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I. CENBRALIZATIONS

Introduction

1. The fundamental changes in the functions of governments in low-
income countries and the changing enviromments in which they must work have
ennanced the awareness of the need fc? administrative reform. Achievement

of independence, somebtimes followed by the replacement of inefficient inde-
pendent governments by reform-oriented ones, the introduction of national
planning for development, and enlargement of the scope of governmént to meetl
the mounting aspirations of peoples for more education; health facilities

and the public services, as well as higher incomes, require far-reaching
changes in public administrative systems to meet the new challenges. Y

2. In most of the ex~colonial countries, the main task is to re-orient
administrative structures and procedures designed in a static era for the
provision of routine government services tolthe_requirements of a dynamic era
concerned with development, This is a complex and difficult job. But the
task is even more complicated in low-income cowrtries which have been
politically independent for a long time. These countries have frequently
failed to build up efficient government administrations, even for the collec-
tion of taxes, the preservation of law and order or the provision of basic
services. In these countries, therefore, administrative structures must not
orily be modernized to meet the new needs of political, social and economic

development; they must also be made to funciion with tolerable efficiency to

1/ "The United Nations Programme in Public Adminjistration” Report by the
Secretariat. Meeting of Experts on the United Nations Programme in Public
Administration. 16-2L January 1967. ST/SG/AC.6/L.3. 12 December 1966, p. 37
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provide the usual government services. =

The Tendency Toward Major Reform

3. Given the magnitude and scope of the public administration problen
in low;income countries, there is an understandable tendency on the part of
those aware of the needs to address themselves to major administrative
reform, i.e., "towards a general improvement of public administration, or

at least a strategic part of it, such as the Civil Service system, which
may, in turr, become a source of stimulus for further reform throughout the

2/

system., <~ Thus, in a Report to the Govermnment of Malaysia in 1966,
Professors John D. Montgomery of Harvard University and Milton J. Esman of
the University of Pitisburgh recommended the creation of a Develoﬁment
Administration Unit in the Prime Minister's Department, which has since

been established, to plan and guide major, govermment-wide, programs of

administrative improvement in such areas as personnel and career development,

budgeting and expenditure control, procurement, and contracting, In another

(as yet unpublished) report prepared by Dr. John C. Honey of the Instltute

of Public Administration, a proposal is made for the creation of a National

Council on the Public Service in Iatin American coumtries which weuld act as

the spearhead for 1mprov1ng each country's puhllc serV1ce and admlnistra-

tldn. 2/ ' : |

i

1/ Waterston, Albert. Develo .Planningg Lessons of rience. Johns
Hopkins Press (196577_§Ei§?:g¥e, Haryland, pp. 235:§§%§EEL_'__-".

2/ U.N, ST/SG/AC.6/L.3, op, c¢it., p. 37.

3/ "Toward Strategies For Puhllc Administration Development in Latin

America',



L. Such bodies might be able to perform useful service under appro-
priate conditioms, but only when thsy are consistently and firmly supported
by the political authority. This appears to be the situation in Malaysia,
where the new Development Administration Unit is being sponsored by the
Deputy Prime Minister of the country. For awhile, Vemezuela's Public Service
Comnission, established to improve that country's public administration,
enjoyed considerable prestige because of ithe support it receivad from the
President of Venezuela. But with the passage of time, the Commission lost
its former prestige and influence. Experience shows that the establishment
of a new agency, however well conceived, frequently brings little or no
improvement in the public administration because it proves not o be immune
from the malaise which afflicts the rest of the body politic.

5. This is hardly surprising to anyone familiar with the history of
attempts to initiate overall administrative reforms in low-income countries
throughout the world. India, Pakistan, Iran and the Philippines in Asia;
Venezuela, Colombia, Ecuador, Brazil, Argentina and Chile in Latin America;
Ethiopia, Ghana and Libya in Africa; to name only examples, haye for many
years sought to improve the efficiency of their public services with only
modest results to show for their efforts. ' Proposals for plobal administira-
tive reforms, which in the abstract appeared desirable and reasonable, have
frequently ended up as distorted, piece-me2l solutions after implementation
which bore little resemblance to what was originally inmtended. Or, where
implementation of an advanced program of administrative reform was actually

carried out in more or less the intended fashion, as in the case of the
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performance budgeting system introduced in the Philippines withithe help of
foreign technical assistance, it proved to be beyond the absoritive capacity
of a public service firmly committed to traditional procedures:

