate an ongoi ng process
famliar to nost. A system in short, is sonething
whi ch indicates a "course of action" and unlike an
"organi zation", which we think of as sonething fixed
or static, is a process which produces specified
results. Systens connote interdependence of the
parts: "what affects one part will affect the whole".
They exist in a particularized environnent which al so
affects what is done. They have their own inertia:
sonet hi ng suggests that a systemin notion will

continue in motion until it is stopped, and one at
rest will require energizing before it proceeds. They
respond to stimuli, but in varying ways. They al so

have wi thin thensel ves snaller systens, or subsystens,
whi ch have sim |l ar characteristics.

It is useful, therefore, to think of
organi zati ons as behaving in systematic ways. And,
because the individual is the basic unit, we nust also
accept the fact that the variables inherent in
i ndi vi dual behaviour will affect what the system does.

Those who join existing organi zations do so
because in general, they agree with what they believe
the objectives of the organization to be. But this
does not inply a bl ank-check endorsenent of what other
enpl oyees, no matter their position, may ask
I ndi vi dual s have their own views of what their
“contract" requires of themand what they can be
properly asked. In joining an organi zation, they have
not surrendered their "right" to think for thensel ves,
al t hough they are influenced by habit and custom - and
al so by what others do

For exanple, they are likely to accept
established practice for policy (which, indeed, it
is). Unless the reasons for doing otherw se are
convi ncing, present practices are likely to continue.
I ndi vi dual s may, however, be noved by persuasion
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rationality, enpathy and by loyalty to the

organi zation as a whole or to specific individuals in
it. Sonetimes entreaties cone from persons "outside"
t he conventi onal organization, including clients, or
frompeople lower in the hierarchy. Many tines those
"hi gher up" have fewer clainms on an individual's
actions than they think.

I ndi vidual s, both as individuals and in
conbi nati on with others, have great power. They have
power over thensel ves, of course, but by their action
or non-action, they can influence what "the
organi zation" or the systemdoes. This is nuch better
understood today than it was a decade or two ago. The
i ndividual is not a piece of equipnment, obedient to
his naster, as one observer has put it, but an active
participant in a human process. |t could not be
otherwi se - and this should not be forgotten

Thus we cone to understand why a major concern
of those who "lead" |arge organizational systens nust
be with the individual, and the forces, feelings and
factors that are likely to influence him Traditiona
approaches - authority, for exanple, and chain of
comand whi ch proceeds fromit - while useful in many
ways, often delude us into thinking they are nore
useful than they turn out to be. They rarely serve
fully the purposes that are clainmed of them- and
sonmeti mes overl ook the fact that the nenbers of the
systemoften |l ook to others, including clients, for
gui dance as to what is to be done.

Criticismof bureaucracy

Bur eaucratic systens, particularly governnent
ones, have much to show for thenselves. They have
provi ded services that m ght not otherw se have been
avai | abl e. They have sustained - and supported -
governments that were too weak or too inconpetent to
survive on their own. They have produced |arge
nunbers of civil servants of great capability. They
have reduced corruption. They have ensured a kind of
nmeritocracy that mght not as easily have occurred.
They have provided an alternative in many areas, both
public and private, to one-man rule.

Bur eaucraci es, we now know, have shortcom ngs as
well. Sone of the shortcom ngs are substantial in
nature and in sone instances are so overwhel m ng that
they cancel out a large part of the achi evenent
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ot herwi se produced. W are, in fact, living at a tine
when many of the by-products and dysfunctions of

bur eaucr aci es have becone so obvious that they create
distrust in both the denocratic and free-enterprise
systens they were established to serve.

A survey done by the author and his graduate
students is illustrative. Over the course of severa
years, 2,872 persons were asked what they considered
the "nost serious deficiencies" of large
organi zations, public or private. They were asked to
select froma list of 20 the five deficiencies that
they regarded as nost critical. (They could, and
sonetines did, add others.) The survey was conducted
for the nost part in the Washington, D.C., area, but
the response indicated a readi ness to include
organi zati ons ot her than governnental ones. The
10 nost serious deficiencies are indicated below with
the frequency with which each was nentioned in a |ist
of five.

How frequently
nent i oned

(per cent age)

1. They are sl ow, ponderous,
i ncapabl e of taking inmedi ate
action .51

2. It is difficult to determ ne
i ndi vidual responsibility for
what occurs .44

3. They are efficient only to a
poi nt, declining afterwards .41

4. They are nore concerned with
rules and regulations than with
obj ecti ves . 39

5. They are wasteful, repetitive
r edundant .32

6. They are not well integrated or
coor di nat ed .29

7. They pl ace their own val ues and
goal s ahead of societal ones .27
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How frequently
nent i oned

(per cent age)

8. They are intimdating and

coercive to outsiders . 26
9. They are cold and i npersonal
wi t hout feeling for people .25

10. They are destructive of those
who work in them they contribute
to "bureau-pathic" behaviour .24

Less frequently remarked upon by the respondents
but still inportant were such further
characterizati ons as

11. Msleading and not fully to be trusted

12. Not easily guided or directed

13. Non-innovative

14. Concerned primarily with their own interests
or those of their menbers

15. Over-standardized

16. Inflexible

17. Secretive

18. Open to unethical behaviour

19. Accountable to no one

20. Conservative

21. Undenocrati c.

These are strong words. The reasons for such
criticisnms are obvious enough to those who have
exam ned them Large organi zations are sl ow,
ponderous and i ncapabl e of taking i medi ate action
because those who act for them are many, diverse and
uncertain of the factors which often affect them and

need to consult the many regul ati ons which, over ting,
govern so nmuch of what they do. Like magnets, they
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attract "dos" and "don'ts" which seem sonetines to
have a |life of their own.

It is difficult to determi ne who is responsible
for what is done, for many of the same reasons.
Peopl e keep self-serving records; they hide anong
nunbers. They take refuge in the variety of
regul ati ons whi ch govern their behaviour and are able
to di sappear in an atnosphere of anonynity.

The efficiency of |arge organizational systens
i s handi capped by the |layers of supervision which
encunber them each one of themcostly. They require
masses of communi cations. Mst of those who are part
of them know that the rewards they are likely to get
for work that is superior or above-average is not
equal to the energy that they will be required to
expend to produce it. Bureaucracies are |long on
expl anati ons, but short on performance. People are
usual Iy judged nore by their conpliance with rules and
regul ations than with their achi evenents.

Large systens are al ways nore wasteful than
smal | or personalized ones. This is true for a
variety of reasons, including problens of integration
and coordination. As a result of their inpersonality,
i ndi vi dual goals and values get a lower priority than
system c ones.

Size is always intimdating, both to clients and
nenbers. There are sayings in all |anguages which
suggest that "one can't fight Gty Hall" - neaning
that it is too much for one person to try to change a
| arge organi zation and, in particular, its ways.

Al though individuals in |arge systens are often
ready to perform special services for particul ar
clients, sonetines on their own initiative, the
majority go by the rules, which are nore often than
not cunbersone, cold and inpersonal. It is nore
sensible to do so than to risk the displ easure of
t hose higher up in the system

Large organi zations also tend to be destructive
of the people who serve themby limting what they are
able to do and by rewardi ng conformty. Beyond a
certain point, they offer little to the creative
i ndi vi dual
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Bi gness and sone of its effects

There is no getting away fromthe fact that
bigness is required to serve the needs of an expandi ng
worl d. The popul ation, today in the nei ghbourhood of
5 billion people, continues to expand, and we shal
reach 10 billion in the next generation. Nunbers of
this kind cannot be served by hand-nade products or
vill age nmarkets.

There are in today's world constantly increasing
demands for bigness not only because it produces
t hi ngs peopl e want and need but because there are nmany
anong us who aspire to the power that "nmanaging
bi gness" seens to suggest. It behooves us, therefore,
to understand what size neans, provides and requires.

Bei ng big nmeans nmany things. |t means power for
sone, affluence, capability and often survival. To
sone it provides the opportunity for persona
advant age, either econom c or social. Those who are
heads of |arge organizations, either governnmental or
private, welcone the clout it seens to bestow. They
have, on the whol e, higher social status than those in
smal l er systenms. Not the |east of the assets of the
| arge organization is the resources it is privy to.
Many believe that what is big is also better. In the
private sector in industrialized nations, conpanies
are told by those who give them advice that they nust
continue to grow or else they will surely die. There
is probably sonme truth to this. But they don't always
explain what it means or suggest how they can avoid
some of the costs of size

Bi gness, for exanple, does not equal greatness,
nor is it either absolute or permanent. And while
bei ng big suggests a greater availability of
resources, it by no neans guarantees that those
resources will be equal to the demands which are |ater
pl aced on them W ask - and expect - nore of those
who have | arge resources available to them

Bei ng big does not nmean being nore efficient.
It does not nean being well-organized. Organizationa
systens grow bit by bit, often with no awareness of
what is happening on the part of those nomnally in
char ge.

Bei ng bi g does not mean being nore econoni ca
either. |In fact, often the larger an organization
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beconmes, the less attention is given to the high cost
of layering, to waste, irrel evancies and
non- per f or mance.

Bei ng bi g does not even mean being nore
effective - which is an objective to be seriously
sought. It may only convey that inpression

The growt h in size of organizations has, of
course, required that nodifications be nade in them
The result is often a far cry fromthe spare and
nodest - si zed systens of earlier days. The bigger the
organi zation, the greater the nunmber of hierarchica
levels it nmust have. The nore conplex the system the
greater the degree of specialization withinit, the
greater the enphasis that nust be placed on the
devel opnent of policies, regulations, procedures and
the like, and the greater the need for comunicating
bet ween units and individual s.

The hunman costs of bigness are not easy to
neasure. The farther renoved those persons at the
bottomare fromthose at the top, the less their
loyalty to the system The greater the inpersonality,
the nore likely those within the organization will
tend to relate to persons other than their managers.
Sonetines, even, they will be closer to persons
outside, and the nore likely they will be to enphasize
their own goals as against those of the organization

Large organizations, of course, are prine
producers of "bureau-pathic" behaviour. This is a
name given to those actions which result fromthe
individual's imersion in a systemfar different from
the fam |ly/comunity environment in which he or she
was reared. During the past quarter century, we have
di scovered that the |large organization with its many
| ayers, or levels, has been responsible for behaviora
patterns that are not only aberrant but often
pat hol ogi cal as well. These include declining
comm tnent, frequent conflict with others, territory-
guardi ng, feuding, absenteeism job-hopping,
"red-tapi sm', over-idealization of superiors (often
foll owed by depreciation of then), "zonbieisn and
much else. 1t is the in-house equival ent of the
“fouling of the environnent" that so many
manuf acturers have been guilty of.

Bi gness al so causes problens of conmmunication
Despite sophisticated new equi pnent, it still takes
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time for nessages to go fromtop to bottom stopping,
as many nust do, for mddl e managers to act upon them
The | onger the chain of command, the nore likely that
messages wi Il becone garbled, the greater the
difficulty of coordinating them the less |ikelihood
of useful feedback. The probability is, of course,
that the views of those at the bottomw Il either not
be seen by those at the top or will be intentionally
di sregar ded.

Bi gness al so produces dysfunctions. In fact,
for a variety of reasons, dysfunctions occur nost
frequently in | arge organi zati onal systens, where
their inpact can be substantial. This phenonenon has
been cal | ed "managenent's hi dden eneny" because
executives often fail to recognize what is happening
until it has happened and then fail to understand why
it happened.

Dysfunctional actions do not advance the
pur poses of the organi zation, because they produce
behavi our which nust be either changed or elimn nated.
They are sonmetimes called "fallout" or "spillover" and
are often dism ssed as "cognitive di ssonance" or
"aggravat ed aggression". In plain English, however,
they are the unintended, unexpected and unwanted
responses of individuals and groups to what others
say, instruct, inply or do. They are a side effect
that is clearly unproductive, although nanagers often
try to give the inpression that they are nore or |ess
to be expected.

Dysfunctional actions are found chiefly in |arge
organi zati ons because the forces and feelings that
support themare often so difficult to identify. They
occur for a variety of reasons and in a variety of
ways, at the lowest and the highest levels - and in
bet ween as wel | .

They have been known to derail presidents and
prinme mnisters as well as agency heads. They may
begin, as battles used to, over the smallest of
i ncidents, but before they end, organizationa
purposes are often forgotten, along with other things.
Face-saving becones a mgjor priority for those
i nvol ved, as |leaders try to cover up what happened.
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Coping wi th bigness

In many ways an organi zati onal system shoul d be
t hought of as an elected official thinks of a
constituency. Its |eaders can expect that a certain
nunber of people will do what one asks of them but
that others will need to have what one asks expl ai ned
first. Still others will need to be persuaded, and
their conpliance - and thensel ves - support ed.

The i deas bel ow on coping with bigness should
prove useful, for they recogni ze that situations,
resources and capabilities vary.

(a) The manager's view of the enterprise. It is
essential to think of the enterprise as sonething
quite different fromthe interconnecting command
centres that organi zation charts so often use as
illustration. Bell's comrents are particularly
pertinent here. The organization is not a system of
mechani cal parts responding to the demands that are
made of it fromthe top. Rather, the organization
shoul d be thought of as a system of human parts. It
i s incunbent upon its leaders to see it in this light;

(b) A concern for people. Leaders should take
an active interest in bringing to the systemthe Kkinds
of people who will do what the system needs.

Qovi ously, no one | eader can expect to know all the
people within the system but he/she can show an
interest in those being recruited. He/she should have
a voice in pronotion policies and should actively
participate in some fashion in the selection of those
for higher-1level jobs;

(c) Knowing one's people. Leaders should know
personally - and by name - the key people within the
system - that is, those who have an inpact on what
takes place. People at all |evels respond favourably
to those they know and respect - and to those who al so
know them A wi se and responsive manager will try to
buil d upon these tendenci es;

(d) Understanding objectives. An inportant
aspect of contenporary managenent i s an understandi ng
by all concerned - and certainly of key players - of
agency purposes and objectives and why they are what
they are. This will involve not only the director
hi nsel f but al so his/her key associates and certainly
the entire training division. (Mre will be said
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about this later.) Traditional guidelines, where they
exi st, provide only the nost generalized information
They shoul d be augnmented on a continuing basis by
sessions with appropriate individuals at all levels

whi ch address changi ng needs and requirenents,
particularly matters concerning the quality of
products and services, so that those within the system
can al ways know what is expected of them This is a
matter frequently overl ooked in | arge organizations
but one of the nobst inportant to ongoi ng perfornance;

(e) Reducing hierarchies. Organizationa
arrangenents which reduce the nunber of hierarchica
| evel s so as to bring the individual enployee closer
to the top should be undertaken. Internal processes
shoul d be continuously exam ned. This will nean fewer
| evel s of supervision: each person who holds a
supervisory slot will work with many nore enpl oyees
than is traditionally the pattern. It nmeans also that
he/she will be concerned with giving general rather
t han specific guidance and will depend nmore fully on
the contributions of others;

(f) Training. Training should be considered
nmore inportant to performance than it traditionally
has been. If "directing” performance is to be
avoi ded, peopl e nmust be shown what to do and how to do
it. This neans giving themincreased opportunities to
do what is really wanted of them

(g) Keeping inforned. Those at higher |evels
shoul d know what is going on at all tines. Not only
is this inmportant for informational reasons but it
al so makes others aware of the manager's role. The
Japanese, particularly in industrial organizations,
have popul arized MBWA, or "managi ng by wal ki ng
around". By appearing frequently on the factory
floor, managers are avail able for comments, advice and
information. This is harder to do in governnental
bureaucracies but is still something that can be
nanaged;

(h) Encouraging creativity. The nanager shoul d
be a living exanple of what he needs and wants, in
terns of greater creativity. He should encourage the
new i deas so inmportant in today's organizationa
systenms. This can be done in many ways;

(i) Developing responsibility. Building
i ndi vidual responsibility is done by hel ping to nmake
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peopl e feel nmore responsible. Societies which claim
political denmocracy for their citizens nust be ready
to put it into practice in their organizationa

systens. |In a day and age in which "participation"” is
nore and nore frequently tal ked about - and in which
human rights are really respected - | eaders and

managers must be ready to show how it applies to the

wor kpl ace. This becones self-rewarding. Not only is
the individual ready to do what he is conpetent to do
but he also takes pride and pleasure in doing it. He
hel ps the organi zation as well as hinself.

The related idea of delegation is a difficult
one to understand, and difficult to put into practice.
I ndi vidual s are often unclear as to what it neans and
what its limts are. Only in practice is it possible
to know whet her those to whom sonet hi ng has been
del egated are free to share the task with anot her
Work-sharing is a much I ess conplicated idea, and
easier to admnister. Atermcurrently used is
"l ayi ng on of hands", which means involving others as
human beings in the process.

Summar y

The | arge organi zation is nore than a nmachi ne
wi th human parts. It is nore than a smnal
organi zation that has grown in size. It is, as Bel

suggested, sonmething quite different which nust be
adm ni stered in new ways. Those who "nanage" nust
rely on the ways peopl e have of working together

t owar ds common obj ectives and nust al so encourage new
i deas and new approaches.

Probl ens of staff and |line

There are major differences in nodern
organi zati ons between staff and line. 1In this section
we shall review some of the nost common staff
functions; anal yse what they do for the organi zati ona
director and for those in line (or operational)
posi tions; and suggest what m ght be done to avoid
some of the problens that are currently being faced.

Need for specialization

W live in a time of specialization and shoul d,
therefore, not be surprised to learn that specialists
are required to performthe new and different tasks of

-133-



our age. Nowhere is this nmore apparent than in | arge
organi zati ons.

Qperationally speaking, we arrange our
organi zati ons to be nanageabl e and credible. W
create divisions to serve different purposes. W
create special units for particular skills. W
organi ze by areas, by constituencies and nuch el se.
We also give attention to the particular functions to
be perforned.

The word "function" has several neanings, but in
administration it is usually defined as "one of a
group of related activities that contribute to a
larger action". |In admnistration, such activities
are often defined further - as "staff" and "line"

Both are inportant to the organizational system which
cannot function properly without them Wy this is so
wi Il be made cl ear bel ow.