6. One can only agree with the conclusion of the Public Administration
Branch of the United Nations Secretariat, made after a review of the U.A.
projects related to major administrative reform that YAdministrative improve-
ment is a long-range and difficult process®". Nor can there be :any .quarrel
concerning the accuracy of the Branch!s contention “"that far-reaching changes
of a fundamental nature are essential in political and social spheres .as the
first step in administrative reformﬁ.l/

Te Thus, a question arises whether the trouble with most;effortg tq
improve public administration has not been that too much has been attempted
at once. Given the right politiecal snd socidl enwvironment, comprshensive
efforts at administrative reform can undoubtedly succeed “if-puﬁsued con-
sistently and with full realization of the complexity of the task and the
2/

nature and magnitude of the resources required.®-

Inadequacy of the “Wholistic" Approach

8. But what is the appropriate strategy when "the right political and
social enviromment! does not exist and where governments are unwilling, or
as is more likely, unable to make the far-reaching and fundamental changes
which the U.N. correctly considers to be the first step in major a@ministra-

tive reform? Is the prescription still to be "wholistic", as Kleber

Y U.N. ST/SG/AC.6/L.3, op. cit., p. LS.
2/ Ibid.
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Nascimento of Brazil has called attempts at administrative reform in his
country, vather than partialj; %/sudden rather than gradual; general rather
than specific? Is it sensible to continue with this approach although 1litvtle
has been accomplished by it in the past and thers is no valid reason for
believing that the "right political and social envircnment®” is closer to
réaiization in most low=income couniries?

9. Anyone with experience in low-income couniries in early stages of
development soon comes to know that attempts at fundamental, across-the-
board reform to create ideal systems in any field of activity are likely to
be premature and self-defeating. The necessary pre-conditions for the
success of such efforts, however justifiable in terms of need or desire to
do the right thing, simply do not exist; Professor Alvert Hirschman has
called this approach "the motivation~outruns-understanding style of problem-
solving", characterized by "endlessly repeated calls for a full;integrated,
definitive, and rapid solution to the difficuliies that are being
encountered®. g/

10. On the other hand, thé evidence éhows that partial administrative
reform, or at least improvement, is feasible in selected instances ~ be it
in connection with projects, programs, economic or social sectors, or geo-
graphic areas or whole regions -~ where the required preconditions for success.

ful comprehensive reform do not

1/ Cited in Bell, Peter D., "Public Administration Development in Brazil
(1966). Unpublished.

2/ toia.



exist. Where the need to get somebthing important done arouses im political
or other authorities an awareness that administrative change is essential to
the success of the venture, where the venture is backed by a powerful person;
group or entity whiéh is likely to stay powerful and interested‘long enough
to allow reforms to be institutionalized, and where the proposed reforms are
not beyond the capacity of the govermmental unit(s) concerned, the prospects
for administrative reform are good. These prerequisites to reform may of
course exist in some less developed countries in some periods in sufficient
strength to permit global reforms to be instituted; but if experience counts
it would be much more realistic to assume that-in most low-income: countries,
the lack or insufficiency of one or more of the preconditions dooms wost,
attempts at global reform. It is not defeatism, therefore, but ‘prudence,
nurtured by experience, that counsels the necessity for the courage and
patience to think sméll.

11, For most less developed countries, the camprehensive approach tc
administrative reform may not be so much wrong as it is prematuﬁe. Partial
administraiive change may not be as neat and satisfying as a global over-
haul of the civil service or a ﬁundamental'revision of a major segment of
public administration, like the budget or procurement, but the choice between
global and partial reform may not be a real one. Albert Hirschman effec-
tivelydemolished the theory of balanced growth by pointing out, among other
things, that it r;quired huge amounts of precisely those attributes -
entrepreneurship, the ability to make decisions and managerial skills -
which are in very limited supply in less developed countries. It was

altogether inconceivable, he pointed out, that a less developed country
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could with its own forces, or even with 1imite& help from abx:oad9 mbunt the
kind of balanced, comprehensive investment program envisioned by protagon-
ists of the balanced growth theory. Indeed, said Hirschman, if a country
were able to apply the doctrine of balanced growth, it would not be an
underdeveloped country. Hirschman went on to elaborate his theory of un-
balanced growth and showea that not onl& has growth wmoved in see-saw
fashion over the years in the now developed countries, but that the dis-
equilibrium created by one investment induced z second disequilibrium which
induced a second investment, and so omn.