Li ne, which is short for "line (or chain) of
comand", perforns the kind of tasks for which the
organi zation was created. The "line" idea originated

with the mlitary, as so nmuch in organi zation has.
Those who filled its roles initially were the foot
soldiers. They and their officers took their orders
fromstill higher officers under the authority of the
comander or king/enperor. They knew where to turn
for instructions and were expected to obey them The
line of command | eft no doubts on that score.

As arm es increased in size and their conmmanders
could no longer direct themfroma horse, they turned
to others for assistance. One can inmgine the
ai de de canp being created to serve this new need. He
becanme the conmander's nessenger and al so source of
i nformati on on what was happening in areas closed off
to the conmander's line of sight.

Later still, there was need of others to perform
t he specialized functions which the ordi nary sol dier
could no |l onger performhinself. These involved food,
equi prent, munitions and transportation. Medica
support was | ater provided, and special people for
such tasks as burying the dead.

As the requirenments of nodern warfare escal ated
arrangenents had to be nade for the recruitnent and
trai ning of new people to performthe specialized
functions. Many of themwere wi thout the know edge
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and experience of regular soldiers. Thus,

di stinctions devel oped. Today nmen and wonen are
routinely recruited for assignnments in supply,
intelligence, nmedicine and surgery, chapel and other
areas which do not involve themin conbat. These

i ndividual s are staff people.

Mlitary experience is often replicated not only
in civil governnents but in the private sector as
wel | . Managers who have needed hel p in carrying out
their various assignnments have not always been able to
get it fromtheir commands. They have needed peopl e
to performspecific tasks, and they have al so needed
i nformation, which they cannot al ways depend on |ine
managers to supply. Many of their subordinates cannot
be expected, for a variety of reasons, to provide the
ki nd of knowl edge required. There are also those
needed for "housekeepi ng" duties, to serve their
chiefs in personal ways

Such staff people, according to their
speci al i zati ons, serve by seeing to it that proper
courses are followed in fields in which their
expertise applies. They are expert in such subjects
as data processing, planning, finance, procurenent,
personnel practices etc. They ensure a
standardi zati on of the practices to be followed. They
also relieve the |line manager of concern with matters
that do not directly involve his organizational role.
They are as professional as those in line; sone, in
fact, have had university careers.

Areas of conflict

In the line/staff arrangement, which is comon
to all | arge organi zati ons, mn sunderstandi ngs
frequently devel op, and lines of authority and
responsibility are often blurred. Line people and
staff people find thenselves in conflict with each
other, and difficulties arise. As a result, the
organi zation suffers, and its director nmust take tine
fromother matters to intervene. Sonme of the
di sagreenments encountered can be summarized in this
f ashi on:

Li ne people feel that:
(a) They have been assigned certain tasks to

perform and ought to be given the opportunity and the
resources to do them
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(b) They are often the victins of
st andar di zati on whi ch prevents them from doi ng what
they are expected to do in ways they prefer;

(c) Staff people are often bureaucratic. They
are not really sensitive to the needs of those in the
line;

(d) Staff people tend to over-control. They are
nore concerned with process than performance;

(e) Staff people are closer to the director than
the line and have undue influence on her

(f) The advice of staff people is less often
heard than that of those who do the actual work of the
agency;

(g) Staff people, as a result, are unfairly
rewarded in a variety of ways

On the other hand, staff people feel that:

(a) Their roles are limted ones and, although
they are often close to the director, they cannot give
the orders to the line that are so often needed;

(b) They get little credit for the achi evenents
of the organi zation but are often blanmed for its
failures;

(c) They suffer in rank, status and pay conpared
with their opposite nunbers in the line;

(d) Because of the nature of their assignnments,
they can never feel full satisfaction for what is
done;

(e) In many organi zations, there is little
opportunity for themto rise to | eadership positions
because they are not permtted to do the kinds of work
whi ch agency direction calls for

(f) Line people do not play fair with them
They try to keep information fromthem

(g) They are seen, no matter what their rank and
education, as second-class citizens.
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The functions |isted bel ow are being perforned
today by a variety of staff people. Some of themare
of a personal nature, as m ght be expected, but others
are agency-wi de and call for some of the nost
sophi sticated kinds of skills. Some of themare
attached to the office of agency director, and sone to
other positions. They may appear in fact at severa
different levels, and are "coordinated” in a variety
of ways.

They are listed here in categories of greatest
professional similarity. Depending on the agency and
the patterns governing it, however, they mght well be
presented otherwi se. The listing suggests the great
variety of tasks to which staff people may be
assi gned.

Services for top nmanagers

Personal services. Executives at all levels
require people to serve them personally. These range
fromoffice managers, receptionists, secretaries,
messengers, drivers and others to what, in the
mlitary, is called an aide de canp. They provide the
personal support the manager requires. Their primry
role is that of service;

Ceneral counsel. Most organi zati ons have need
for I egal advice, and the office of general counse
(solicitor) supplies it. This in turn nmay be divided
still further into specialty units, depending on the
kind of activities in which the organi zati on takes
part;

Secretariat. Many |arger organizations today
have executive secretariats which serve their top
executives by organizing and adninistering in a
pr of essi onal way the many comuni cations that are
addressed to them

Planning. It is planning's role to devel op
organi zati onal plans on an annual (short-tern) or
| onger-termbasis. In doing so, its focus is on

anticipating the future as fully as possible and
recomendi ng actions the organi zation should take to
neet its denands;

Internal (or nmanagenent) audit. Managenent
audits are conducted for the purpose of determning
whet her the organi zation is doing what it was
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established to do. This is often one of the functions
performed by an Inspector General who usually reports
directly to the agency chief;

Investigations. The chief executive nust have
sufficient informati on at hand when maj or probl ens
occur to know how to deal with them Mbst |arge
organi zati ons have their own internal investigatory
units;

Field operations. Were an organization is
extended in terns of territory, those at headquarters
need to be assured that the field installations are
doi ng what is expected of them Those in charge are
expected to be in touch with field managers, but
separate divisions are often established;

I ntergovernnental relations. Were there are
several |ayers of governnent (central and |ocal),
units are often established to facilitate their
wor ki ng t oget her;

International units. Foreign branches require
nore attention than those within the country. Matters
such as custons, sales, investnents and currency rates
are of continuing concern

Fi nanci al

Fi nanci al nmanagenent conptrollership. The
conptroller (or his equivalent) has becone in recent
years one of managenent's nost inportant people.
Because he deals with noney matters - incone as well
as outgo - he is vital to the nodern organi zati on
Any nunber of |esser staff officers or units may be
directed by him

Budget office. A primary function of the budget
office is to prepare agency budgets for the
forthcom ng year - clearly a major professiona
undertaki ng. The nmanager is also concerned with the
way appropriated funds are spent. Oten he serves
under the conptroller but may be independent of him

Pur chasi ng and procurenent. All organizations
must purchase the goods, equi prent and services they
need. Some spend nore for these purposes than for any
other single activity. Because agencies nust dea
with pricing, availability, quality and the like,
prof essional s are needed to do the job;
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Logistics. Mlitary agencies usually use the
term "l ogistics" when they speak of the procurenents,
nmai nt enance and transportation of matériel, facilities
and personnel. This is why it is noted here under
such a title;

Accounting. The accounting function is
primarily charged with responsibility for maintaining
organi zati onal records of the funds that are
di sbursed

Auditing. It is audit's responsibility to see
that funds are disbursed for the purposes authorized
for them

Personnel and hunen rel ations

Personnel. The personnel function has its own
areas of specialization. They include recruitnment,
pl acenent, job classification, training,

i nvestigations, records managenent and even | abour
rel ations. \While personnel people are expected to
represent the agency and its officers, they also
counsel those who feel aggrieved by things that have
happened to them This at times gives thema dua
role.

Labour relations. Union contracts require
negoti ati ng and oversight, and nost | arge
organi zati ons have offices which are concerned
primarily with | abour relations. They are inportant
in the settling of disputes between workers and
managers;

Trai ning and devel opnent. The training function
has devel oped so fully in recent years that it is
often given separate divisional status. It has al so
been divided into separate areas, including manageri al
and executive training, supervisory training, training
on specific job performances and entrance-| eve
trai ni ng;

Health services. Units of this nature,
cont ai ni ng doctors and nurses as well as other health
speci alists, are needed to serve organizations which
are engaged in dangerous or difficult functions - and
many in quite ordinary ones al so;

-139-



Safety. A quite different function, it focuses
on before-the-fact injuries or illnesses in the hope
of preventing them

Intelligence

Intelligence. The military devotes a
substantial proportion of its resources to the
gat hering of data which will be needed in the event of
critical situations. These may involve agency-w de
activities or have to do with field (conbat)
Manoeuvr es;

Records and files. Many organizations depend on
t he use and exi stence of records they have kept over
many years. Accordingly, records nanagenent requires
pr of essi onal attention;

Library. Mst |arge organizations have had
libraries of their own for many years. Wth the
advent of data processing, libraries are becom ng nore
i nportant than ever. Information storage and
retrieval has al so assuned new i nportance, with new
techni cal devel opnents;

Information/public relations

Information/public relations. This is the
organi zation's "voice" to the cormmunity. It may be
identified by any nunber of names and its functions
may vary with the agency mission, but its role is now
wel | recogni zed;