12. Similar arguments can be marshalled against the view that overall
administrative reform is preferable to partial zeform. The many failures

of attempts at global administrative reform have made it clear that the
governments of most less developed countries are not equipped with the
managerial skills and decision-making powers, or for that matter, with the
political stability and commitment required, to effectively carry cut global
administrative reforms. 1Ii the evidence accumulated thus far were to be
examined objectively and digpassionately, it probably would show that in
mogt less developed countries, most administrative changes {whether proposed
originally as global or partial reforms) have really been piece-meal in
nature. If effective, they may well have served as models in other parts

of government; if ineffective, they may well have made it clear that further
reform is required. In either case, partiazl reforms may have induced
further reforms and have prepared the way for s more fundamental; across-
the-board, advance. This is not hypothetical. It describes what has

happened in some countries. It would not be surprising if research showed



that it has happened in many or most low-income countries.

The Case for Partial Administrative Reform

13. BEven if it could be shown that ineffeﬁtual global administrative
changes eventually stimulatedbroader reforms than might otherwise have been
possible, it would not constitute an adequate defense of such change. There
is a school of thought which holds that things must get. woree before they cor
get better in some low-income countries. But this is not the: point of view
espoused: Here., The situvation is bad enough. as it is In many of these
countries for a planned approach at unbalancing it further. HRather;. the.
view advanced here is that partiai.improvemeﬁts in public administration
need not be haphazard, piece-meal and ineffectual; if carefully conceived

and planned,.théy can produce substantial. immediate results in dealing with
urgent problems. and, in-addition, ]’.a};: a.-basis for overall. administrative-
reform later.

1h. It has been shown, for example, that in countries where drastic,
across-the-boerd. changes in personnel practices, administrative: procedures
and organization 6n an "all or nothihg? basis were unfeasible, imporiant
admini strative improvements were nevertheless possible if they were related
to the need to carry out important development projectS'and'programs. v

It would be desirahie in all cases to relate such "nuclei” of reform to. a
comprehensive program for improving public administration. But where this
is not practicaﬁlei and it is contended here that it is in fact impracticable

in many low-income countries at their present stage of development, the

}! Waterston, Albert. Development Planming: Iessons of Experience,
OP.. cit., p. 2685. '



"nuclei¥ approach may constitute a feasible alternative.

15. This is pot to say that attempis should not be made whenever
appropriate to introduce OVeréll reformg based on comprehensive programs

for major improvements' in public administration. Indeed, it is probable
that in some countries, the "nuclei” and the comprehensive approaches can
constitute two components in a coordinated approach to administrative
betterment. Bub whereas the comprehensive approach may prove to be feasible
in some countries where conditions are propitious, the "nuclei" approach is
likeiy to be applicable in all. WMoreover, whenever "puclei?” of administra-
tive improvement had been established, efforts at eventual global reform
would surely be aided.

16. Public administration éovers every éspect of govermment activity.
It is inextricably interwoven in the warp and woof of the fabric of govern-
ment, But just as it is impossible to envisage a substantive task of the
state whose execution does not involve the administrative apparatus in some
way, it is impossible to conceive of public adminisiration as something
which is in fact separated, or épart from, thé substance of govermment. It
is true, of course, that principles of public administration may be treated
as a separate subject. But this is an abstiractlion from reality, defensible
under some circumstances as a pedagogical device. It must never be confused
with the reality itself,

17. Hence, neither public administration nor admihistrative reform
should be an end in itself. Improved public administration may be a neces-
sary condition for bettering government services, but it is not a sufficient

one. For example, 2 major reform like the installatlon of the modern system
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of performance budgeting in the Philippines may have set the stage for
improvements in government services at some later time, but it has had
little impact on government procedures thus far. For the time being, it
is‘a costly innovation because it employed resources that might have been
tut to more immediately remunerative use elsewhere. |

Planned Development and Public Administration

18. - The dire effects of maladministration are likely to be-éreat in
almost every field in which government operates in low-~income cemnbhries.