Reports. Periodic and annual reports are
requi red of nost organizations, and units are created
to produce them It is by neans of such nethods that
clientele are informed of what is being done;

Statistics. Information is continually needed.
Large organi zations need to have it available in
accurate and useable form |If they are public, they
must have it ready for dissemination to the public at
| arge. Persons with special skills are needed for
thi s purpose;

Publications. The end product of many
governmental agencies is the publications they
produce. A publication unit is responsible,
therefore, for their printing, marketing and
di stribution;
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Mar ket i ng/ sal es

Marketing/sales. Conmercial organizations nust
sell the goods and services they produce and
prof essional staffs are established for this purpose;

Advertising. Those in advertising concern
t hensel ves not only with the advertising agencies that
represent the organi zation but al so, as circunstances
require, with the nedia;

Mar ket surveys. Professional people conduct
surveys thensel ves or negotiate with others to conduct
them to determ ne market receptivity to products and
servi ces;

Dat a processing

Conput ers/ data processing. Wen the conmputer
first nade its appearance, staff people were needed to

make sure that the agency's acquisitions conpl enented
each other. Later, as uses of the conputer increased,
people who filled these positions were required to
devel op suitable software and to arrange and
systematize their applications;

Systens managenent. A concern for the proper

functioning of systens, both within and outside the
organi zation, has resulted in a new type of staff

of ficer, known as the systens analyst. Today in nmany
agencies, this involves also the use of conmputers and
ot her sophi sticated equi pnent;

Managenent analysis. The principal concern of
such groups has been the inprovenent of interna

management practices. It has been w dened in recent
years to include productivity inprovenent;

Services to operations

Suppl y managenent / war ehousi ng. An organi zati on
nmust keep sufficient supplies on hand and in its own

war ehouses to prevent shortages. Special attention
must be given to this inportant function

Research and devel opnent. This is a function
better known in the private sector than the public.
It is concerned with new services and products;
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Contract adm nistration. This differs from
Procurenent in that it is concerned with contracting
for work to be done by others. It nmay sonetines be
performed wi thin Purchasing or Procurenent;

Packagi ng and shi pping. Such divisions are
responsi ble for a vital part of the manufacturing

process;

Property nmanagenent. When an organi zati on owns
a large anobunt of property, it nmust have people to
manage it;

Mai nt enance and repair. O ganizations with the
need for mechani cal equiprment will also require
speci al i zed organi zational units to keep them properly
mai nt ai ned;

Quality control. Those organizations engaged in
manuf act uring or produci ng goods or services where
quality must be guaranteed need to be assured that it
nmeets the standards expected of it. Units whose chief
concern is checking for quality are therefore
required;

Admi ni strative support

Admi ni strative services. Such units supply the
ki nd of needs all |arge organi zati ons have for
services, furniture and equi pnment, property purchases,
rental s, property management, communications and the
like. The larger the organization, the greater such
requirenents - and the nore likely that specialized
units will have to be devel oped;

Conmuni cations. As the organization grows in
size and functions, it needs its own comuni cati on
syst ens;

Travel . Those organi zations that require a
| arge anobunt of travel fromtheir enployees need to
have persons with the capability to arrange it;

Translation. Large internationally oriented
organi zati ons nmust have a pool of |inguists avail able
to themfor translation and conmuni cati onal purposes;

Internal police. Moyst |arge organizations have
their own police forces

-142-



Such a listing of what staff people are assigned
to do is by no means conmplete. Whatever a director
needs - and cannot acquire from other sources - staff
peopl e are assigned to do. And whenever the task, by
its size or inportance, becones nore than can be
managed by a single person, organizational staffs are
formed to take it on.

Such assignments may not be pernanent.

Organi zational arrangenents, |ike the atnosphere in
whi ch they exist, expand to fill vacuunms, taking on
new functional roles in the process. Wat may once
have been intended as tenporary and designed to fil
an i medi ate need, becones a fixture and expands as
t hose who are selected for it perceive needs and
opportunities to devel op

Staff functions arise in answer to what is
demanded of the organization by its public. They
result also frompolitical comprom ses. They are
soneti nes created because new managers want things
their predecessors did not. Staffs may be fashi oned
because people in other divisions are not doing
sufficiently well sonme of the things expected of them
There is usually a real need for them

The roles of staff

Staff people exist at all organizational |evels,
fromthat of the director's office to that of the very
| owest supervisors. At the top, major organi zationa
units are created, staffed for the nost part by
prof essi onal people. 1In fact, there may even be whol e
staff agencies. There are al so peopl e whose duties
are partly line but who have staffing responsibilities
as well to perform Ceneralizations that will fit all
situations are, accordingly, difficult to make. Sone
of the nobst frequent patterns in which staff people
performtheir assignnents are indicated bel ow

(a) Personal services for the director. These
are duties of a personal nature which assist the
director in performng his own assignments. They are
generally of a supportive nature and include such
tasks that are, for exanple, secretarial, nmessengerial
or custodial. Sonetimes those who perform such jobs
exercise a fair anount of judgenment in them but
usual ly with the know edge and approval of their
principal. The decisions they nake usually concern
their boss's time and access to him
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(b) Special assignments of an organizationa
nature. Those who undertake special assignnments for
the director obviously are greatly trusted and have
consi derabl e i nfluence on him They may be trusted
wi th special m ssions which involve delivering
personal messages the director does not wish to
entrust to regular channels. They may also do a
certain anount of fact-finding which the director does
not wish to assign to others. There are any nunber of
pr of essi onal tasks they may be asked to perform The
director may use his personal assistants for these
tasks or may assign others on an ad hoc basis;

(c) Staff services unique to central nanagenent.
The chi ef executive officer of one of Arerica's
| ar gest corporations once observed that he ran his
enterprise by having his controller at his right hand
and his general counsel at his left. Today that would
probably not be possible. He would need them both, of
course, but he would need others as well. In fact,
many | arge corporations are actually directed by
committee, in which high-level staff people play an
i mportant part. Moddern administrators need to be kept
fully aware of the financial condition of their
conpanies at all tines, which neans that they listen
to what their financial people have to say. They nust
al so have | awers to keep themout of trouble and
people to tell them how well the organization as a
whole is doing. Getting such information fromline
people is not usually satisfactory by itself.

The director al so needs professional people for
pl anni ng purposes. He is responsible for thinking of
the organi zation as a whole and not its specific
parts. He may need professional people to keep him
i nfformed of what is happening in field operations, if
he has them (and nobst nodern organi zations do). The
field is often a m crocosmof the centre. Divisions
at headquarters may be aware of what is going on
there, but the larger enterprise nust concern itself
with what is being done el sewhere as well.

I ncreasi ngly, also, organizations have staffs
known at the administrative (or managenent) audit
whi ch report directly to the top. They contain, in
addition to the auditors, investigators and inspectors
whose function is to look into matters where the chain
of command cannot be relied upon to produce the
i nformati on needed. Their existence is proof that
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people try to hide information unfavourable to
thensel ves or try to sweep it under the rug.

As long as there is national policy, ways nust
be found for assuring that it is inplenented. Staff
units and staff people have such an assignnment to do
SO;

(d) Staff as provider of services to the line.
Central staff agencies were created with professiona
peopl e repl aci ng many of those at |ower |evels who had
| earned their trades by experience. Such agencies
performed a variety of services, depending on the need
for them Finance, personnel, procurenent and
adm ni strative services were anong the nost comon,
wi th specializations devel oping in each. They worked
best when the organi zati on was nodest in size, with no
field offices. The conplaint |evelled against such
offices is that they have less a feeling for specific
I ine needs than they do for standardizing the system
as a whole. Line, accordingly, usually opts for their
own staff units because they find them nore responsive
to their needs and control. Such units, whether
centralized or not, are no less staff in terns of the
wor k they do, but being physically closer to line
people, tend to respond nore fully to their guidance
and contr ol

(e) Staff as advisor to the line. Staff is nore
of ten expected to provide services to line than
advice. Yet on matters in which it has know edge and
experience, its advice is one of its nost val uable
assets.

The advi ce of professional people is always
val uabl e for what it contains, but it is valuable for
other reasons as well. The |ine nanager who avails
hi msel f of it becones better aware of the director's
intentions. By listening to what staff people have to
say, he inproves his standing with themand they, in
turn, provide an additional channel for his access to
the director. Thus, internal communications are
i mproved

By seeking the advice of staff people, the line
nmanager does not weaken his own authority. |ndeed,
there is nuch to suggest that he is strengthening it.
Unfortunately, many |ine managers do not see it in
these terns and do not make good use of opportunities
that make for stronger organizational relationships;
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(f) Staff as decision makers and direction
givers. Staff is not ordinarily established for
deci si on- maki ng or direction-giving purposes, but from
time to time, it does both. A general officer in
Pl ans, for exanple, is authorized to sign an
instruction "by order of the commandi ng general "
wi thout referring it to his superior. Those receiving
it knowthat it is to be obeyed. The chances are that
t he conmander has not seen it, but when later it comes
to his attention, he will usually support it as a
matter of course. (If he is critical of it, heis
nore likely to deal with its author than to over-rule
it.) This suggests the wi de influence which staff
peopl e may have. Many agency deci sions are nade by
those with staff backgrounds even though they are
clearly not in the chain of command;

(g) Staff as representative of another agency.
As government grows in size, it becones increasingly
nmore conplex. In a nodern governnental system nore
than one agency is often assigned to the sane task and
confusion sonmetinmes results. Under such circunstances
an agency may deputize those in another agency to
carry out sone of its assignnents. 1t sees that they
do so in the way it wi shes by refusing to rel ease
funds to those who do not follow instructions. Such
controls can be exercised by |egislatures, which are
the source of agency funds. They illustrate sonme of
the roles that staff people may have to accept.