It would be easy to justify widespread administrative reform in these
governments on the basis of need. But given the scarcity of humapn skills
and financial availabilities, it makes economic sense to allocate resources
in a way which promises the highest yields quickly, taking inte acecount

vwhat is politically and administratively feasible. In recent years, planned
developnent has assumed well-nigh ﬁnchallenged ascendancy as & national
chjective in most low~income countries. Since most public savings, as well
as external ajd and loans, are invested for development, improvements in
public administration for development could greatly increase the speed and
efficiency of investment efforts, ;n the private as well as the public sector
19. Because of this, ﬁany'practitioners in the field of public admin-
istration have sought to meke a major shift in the emphasis of their subject
toward the requirements of planned development. Some have even advocated
and introduced a new name, “Develcpmenﬁ Administration", either as a substi-
tute for, or as a dbranch of, public administration. whateverAthB;vi;tues of
the name in emphasizing the new dimensions which planned develobmént'has

added to public administration, it provides little guidance for dealing more
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effectively with the problems and inadequacies of public administration in
Jow-income countries. For the fact is that the success of pianned develop-
ment dependg om the capacity of the administrative stiructure to implement
development plans, programs and projects in virtually every sphere of
national activity. ;/ If, therefore, points within the public administra-
tion are 10 be selected for partial improvement where global reform appears
unfeasible, the gquestion is: which points are most suitable for the purpose?
If partial improvements are to lay a basis for future global reform, they
must conform to the requirements of sound principles of public administratio
as well as 1o those of plamned development.

20, But this is not easy to achieve. There is usuvally a lack of
communication between plamers and public administration experts. Planners
and public administration specialists are both keenly aware that ineffective
administration seriously limits implementation of plans, buit there is no
meeting of minds about what should be done about it. The practitioners in
each field tend to adopt parochial views about their ocwn specialties.

21. Planners often do not grasp the importance of including as a part
of their development plans a detailed and systematic set of measures for
improving administrative procedures and building new institutional frameworks
as necessary means for achieving plan targeus. They often consider their
obligations fulfilled when they list administrative shortcomings in their
plans and advise their removal. Thelr approach is generally prescriptive

rather than evaluative, and almost never goes %o the point of describing

1/ g.§. ST/SG/AC.6/1.3, p- LO.
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exactly how administrative shortcomings should be ameliorated or elinminated,
and who should have the responsibility for the task.

22. Those in public administration also tend to go their own waye.

Few are development-minded or adequately informed about substantive problems
of development. They sometimes think of public administration as a separate
matter ~ something in and of itself. Reporis by public administration
experts, with their urgent recommendations for revising public. administration
from top to bottom, have an unspecific eloquence with which it is hard to
find fault, but which often seems wide of requirements for development. Y
23, Clearly, new iﬁitiatives are required to bring planned development
and public administration together. It is not a problem of exhprting'one or
the other group of practitioners to cooperate with the other; it is late, if
- not too-laie,.for that after their respective- periods of trainiﬁg are over.
Rather, it seems essential that training programs in development planning
include courses of instruction‘in public administration, and that training
programs in public administration inelude courses &6f instruction in the sub-
stantive problems of development. There is also need to revise or- replace
principles of public administration made obsolete by the ﬁecessities,of
development. What may be good for developed nations, may not bé applicable,
at least without major adaptation, to less, developed nations. General tbeo—
retical principles taughi in universities must be supplemented,‘and,tested,
by case studies grounded on field experience in developing countries. This

type of training will make it clear to planners and public administration

.1/ Waterston, Albert, Development Planning: lessons of Experience, pp. 283-L.
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specialists alike that planning and administrative reform not only must be
directed to the same ends, but must be carried on side by side in the con-

tinuous process that is plamned development.
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II. APPLICATIONS

The Flanning Record

2h. Experience shows that a great deal can be accomplished when
partial structural-functional improvements in administrative procedures
and organization are purposively fitted to requirements of planned
development. The considerable potentialities of this approach have now
bgcome apparent after a.series'of visits which the writer recently made
+o about a dozen countries in Africa, Asia and Latin America in his.
cEpacity as Advliser for Planmming Crganization in the World Bank. Almost
all the countries visited have been or are committed to planned develop-
ment through the use of conventional, aggregative development plans with
periods ranging from four to ten yearé. With few exceptions, the
countries concerned have failed to achieve the targets in their éevelopq
ment plans. Indeed in several of the countries, development plans have
been abandoned before their period has terminated because they were
desmed to be beyond hope of fulfillment.

28, Studies completed 1h the World Bank have revealed that many,
if not'most,ﬁlUWhincome countries in eériy stages of development are
ﬁnable to plan their overall development with reagonable accuracy for
periods of much more than a yéar. The same studies have also provided
evidence that growth and d;velopment are not so mﬁch dependent on
elegantly-integrated, aggregative plans as they are on the ability of
governments to prepare and exécute soundly-conceived projecté in the
public sector, control the allocations and expenditures of financial
resources for these projects with reasonable efficiency through the
budget.s, and allow reasonable economic incentives to operate so as~£b“'

stimuiate investment in the private sector.
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26. But in most low-income countries, there are serlous
deficiencies in one or more of these areas. Because of this, there is
almost always a wide gap between what is called foxr, on the one hand,

in medium-term; aggregative plans prepared by a central planning agency
and;, on the other hand, what goes on in operating ministries; depart-
ments and agencies, and in the budget office.

A Pragmatic FPlanning Approach

27. To bridge the gap which frequently exists between medium—férﬁ,
agegregative plans, on the one hand, and projects, budgeting and economic
pelicy, on thé cther hand, the writer advised governments in the couna‘
tries he visited, to adopt a pragmatic approach %o planning which
comprises two main elements:
a. Annual, aggregative planning tied to budgets, which
focuses attention of decision-makers on whét néeds
to be done immediately for development of the publid
and private sectors; and
b. multiannual programming of strategic sectors of the
sconomy which focuses attention on basic long-term
policies and the systematic accumulation of a shelf
of bankable projects for each sector.
28. Tt would be going too far afield to present the ratiopale
for this approach to planned development. Suffice it to say, that it
requires, firstly, a reorientati&n of plamning procedures and organiza-
tion in existing central planning agencies; éecondly, the institution of

a systematic and close relationship between plans and budgets; and
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thirdly, the estabiishment of machinery for sector programming and
project preparation in operating ministries, departments and ageqcies.
29, Since the planning system cutlined above represents a con-
siderable departure from the conventional one, the ideal approach woild
have been to overhaul all major administrative procecures and the
organizational structure to conform to the .new system. -But given the
circumstances in the countries visited, "the .chances of achieving ma,;por
"a'cﬁéinistm@we changes were considered small, despite the willingness

of most ;governments concerned to .adopt the new system.

30. -A more modest approach was therefore adopted which was more
in . Yine with the political realities and power relationships -within ?ﬁh'el
governments comcerned, as well as within what was believed to be ‘éhg
limits of administrative capacity. . ¥n fact, taking-a leaf from medicine,
‘where conéervatt:i.ve practice dictates the administration of only the .
-minimum doge of -a drug required to produce .a cure, the writer .chose'to
eschew the temptation to propose more than-minimal changes in adminis- -4
tration required to insure reasonably effective operation of ‘the new
planhing system. -‘Consgnsus of those who would be most involwed in
carrying out the refor;ns was considered of :much greater importance ‘than
maintenance of the purity of a principle, eégcept for the very few
principles with which compromise was impossible ﬁithout Jeopardizing
the ‘entire planning syétem.

Re-Organizing the Central Flanning Agency

. The setting up of an appropriate -'.orgahizational Fform within

central planning agencies to permit it to prepare the amual plans
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which constituted one of the two important eléements in the new planring
system, &s outlined in paragraph 27, proved to be a relatively simple
task. ‘TAthout exception, each central plannihg agency had an overall
shortage of well-trained and experienced plamning technicians. The
shortage was cfien exacerbated by the way in which the technicians were
distributed in the various units set up by the agency’'s organization
chart. As a general matter, these organization charts followed a
familiar arrangement of units along functional and sectoral lines.