Resolving line and staff conflict

Conflict may arise if either the role or the
m ssion of staff people is not understood by
management or by the line and staff people invol ved.

Staff people, for their part, need to accept the
fact that the agency does not exist for their
purposes. They may be inportant to it, but if it were
not for others, the staff would not be there. A
continuing criticismof bureaucracies is that their
nenbers tend, over a period of time, to becone nore
interested in serving their own objectives than those
of their publics. The sane can be said for staff.
(This may be understandabl e, but it cannot be
justified.)

Therefore, staff people nust be nmade aware of

the limts of their responsibilities. |If they fee
that others are violating what they have been assi gned
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to do, they may try to influence those others by the
advice they have to offer, and, in certain

ci rcunst ances, by w thholding their services. But
there is arisk toit. The line officer who needs the
services will usually appeal their action to the
director. Under certain circunstances this may be
unavoi dabl e, but whatever his decision, one of the two
usually loses by it and, obviously, the systemis not
working as it should. Persuasion is clearly the staff
person's nost inportant tool. |If a decision has to be
passed upwards for resolution, the systemhas fail ed.

Staff people have many justifiabl e conplaints.
They are often left in the dark or ignored when new
undert aki ngs are proposed. They feel that they are
often under pressure to provide services wthout
proper notice of the need for them Not only is their
ef fectiveness thus inpaired, but they are frequently
put out by the way in which they ultimtely | earn what
is in prospect. (They, as well as line people, need
to plan what they are to do.) This is not the way a
"concert for action" is best achieved.

The |ine manager, on the other hand, should
respect the assignnments staff people are given and
shoul d make an effort to work out with themthe
di sagreenments that arise. He should understand that
the duties they are assigned to performare ones which
ot hers have, with good reason, assigned them and nust
be performed. He should enlist their cooperation and
support in the tasks he is to undertake. He should
keep themwell inforned of what he intends to do - and
how he proposes to go about it. |In matters which
i nvol ve them their advice should be asked and usual |y
foll owed. Managing requires the orchestrating of
t hose involved in the assignment and this includes
peopl e who are not under one's direction or control
This idea is well accepted with respect to clients and
ot hers outside the system and should be accepted with
respect to staff people as well

At tines, staff and line work at cross purposes.
This can often be prevented by frequent neetings
between the two, at which matters of mutual interest
are discussed freely and openly. As part of career
assignnents, sone organizations try to place people
who woul d ordinarily hold |ine assignnents in staff
positions so that they can better appreciate the
other's role. Mlitary establishnments are known for
doing this, but it is also done in other career
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systens. (bviously, however, a career generali st
cannot be placed in a position which requires years of
training, such as in the nedical area, but there are
opportunities in other areas, such as finance,
personnel and information where the training that is
required is not as specialized. It is often usefu

for people to experience points of view other than the
ones they conventionally hold, and the director should
be mindful of this and do what he can to make it
possi bl e.

Li ne peopl e can be assigned to training classes
and programmes not so much to prepare themto take
over certain staff assignments as to increase their
under st andi ng of what staff people do, appreciate sone
of their problens and val ues and get to know t hem
better in the process. The sane can be said of staff
peopl e participating in training programes neant for
the line. Their various assignnments will be perforned
nore properly as they cone to understand each ot her
better. These are investments well worth making. The
programe director should | ose no opportunity to
relate staff and |ine people to each other in an
ongoi ng way. Concert-building is what organi zi ng and
managing is all about. To operate a systemin which
peopl e understand the objectives to be achi eved, and
know the individuals involved is the major goal of
t hose who direct organizations.
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I nproving creativity

Today' s organi zational systenms, particularly
those in the public sector, are not noted for their
creativity. Most public organizations were
established to perform sel ected tasks having to do
wi t h governing, such as keeping order, collecting
taxes, and perfornming limted functions for many
years. Because these tasks produce few politica
di sruptions, those who | ead and nmanage the
organi zati ons have learned that it is safer to do what
they have traditionally done than to venture into new
fields or undertake new approaches.

Bel ow are sone of the explanations given to
expl ain why bureaucratic systenms performas they do.

(a) People tend to follow previously established
habit patterns. They tend also to do the things that
are the easiest to do, and habit is a well-respected
task naster;

(b) Such judgenments apply not only to | ower-
| evel enpl oyees but often, for different reasons, to
their | eaders and nmanagers as well;

(c) People at all |evels have discovered that
they can keep out of trouble by doi ng what was
originally laid out for them whether it is fully
effective or not, and see no good reason for taking
risks;

(d) Many think they are expected to do only what
hi gher-ups ask of them and have | earned | ong ago not
to volunteer or, for that matter, to make suggesti ons;

(e) Being on a payroll is so inportant to those
in many countries that they will not risk stepping out
of line. Government jobs, even lowy ones, represent
the height of their anbition. Being limted in many
of the things they are able to do and seeing few
opportunities el sewhere, they fit easily into the
system

(f) Such people are rarely asked by those at
hi gher levels for either advice or suggestions, and,
following the rules of rigid caste or work systens,
volunteer little;
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(g) Job inprovenent in many societies suggests
reductions in the workforce. |In countries with high
unenpl oynment (or redundancy), one should not nake
suggestions that are likely to have such an effect;

(h) As for those who | ead/ nanage bureaucr aci es,
undert aki ng changes in bureaucratic patterns entails
risks on the part of the innovator, and nuch
addi ti onal work.

The gl obal i zati on of the marketplace i nposes new
requi renents even on governnental systens, which, as
some of the chief novers, or notivators, of an
econony, are called upon to deal with radically
changing situations. Creativity - or ideas - are very
nmuch needed today.

The case for creativity is based on the
proposition that it is easier - nuch easier, in fact -
to devise new products, systens, equipnent, and
net hods of doing things, than it is to try to increase
the efficiency of existing ones, or even to nodify old
habits or practices.

The word "creativity" is used here inits

broadest sense. It relates to the ideas that are
suggest ed by such words as "innovation", "invention"
"di scovery", "inprovenent", "nodification", and
"adaptation". It sees creativity as applying to new

and different organizational arrangenents, the

i nprovenent of old arrangenents, the devising and use
of new nethods and systens, the establishnment of
better delivery and information systens, the

i nprovenent of organi zational commrunications, and the
encour agenent of greater participation on the part of
clients.

"Creativity" also applies to inproving
ef fectiveness and efficiency. It addresses such
probl ens as absenteeism the use of drugs and al cohol
a reduction in stress and internal conflict, problens
of communi cation, ways of increasing participation and
cost reduction. |f the organizational systemis
engaged in the production of goods or services of
value to clients, "creativity" entails new products,
the inprovement of old ones, the devising or use of
new equi pment and the like. |In short, greater
creativity has no limt in its applications.
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One suggestion-system asked enpl oyees to put
their ideas or suggestions in witing. Mny were
i ncapabl e of doing so or incapable of doing so in a
way that others could accept. Oten ideas were not
accepted, or not passed al ong, because supervisors and
hi gher-1 evel managers felt that acceptance of a
subordinate's ideas reflected on their supervision or
managenment. \Wen ideas were submtted anonynously,
they were often ignored. Rewards allocated by review
comittees were often seen as inadequate conpensation
for suggestions. There were, therefore, good reasons
for withholding ideas that m ght otherw se be
advanced. Mre inportantly, however, suggestion
systens represent only a single or ad hoc solution to
the matter of obtaining maxi numcreativity from
enpl oyees.

Encouraging creativity

There are a nunber of ways in which | arge
organi zati ons can hel p people to be nore creative.

The | eaders of the organization nmust communi cate
to enpl oyees that creativity on the part of all is
want ed and needed. There are many ways to make this
clear, and the organization should use those nost
appropriate to it. Creativity nust be planned and
encouraged, and it rmust apply to nore than products or
nmachi nery. Peter Drucker, one of the senior statesnen
of managenent, is also one of the nore forcefu
exponents of the newtrend. As long ago as 1974, he
argued that innovation would have to be built into
exi sting organi zati ons.

Organi zational |eaders should, therefore,
indicate their interest in ideas. Their interest
shoul d be well publicized. Formal training progranmes
m ght even be conducted to enphasi ze the inportance of
creativity.