Some upits were well-staffed or even over-staffed; most were not. In
some units, only low-level jobs had been filled and existing personnel
were inadeguately supervised; in others; only a head constituted the
entire staff and, because of the lack of assistants, he had to do cleri-
cal as well as analytical work. Thus, over-staffing and under-staffing
of units existed side by side although, taken as a whole, central
planning agencies almost always héd fewer planners than they needed.
32, To make the most effective use of the available staff for
annual planning, a two-pronged approach was adopted. Firstly, wherever
possible, central planning agencies were advised to contract out or
otherwise farm out planning tasks, especially long-term studies, which
could be done elsewhere. TFor example, in Ghana; it was found possible
to have the Lconomics Department of the University of Ghana conduct
some manpower, economic criteria and other studies tor the Ministry of
Fconomic Affairs. In other countries, possibiliiies existed for farming
out work on national income to the central bank or to research

crganizations.
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33. Secondly, central plamning organizations were advised $o
employ a technique for‘deploying‘their manpower which has been used
with excellent results in other countries which were short of plamning
technicians., In these-countries, it hss been found convenient to set
up & small number of task forces, each with a work program arranged‘
accordimg to prieorities. While each country has its peculiar require-
ments, it was generally found useful to recommend the establishment of
three task forpes which would be concerned with the following prrdblemss
4. Hesources
Real resources (e.g., manpower, natural resources);
finance (fiscal matters, savings, investment, credit,
:fofeign exchange, balance of payments,-fdreign aid
and assistance, debt, ete.). |

b. Co~ordination

iCo-ordination of sectoral programs, regional planning,
preparation and revisioniof‘namion31 p1an$, co-ordinating
annual pléns with budgets, etc.‘

c. Implementation

Progress reporting; recbmmending credit, monetary;
fiscal and Other&economic'policies required to imple-
menthplans in agriculture and industry, etc.;.setting
criteria and standards for pfoject implementation;
brganizational, administraxivg and .procedural meésﬁres
for the public snd private sectors; technicaliassistapne

ro=ordination; etc.
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3. I¥ was recommended that awvailable staff be assigned to each
task force in accordance with their respective fﬁnctions and work leaci.
From time vo time, as rcquired, the york loads and %ask forces weuld be
reviewsd and revised and staff reassigned to Mheet the new circumstances.
By shifting planners from ons task force to another, planning technicians
would receive training in a broad range of subjects which would add to
their knowledge and make them valuable in more than one planning
specialty. Kach task force would be headed by the best available person
for the joﬁ in the central planning agency. Foreign advisers would be
assigned 10 the heads of each task force. The heads of the task forges
would constitute the membership of an Internal Co-ordinating Commitiee
.chaired by the head of tﬁe central planning agency. They would meet
regularly or as required to co-ordinate task force activities and to
review work programs, staff assignments, and so forth. The task force
'approach was suggested not only because it mobilizes available personnel
for more concentrated effort on priority tasks than is possible when

the staff is dispersed in small grcups over a large number of organiza-
tional units; it also has the virtue of maintaining the flexible admin-
istrative arrangements essential to the changing enviromment character-
istic of developing countries.

The Relation Between Plans and Budgeis

35. Unless the budget reflects the correspondiné items in an

annual plan, the probabilities are that the public sector portion of
the plan will not be implemented. To insure the close relationships
between plan and budget which is essential for effective plan imple-

mentation, requires & budget classification system and budgetary
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procedures which permit easy translation of the plan into budgetary
terms, as well as budgetary expenditure controls which aliow tim‘ely_;"-' and
~accurate preparation of quarterl;, semi-annual and annual reports of
plan progress. 5

36, But in many 1es:s developed countries cléssificat.ibn s‘ysﬁ'ems
in 'budgets make it difficult to relate projects and programs in annual
plans with budgetary allocations. Good planming also requires that
recurrent expenditures, e.g., for training personnel, be.relate.d\tg,;
and phased with, capital outlays for cox;struction of a project so that.
all parts of a developmeni;. project move‘ forward at appropriiate speeds.
In addition, it is useful in plamning to be able to extract from the
recurrent side of a budget development items which, when added to
capital items for development, constitute a comprehensive statement of
budge@-ary outlays for development. But in many countries it is impos-
siblé to do these t.h:i.ﬁgs. |

37. Another impediment to effective planning relates to thé.way
in which development and recurrent budgetary estimates are p;r‘epared in
many countries. The develoi:menﬁ estinates are generally prepared in
the central planning agengy, while the recurrent estimates are prepared
in the ministry of finance. There isr often an inadequate éystem for
insuring regular and early communication between the central_ planning
office and the miﬁistry of finance while each is preparing its esti-
mates, with the result that neither may be aware of the details of thé
estimates the Sther is preparing until after they have been connpiebéd. :

In one Asian zoumtry, capital estimates are prepared after the recurrent



estimates. These procedures no: only do not allow proper phasing of
capital estimates and recurrent estimates for development; they make it
difficdlt to neasure the impact of current investiment outlays on future
recurrent expenditures. This is a serious shortcoming, since capital
expenditures almost always increase future recurrent expendilures.
Unless thiz is borme in mind, the rise in the recurrent budget can
greatly reduce the surplus on current account available for development.
A final shortcoming of the system employed in many countries, is that
operating ministries are required vo make two budgetary presentations,
one for capital estimates to ¢he cantral planning agency, the othaé for
recurrent estimates to the ministry of finance.