At staff neetings, those in charge shoul d show
their willingness to listen to what others have to
say. They should state the problens the organization
is facing - and then hear sone of the ideas
i ndi vi dual s m ght have for solving them On-the-spot
deci sions do not have to be nmade. Some of the best
i deas evolve fromthe contributions of many peopl e,
and those in formal staff neetings are only a step or
two away fromthe chairman's | evel

-151-



The Japanese have nmade good use in many of their
conpani es of sonething called "quality circles”.
These are nothing nore than groups of workers, chaired
by soneone of supervisory rank, who are given a
problemthat is being faced and asked to address it.
Their nerit is that they represent a comm tnent by
managenment to the idea that it has faith in the
workers. Their contribution is not only needed but
wanted. They are made to feel nore inportant to the
organi zati on.

An equi val ent scheme, in bureaucratic

organi zations (all large organizational systens fit
roughly into this pattern) is the use of the special-
purpose, or ad hoc, group. It is, in effect, a task

force which | ooks into a particular problem and nakes
suggestions concerning it. Menbers are free to talk
with those inside or outside the organi zati on who they
feel can be of help. Once such groups nake their
reconmendati ons, they are di sbanded, but their

nenbers - and the organizational |eaders - know that
their work was useful. |t becomes sonething of an
honour to be selected for such an assignnent, and

enpl oyees sonmetimes vie with each for it. One of its
nerits is that it relieves the individual fromthe
hurmdrum of daily duties to which he has been assigned.

Large industrial organizations often establish a
research and devel opnent group, a unit containing
peopl e of known ability who are asked to explore
what ever problens the conpany is westling with., It
nakes sense to do the sane in the public sector
Their roles will be sonewhat different - by and |arge
they will be concerned with services and how best to
provide them - but the objectives are the sane.

Sonetines, of course, the job is perforned in
units called systens (or managenent) analysis or in
pl anni ng divisions. Sonetinmes also consultants are
used, or the assignnent is contracted out.

It is always useful to see how others are doing
the sane or simlar tasks. This is why professiona
conferences and associ ati ons are al ways of val ue.
Peopl e who attend them share experiences with, and
| earn fromeach such gathering. Opportunities should
be provided for enployees to attend systenms. It is
reconmended in the private sector that one observe
one's conpetitors, and although this is sonetines
difficult to do, it is not inpossible. The Japanese
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i ndustrial revolution can be traced in part to the
visits their people were invited to make to many

i ndustrial establishnents in the United States and
Europe. Now they are reciprocating by sharing
information with others.

Specific guidelines

Ideas are triggered in a variety of ways: by
observation, by the richness of one's own experiences,
by readi ng and research, etc. In order to encourage
creativity, organizations nmust have a genuine interest
in and commtnent to creativity as such and nust
understand the nature of the creative process and the
bl ocks to creativity. Mreover, they nmust know
somet hing of their own creativity and how it has
evol ved, so as to understand creativity in others.
They nust be able to find new approaches to involving
others in the creative process and nust show their
appreciation in specific ways for what others
contri bute.

(a) Interest in creativity. The starting-point
is an interest in the creative process itself.
I nnovation or invention often follows curiosity.
Those who are curious about things - why they are what
they are and how they got that way - are nore than
likely to produce inprovenents on what has gone
before. This is why a healthy curiosity is basic to
i nproving one's own creativity.

Such curiosity ought not to be narrowy limted.
It ought to go beyond the specific interest that
peopl e have in their ow |ines of endeavour. |f one
is really to encourage one's native ingenuity, one
nmust have an interest in many things, how they work
and how they cane about, and whether on their surface
they seemto relate to the assignments at hand.

The literature of creativity makes it clear also
that one of the nore inportant ways of inventing is to
adapt ideas fromother fields. Sone of the great
br eakt hr oughs have occurred because individuals were
willing to attenpt this. The fit may not be perfect,
but with adjustnments, it can be nade to work.

Actively encouraging innovati on goes counter to
what nany peopl e have been trained to do. At the very
ti me when specialization is being encouraged, nanagers
are being urged to broaden their vision, to becone
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interested in things that on the surface have little
to do with the work in which they are already engaged.
They are being told to ask questions, to explore, to
observe, and, above all, to interest thenselves in
matters where there may be no ready answer;

(b) Understanding the creative processes - and
the blocks to it. Creativity is often described as
one part inspiration and nine parts perspiration
There is a lot of truth to this, but it is better to
say that sone creativity is pure chance, sone of it
conmes frominspiration, but nost of it cones froma
system The great inventors devel oped systens for
t hensel ves, and, as their biographies reveal, they
foll owed t hem assi duously.

Li ke Edi son those who are engaged in creating -
or problem solving, which is another nane for it -
nmust have the opportunity to explore and experinent.
Sone of the ideas that people have burst precipitously
upon them but many others are a nmuch longer tinme in
coming. It is here that managers nust learn the
i nportance of patience. Watever the processes that
are followed, ideas need time for incubation and
maturation. It is sometimes a long step fromthe
theoretical to the practical

Qoserving others and their ways and asking
questions of them and how they work | ead to | earning.
Managers shoul d | ose no opportunity to enlarge their
knowl edge. This is why field trips are so inportant
and why seeing how others do things is always so
enriching an experience.

The bl ocks to creativity are nore significant
than some of the opportunities. There are
organi zational bl ocks. |ndeed, sone of the nore
significant ones in bureaucratic systens are of this
nature. Behind themare often the socio-cultura
bl ocks of nores and custons which are passed on from
one generation to the next and whi ch change sl owy.

There are al so physical blocks - often the
shortages of the things that are needed. There are
al so conceptual bl ocks - notions we have accepted for
so long we take themto be natural |aws. And, of
course, there are individual blocks, or the hang-ups
we have as people. Al nust in one way or another be
over cone;
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(c) Probing one's own creativity. Mst people

are nore creative than they think. |If one rates
oneself only by the silicon chips one has invented,
one will get one answer. |If, however, one records al

the many ideas one is responsible for, whether they

i nvol ve the office, shop or the hone, one wll

di scover that the nunber is considerably greater. W
must rem nd ourselves that we are all innovators and
i nventors, even if only of linmted scope.

Sone assignnents call for greater innovation
than others. Witers are of a particularly
i magi native sort, but so are artists of all Kinds.
And, so, for that matter, are people who work with
various kinds of equipment. They |earn what keeps it
going - and howto get it going again when it stops.
They observe its idiosyncrasies and build upon them
They al so renenber and use what others do, and adapt
as needed. Cooks are innovative, but so are teachers,
pl unbers, engineers, advertising people, those whose
careers depend on their successful dealings with
clients and publics, farmers, physicians, and
managers, particularly the good ones. Mnagers may be
reluctant to tell of sone of the things they do to get
the job done, but that may often be because they
regard it as no nore than what should be expected of
t hem

Most peopl e have evol ved ways of seeking answers
or solutions. Faced with a problem all of us follow
some of the sane patterns of behaving. Oten, we | ook
around us to see what is available for application
This natural first part of the process is called
"eyebal i ng" the i medi ate environnent.

Fi nding nothing in the i mmediate area, we resort
to a "mnd sweep" which enlarges our frontiers. [If we
do not discover sonething useful to us, we consult
others: friends and associates, fell ow workers,
experts, consultants. Next we turn to other sources
of information: periodicals, books and whol e
libraries. After that, we go to information storage,
a nmuch nore sophisticated search effort. Easy sources
of information are pursued before we turn to nore
difficult ones.

Those who have studi ed the innovative process
know t hat sone places produce nore ideas than others.
This is why sone organizations go to great lengths to
provide | aboratories and research centres where

- 155-



i ndi vidual s can think, rum nate, experinent, and above
all, exchange ideas freely.

Most people will discover that a particular
pl ace or activity will either trigger or enhance their
creative systems. Sometines this is driving to and
fromwork, sonetines in walking or jogging, sonetinmes
even in the shower or tub. They will also discover
that at certain times of the day, they are nore
creative than at other tinmes. The point is that
i ndi vi dual s need to know t hensel ves. By doi ng so,
they will better understand others;

(d) Ways of involving others. It is up to those
at higher levels to find ways of |eading their people
to new and nore rewardi ng opportunities, and any
nunber of avenues can be followed. Individuals nust
be given a chance to know that their ideas will be
heard - and appreci at ed;

(e) Recognizing and rewarding creativity. Over
t he years, good managenent has rewarded those who have

been faithful and those who have worked hard. It has
paid its respects to seniority, obedience, and nuch
el se. 1t has, however, been | ess appreciative of the

creativity individual enployees have shown.

In fact, only in recent years have enpl oyees
been singled out for cash and sal ary awards, special
benefits, and pronotions because of the innovations
t hey have introduced. Wen this has occurred, it has
usual Iy been for sone new product or new way of
produci ng an ol d product, rather than for sonething
whi ch has resulted in system c change. Experience
with suggestion systens underlines this point: those
whose i deas are based on mechani sms are nuch nore
likely to be rewarded than those whose suggestions are
primarily procedural or policy-based.

Suggestion systens have limtations. Those who
ultimately pass on the ideas put forward often have a
stake in the status quo and are negatively influenced
by ideas that would alter it. Many confess to being
able to identify those who propose changes and are
al ready prejudiced against them (An innovative young
man with a major United States bureau revealed to the
witer that he had attributed many of his ideas to
others in his office because he had discovered that he
had al ready net his "quota" and did not want to be
turned down because of it.) A comon conplaint is
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that the rewards are not commensurate with the val ue
of the ideas put forward.