38. Although serious, the problems outlined can be resolved with
relatively simple administrative changes. To oéiain a classification
system which permits development expenditures, whether on recurrent or
capital account, te be identified in budgets by projects and programs
requires only a functional-economic cross-classification system. The
preparation of such a classification system involves some problems, but
they are surmountable if a committee composed of representatives of a
country?’s central planning agency, the ministry of finance and other
intorested bodies (e.g., representatives of autonomous public agencies)
is get up with appropriate technical assistance to iron out problems.
39, Ideally, the unity of the budget should not be endangered,
as it is in practice in many countries, with one agency preparing

capital and another preparing recurrent estimates. But a delicate

problem confronis anyone who advises that the two parts of the budget



be prepared by'one agency when two are engaged in the task. The adyiser
who recommends this may have principle on his side, but he is unlikely
to convince one agency to relinquish its prerogatives to the othér.'
Given the political and administrative realities in many countries, -
another: course generally has to be found for accomplishing the same
result. -

Lo, " Fortunately, a,simﬁler and proven method already exists,. and
the countiies visited were advised to adopt it, where there were:ﬁu&l
budgets. In Migeria, and in some cther countries, it has been foumd
possible to deal effectively with the problems raised by dual budgets
through a Budgetary Coordinating Committee. Top officials represemting
" the budget coffice and the central planning agency act as permanenﬁzmem-
bers of the Cammittee, and a high official of eack operating ministry,
department. or agency presenting budgetaryrproposals, acts as a temporary
member qhen:his:organ%zation presents proposals for inclusion in the
budget.‘lEédh operating organization presemts its capital and recumrrent
estimates éimuitaneous1y. The estimates 2xre considered and discussed
by the Cdﬁmittee, which reconciles development and recurrent estiﬁatés-
and brings'hotal.budget estimates into line with available financi&f
»resoﬁrces. “The procedure outlined not only permits realistic'estimates
to be made of the impact of capital outlays on recurrent‘expenditﬁres,
) butlalso reduces from two to one the number of budgetary presentations

which operating organizations have to make.
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Programming Units in Operating Organizations

1. There is general agreement that & central planning agency
prepares overall plans and that operating mimistries, departments and
agencies prepare sector {or subsector) programs and projects in their
rospective fields of interest. Sometimes, céntral planning agencies
tcie over project and sector program preparation as a temporary eipedient
when operating minisiries, departments and agencies are unable to carry
out these tasks as efficiently or as quic%ly as planners wish. Experi-
ence shows vhat when a planning agency takes over work which properly
belpngs o operating organizations, friction almost invariably develops.
Moreover, what starts as a temporary expedient; often ends up in a long-
term arrangement which is hard to change. When this happéns, many
operating organizations are virtually outside the sphere of planning,
with pernicious results for planned development.

L2, Under the proposed pragmatic sysiem of planning advocated by
the writer, central planning agencles were expected to prepare:annual
development plans, a task which involves a considerable amount of work
‘in a variety of fields; and follow-up on plan implementation. It was
therefore recommended that the central planning agencies not attempt to
prepare sector programs and projects. These tasks are properly those
of operating organizations, and it is they which must learn to carry
them out effectively if a country is to make the most of its manpower
for development. |

L3. But experience has shown that most ministries, departments

and agencies do not know how to prepare soundly-concelved projects and
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programs, carry them out according to a well-devised cost and time
schedule, and operate (or maintain) them efficiéntly after cOmpleﬁiﬂn.
Experience has also demonétrated that the most effective way of getting
personnel in operating ministries, departments and agencies to pefferm
these tasks propgrly is to establish programming units in these organi-
zatioms, The governments visited were accordingly advised to create
such units, at Ieast in the most importamt operating organizationé»arg
where such writs had been estéblishe&, to make them more effective tham
they were.