The organi zation should never fail to showits
appreciation to contributing menbers. It can do this
by giving credit in a variety of ways: citing those
whose i deas have been accepted in in-house organs;
hol di ng neetings at which special awards are given. A
per sonal expression of appreciation by soneone hi gher
up is particularly well received. The anount of a
cash award, if the change is not a major one, is of
| ess significance than the fact that it is being
given. Certainly, an award or a citation should be
entered in one's personal record and shoul d be taken
into account when better job opportunities occur
Al so, where cash cannot be given, tine off with pay
may be a suitabl e response.

Oten it is difficult to determ ne which
i ndi vi dual has contributed a particular idea. Under
such circunstances, group awards can be nmade. They
are usual ly expressed as in the mlitary, with
certificate citations or uniform patches. G oup
cel ebrations or dinners are another way of recogni zing
achi evenent.

Those who believe in innovation - and really
want it - must work to get it. Recognition and reward
are an integral part of such a process and shoul d not
be negl ected. The manager must understand that, in
encouragi ng i deas, he will inevitably get poor or
i mpractical ones along with the good and nust be able
to find ways of dealing with them wi thout discouraging
the larger effort.

Dysfuncti ons

Much of what has been suggested above for
obt ai ning greater creativity has dysfunctiona
aspects. Managers should be well aware of what may
somet i nes happen, and know how to react appropriately.
For exanple, those calling for greater creativity wll
often be rewarded with many inpractical - and
someti nes unusabl e - ideas. WManagers nust be prepared
to deal with them

When ideas are not accepted, those advancing
them shoul d be told why. Sone people are nore skilled
at conveying this than others. The respondent's pride
is often involved.
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Soneti mes those who put advanced ideas that are
accepted consider themto be of greater val ue than
they are and thus expect higher rewards than they get.
An appeal s process will help to take care of this.

Soneti mes enpl oyees becone so involved wth
advanci ng new i deas that they neglect to do things
they were originally hired to do. This is not a
common problem but it does occasionally occur and
nmust be addressed.

Most conpani es and some governnment agenci es have
agreenents with their enployees that the patent rights
to whatever is invented as part of their work
assignnents are owned by the organi zati on. However
the individual with the idea may use it if it has
application outside his owm agency. This matter
shoul d be clarified in advance.

EXERCI SES

The nature of |arge organi zations

The foll owi ng exerci ses can be used as part of
| arger training programes. Sone require individua
reflection. Qhers are best used as a topic for
di scussion in small groups.

It is usually best to divide the larger group
into small ones of fromthree to six nenbers. The
smal |l group cones to a collective judgenent which is
then reported to the larger group as it reassenbles.
It is well under such circunstances for the tota
audi ence to be given an opportunity to hear and
participate in the reporting and di scussion

The "resource person" or "lecturer" can then
nmake what ever observations seem appropri ate.

The exerci ses suggested are nunbered for
purposes of identification only. There is no
significance to the order in which they appear

1. Sone of the costs are enunerated in the study
material . Suggest sone others.
2. What are sone of the ways in which these costs

can be "reduced"? How should they be approached?
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3. A common criticismof bureaucracy is that it is
"sl ow, ponderous, and incapable of taking i mediate

action". You are given the responsibility of
decreasing its "response tinme" wthout doing damage to
the quality of work performed. |Indicate several steps

you m ght take in acconplishing this objective.

4. VWil e responsibility in bureaucratic systens is
difficult to determne, efforts to increase feelings
of responsibility often result in greater delays in
action. Wat can be done to increase a feeling of

i ndi vidual responsibility for what happens wi thout
seriously burdening the process?

5. Bureaucratic systens, by their very nature, are
not efficient. What can be done to reduce |evels of
hi erarchy in public bureaucracies, and thus nake t hem
nore responsive?

6. One of the criticisns of bureaucracy is that it
is not creative. The people who serve it tend to
becone bogged down in procedures, rules, and

regul ations. Wat can be done to nmake the average
governnent agency nore creative?

7. Most gover nment bureaucracies tend to be highly
centralized. W know that a dependence on
centralization results not only in substantial delays
but also in decisions that, by the time they are nade
avail able to action officers, are often out of date.
What can be done to change such a systenf®

8. Most | arge bureaucraci es are both oversupervised
and undersupervised. This neans, in the first

i nstance, that too much tinme is spent supervising

t hose whose primary task is that of supervising stil
others. |In the second, it neans that governnent
representatives are often left virtually on their own.
What can be done, specifically, to reduce the waste of
tinme that overlapping of this kind produces? What can
be done to ensure that others are left to act

i ndependent | y?

9. There is considerable difference between

managi ng a snall organization (15-to 20 people) and a
| arge one. The nanager of the small enterprise, for
exanpl e, does a variety of things which the nanager in
a | arge organi zati on woul d assign to specialists.
Those in | arger bureaus or conpani es rmust invol ve

t hensel ves with comuni cati ons standardi zati on etc.
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whi ch are of considerably |less concern to those in the
smal | er operation. Wat should be the major concern
of the manager of the |arge organization? Can he
truly delegate to others and still get a standardized
pr oduct ?

10. Even bureaucraci es under single-party systens,
where very little opposition is tol erated, have

wi t nessed ways in which people working in a kind of
concert have nade their views felt. This has occurred
in awde variety of circunstances. The agency
director - even the mnister - should be well aware of
such "groupings". Indicate what six or seven of them
m ght be.

11. Gving orders results in a substantial anount of
dysfunctionalism This is often the case because

i ndividuals at action |levels have a great deal of
power. \What are some of the devices that |ower-|evel
of ficers can use to delay or stop doing the things
that are asked of thenfP |Indicate some 15-20 such
devi ces avail able to them

12. MBWA (Managi ng by wal king around) is an idea
whi ch has in recent years gai ned considerable
popularity. How can it be used nore effectively in
gover nnment ?

13. Frequent visits by top managers to the field

i ncrease managenent's know edge of what is going on
They provide an opportunity for the managers to know
their people, and be better known by them and they
convey the idea that the nmanagers are interested in
and concerned with operations. What other advantages
are there in such visits as a device for neking the
organi zation nore "functional"?

14. Conputers have made it possible for senior
executives to know what is happening in the
organi zation. But they also tend to nmake it nore
centralized. How can this dilemua be avoi ded?

15. Are there ways by which the public and private

sectors can conbine their efforts so as to be nore
productive and | ess bureaucratic? Wat are they?
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EXERCI SES

Problens of staff and line

1. Senior officers in many public agencies find

t hensel ves wi thout the expertise they feel they should
have to performtheir duties. How, in view of the
growi ng specialization of our times, can that
experti se be acquired?

2. Staff people frequently protest that they are
asked to take on assignnments w thout previous

di scussi on of whether or not the assignments are
proper or even possible. Wat can be done to prevent
this from happeni ng?

3. (a) when | eaders area selected for |arge
organi zations, is it preferable that they be fromline
or staff? Wy?

(b) What are the nerits of selecting the |eader
fromone service area and the deputy from anot her (so
as to be sure both are represented)?

4. It makes sense to have professionals undertake
the activities that are described as "staff". Wat
shoul d be done about recruiting themfor those
positions and providing opportunities for themto
pursue legitimate careers in then? Does this fit with
your own systen? Can it be accomopdat ed?

5. It is widely accepted in certain personne

systens that senior officers can fill any kind of
position to which they are assigned. There is nerit
to this, as experience has shown, but it results al so
in people wthout specific know edge of certain

subj ects bei ng made responsible for them Wat can be
done to assure that people properly qualified in
particul ar areas get assignments there?

6. Qobservers frequently conplain that governnental
operations give very little attention to planning.
Countries with national plans often give little or no
attention to adm nistering themor even revising them
shoul d changes be required. What can be done to nake
pl anning a nore inportant part of the admi nistrative
processes? How can one ensure that it will be used?

7. In many countries, the training function gets
little attention fromsenior admnistrators. Yet it
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is conmonly observed that Governments are handi capped
because of the lack of well-trained people. How, in
your country, can you make use of a professiona

trai ning division, and how can you nake sure it is
properly utilized by others?

8. How can training be used to ensure greater
cooperati on between staff and line units? Be
specific.

9. Traditionally, certain administrative systens
require that the finance office issue a "sanction"
before noney is spent. This often introduces an
additional delay: after having made the case for
granting noney in the first place, the operating unit
nost concerned must go back and nake its case once
nore before funds are rel eased. What can be done to
ensure that nmoney is nmade nore readily avail abl e but
is not inproperly spent?

10. Decentralized offices are sonetines eval uated by
teanms nade up of both line and staff people. Each

| ooks into areas involving its own particul ar
function. This has advantages - for exanple,

i ndi vi dual s who are part of the teamcan get to know
better what others are doing. What are sone other
advant ages? How can they be capitalized?

11. Administrative arrangenents nust be constantly
exam ned | est they becone archaic and dysfuncti onal
Systens analysis divisions are created for this

pur pose. Experience shows, however, that the
divisions are often underutilized. Wat would you do
as a senior official to nake sure that their services
were nore fully enpl oyed by your operationa

di vi si ons?

12. A minister should have available to hima smal
staff concerned with some of the nost inportant staff
functions. Wat four would you recommend? Wy? If a
fifth and sixth were to be added on sone kind of
rotational basis, what woul d they be?

13. You, as minister, are intent upon inproving the
productivity of your country's adm nistrative system
You assign the job of doing this to a group of three
of your staff people. W ought to serve on it? Wy?

14. An arrangenent comon to nost nodern private-
sector organizations is the internal, or
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administrative, audit. This is a unit which exam nes
various agencies or departnments to nmake sure that they
are doing the things assigned to them Discuss the
uses of such a unit as a supplenent to nore
traditional channels. Mght it be useful in a
devel opi ng country? Wy?

15. Japanese industry has discovered that a separate
division for quality control need not be established
if operations can be made sel f-regul ating.

Admttedly, this is easier in the private sector than
in the public, where services rather than products are
i nvol ved. How can it be managed in governnment ?

EXERCI SES

| nproving creativity

1. The foll owi ng exercises are for individuals.
At what tinme of day do you get your best ideas?

VWere (in what specific place, roometc.) do you get
t hen®?

VWhat do you do when in need of new ideas or better
solutions to the problens you face?

Refl ect upon a useful idea you have produced. How did
you come upon it? Wy did you happen to select it?

Answers can be discussed in snmall groups. Wat is to
be concl uded fromthen®

2. Sone of the various ways that have been
suggested for stimulating creativity are listed bel ow
Wi ch have been npbst useful to you?

Witing i deas down when they occur to you

Qobservi ng what others are doi ng

Experinmenting with ideas

Maki ng notes of your successes

Expl oring your failures to determ ne why they didn't
wor k
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Fant asi zi ng

Rel ati ng unrel at abl es

Breaki ng wel | -establ i shed patterns

Aski ng the advice of others

Resear ching the problem readi ng about it
Br ai nst or m ng

G ving groups special assignments
"Borrow ng" ideas fromothers

Re- exam ni ng ol d (and successful) nethods
G vi ng peopl e speci al assignments

Exami ni ng sonething to discover its flaws, then trying
to rectify them

Di scuss.

3. Al of us are creative because we have to be.
Mbst of us, however, are nore creative under certain
circunst ances and where certain problens are invol ved.
Thi nk of times when you have been particularly
creative, and try to recall what you have done to

i ncrease your own creativity. Wat do you make of
this? Can you share your "successes" with others?

4. Thi nk back over the past two to five years.

Li st five instances where you feel you have been
particularly creative. Wat specifically caused you
to come up with your ideas?

5. We are often told that, consciously or

unconsci ously, we borrow (or steal) ideas from others.
Can you provi de exanples of this fromyour own

experi ence? How can such a process be
institutionalized?

6. A group of four (or five) is assigned the task
of devising a newitemof clothing (outerwear) that
can be worn in both summer and winter and both
formally and informally, and has wood or netal init.
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7. Create a new toy that makes use of somet hi ng
that an animal can do but a human can't.

8. Create a piece of furniture that conbi nes what
two pieces of furniture now do (such as a table and a
chair, or a bed and a table). It should be sonething
t hat does not exist at the present tine.

9. You are in a kitchen that has no knives in it at
all. You need to sharpen a pencil which has a broken
| ead. How would you do it? You may use only what is
in the kitchen. In fifteen mnutes list as nmany ideas
as you can. Wien the exercise is over, reflect on
what you did (the process) to increase the nunber of

i deas.

10. Your country club (male only through nine nonths
of the year) is open during the sumer nonths to
wonmen. (They have separate shower roonms but nust
share | ocker space with the nen.) Fromtine to tine,
the men forget and wander fromthe shower areas into
the joint locker roomw th only towels about them
Your assignment is to devise a way of conmunicating
that it is sutmmer and there are wonen present. The
system you cone up with shoul d be fool -proof.

11. Select an animal, tame or wild, and |ist sone of
the capabilities it has that we do not now have but

m ght be able to use. |Indicate how those capabilities
m ght be devel oped.

12. Many peopl e have good ideas, but for one reason
or another the ideas are withheld fromthose in a
position to use them \Wiat can be done to change this
situation?

13. Sonetines individuals or groups of individuals

in a comunity have information with respect to | aw
violations. Suggest ways in which such individuals
can be persuaded to make the informati on known to the
police without feeling that they are being cast in the
role of informers.

14. Suggest several ways in which you could help
your organi zation to becone nore creative

15. Many of the things we do in |large organi zations
are done out of routine or habit. Some of themare no
| onger needed; some no |onger need to be done in the
traditional way. Suggest a nunber of such procedures,
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and nanme five which could be done away with with no
great |oss.

16. Many of us would like to "train" the people we
work for. List sone of the things that you could do
to help train your superior or superiors.

17. One of the nost inportant ways of building an

ef fective organization is to convince the workers that
their job is inportant. Suggest what can be done to
nake the foll owi ng people nore aware of the inportance
of their jobs: file clerks, librarians, (others).

18. Suggest sone practical ways of persuading others
in the organi zation of the inportance of public
service. How does one convey to enpl oyees the idea
that serving the public is inportant?

19. A nunber of organizations have been able to
reduce bureaucratic size by asking the menbers of the
client systemto take on a nunber of functions
previously performed by the organi zation. Departnent
stores and supernmarkets do this by giving the custoner
a basket and asking himto bring to the cashier what
he wants to buy. Suggest what you mght do in your
organi zation to get menbers of the public to
"participate" nore fully in the governnment processes.

20. It is an organization's responsibility to help
peopl e who have spent a large part of their life with
it toretire but still to retain personal useful ness.

Suggest what might be done in your organization to
nake retirenment nore gradual and nore acceptable.

21. Indicate sonme things that your country badly
needs which m ght be addressed by cooperative action
These m ght be targets that can be achieved during the
next five years or perhaps earlier

22. \What ideas can be borrowed fromthe private
sector which could be usefully applied to governnent?
What can be borrowed fromthe mlitary that woul d be
useful on the civilian side?

23. W have habits which for years have failed to
nmake use of creativity-inducing procedures. How do we
rem nd ourselves that creating is an inportant part of
probl em sol ving? Wat can we do, as we face probl ens,
to remind us to make use of such procedures?
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Bi bl i ographi cal note

Most of the books witten on managenent descri be
the differences between staff and line types of work,
but fail to treat the problens that often occur as the
two work together. Both, of course, are essential to
t he organi zation, but conflicts frequently arise
between them and resolution often takes tineg,
pati ence, and consi derabl e negotiating skill

Basically, line is responsible for performng
the types of services for which the organi zati on was
constructed in the first place. Staff perforns
speci ali zed functions which in one way or another are
supportive of the services.

In the private sector, these are nore easily
defined than in the public. |f the conpany's purpose
i s manufacturing, staff will be concerned with

functions supportive of it, including marketing. In
governnent, however, staff, while still supportive,
will often have other purposes as well. Because

| egi sl atures determne not only what is to be done but
al so how, staff nust see that it is done with
particular attention to whatever the | egislature
prescribes. The agency is limted not only by the
amount and type of noney voted it but also by rules
such as the recruitment and use of people for the task
at hand and a variety of other requirenents. And
because | egi sl atures are much nore renote than conpany
boards of directors from day-to-day operations, what
they require stands until it is revised. (Oten a
tedi ous process in itself.) Thus, staff people, in
addition to having a facilitating role, also have, in
a sense, a policing one.

-177-



Their voice is effective not only because what
they do needs to be done but because they have becone
professionals in inportant ways and their expertise is
at issue. Their involvenent is required even though
the final product is nore the work of others than of
t hem

The conflicts within the private sector are
accordingly | ess substantial than those in the public.
Staff have opportunities that are often greater than
those of their line equivalents. They are frequently
selected to beconme CEGs. They are often close to
conpany presidents and boards. Conpany CEGs are often
sel ected fromnmarketing, |law, finance, and planning,
over manufacturing. |In fact, sone believe that people
with substantial know edge of, and experience in,
manuf act uri ng have often been bypassed in favour of
people in staff areas. The latter are likely to be
better known to boards of directors, who often do the
sel ecting, than those in operations.

Those who head the nmore than 125 nmmjor federa
bureaux in the United States Government get their jobs
because of their expertise in their respective fields.
This neans that people in the staff areas, cannot
aspire to the directorship of inportant bureaux
because of their lack of technical experience. No
matter how great their managerial skill, they have
traditionally been bypassed or overlooked. This is a
maj or failing of the American system- very nuch a
factor on the federal side but less so in state and
city governnents

As a result, the student of managenment mi ght
well ook to specific staff areas for information on
how t hey are being, or should be, approached. The
field of personnel provides such an exanple.

There is a large and grow ng vol une of
literature on the subject. Books are available in
such areas as personnel planning, job design and
analysis, recruiting and staffing, selection and
pl acement perfornmance appraisal, enployee
conpensation, training and devel opnent, hunman
rel ati ons, career planning, inproving productivity,
occupational safety and health. They are al so
avail abl e in budgetary and financi al nmanagenent,
systens anal ysis, contracting, and other inportant
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staff areas, although perhaps not in the sane detail.
Most of them however, fail to address sone of the
probl ens that have been noted in this paper.
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