bk, Since programming units would constitute a vital link io
#ying projects and sector programs to anmmal plans and budgets, énﬁ.in
addition, would constitute a relatively new administrative concept for
many of the countries visited, much time was spent explaining its
nature, form, functions and procedures. The programming unit was des-
eribed as the virtual equivalent for its organization of a central
planning-ageﬁcy for a national governmert. Its functions were defined
to include (a) the setting of standards and criteria for operating
departments or other units tg fbllow in‘preparing'and carrying-ouf
projects; (b) the formulatio; of the overall development program”;nd
the recurrent budget for its organization, on the basis of directives
from tﬁe orgénizafion's head; (c) the'preparation'of alternative devel-.
opment. pelicies for éhe conéideration of the organization's'hgad,“after
consultation with the varioﬁs operating heads éf departments ar other .
units; (d) the setting of standards for opeféting départments andrunits

to follow im reporting on the progress of projects and, on the basis of
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reports from operating units, the preparation of regular, timely and
reasonably complete reports and evaluatiofs of its organization's over-
all program; (e) the coordination of the technicsel assistance program
for its organization; and (f) liaison for its organization with the
central planning agency.

b5, In order {0 institutionalize liaison between programming
units and the central planning agency, it was refommended that an
Inter-Ministry Flanning Committee be created with the heads of all pro-
gremming units as members and a high official of the central planning
agency as chairman. It was suggested that a:representative of the budget
office be included as a member to assure that that office was kept in-
formed of the Committee's activities. The functions of the Committee
were defined to include the formulation of uniform criteria and standards
for preparing projects, sector prégrams and plans, and for reporting on
their progress in consistent form.

L6. Experience has shown that programming units, to be successful,
had te be located administratively at a high level. 1In the British-type
government administration, this meant that the programming unit ought

to be located immediately under the permanent secretary. In the French-
type government administration, it/iézgi that the programming unit ought
to be placed immediately below the highest permanent official in an
organization. Indeed, if these officials were not as busy as they were
with day-to-day tasks, they would have been the logical heads of the
programmiﬁg units in their organizations. But given the prevailing

circumstances in the governments of the countries wvisited, it seemed
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more practical to suggest that the head of each progfamming,uniu‘be:the
second in rank in each operating organization.

L7. Tt was considered desirable that the head of each programming
unit outrank the operating heads of units within each organization be-
cause experience has showﬂ that officials do not eaéily yield their
prevogatives ta other officials of the same or lower rank. In the .
were ineffectual because, in part, they had been placed at toe~1¢&g¢
level.in:thair organizations; in part, because they had been assigned
duties extraneous to programming; and in part, because there was little
undérstanding of the special staffing requirements of programming units.
L8, Thus, no special efforts had been made to find suitably‘.
irained or experienced persons for the pregramming units. It was not
understood'that programming in an operating ministry, like planning in

a central planning agency, is a highly specialized field which generally
requires technicians like engineers, agronomists, etc., who have magtered
enough economics and accounting to make cost-benefit analyses for prej-
eéts and to evaluate pfojects economically for the purpose of combiﬁing
them into sound sector and subsectnr'programs'on the bagis of geﬁéfal
eeonoﬁic and other criteria. Of course, even less thought had been
given to staffing requirements for programming units in coumtries which
had nohe. |

49. In dealing with staffing requirements, the writer advised
that persons assigned to programming units receive special training in

‘sector programmihg and project preparation; and that since they would
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then constitute a scarce resource, they should tfen be allowed to remain
for long periods in programming units or, interchangeably, in the central
planning agency or the budget office. Av the same time;, it was recog-
nized that it would be desirable to have regular civil sexrvants rotate

in and out of programming units; to bring to these units their varied
experience and to diffuse planning and programming “know-how" throughout
the public service when they transferred to othay operating posts after

a period of service in programming units, the central plamning agéncy

or the budget office.

50. To meet these apparently conflicting requivemente, it was
recormended that a new Planning {or Economic) Service; with ranks and
perquisites equal to those of the regular civil service, be created.
Qualified personnel transferred from technical or administrative services,
or individuals entering the Piénning Service from outside, would consti-
tute the hard core of the staffs in programming units; the central
planning agency and the budget office. ltiembers of the Flanning Service
would be posted to 2 position in any of these three arsas for long
periods. They would be transferred “"laterally", from one programming
unit to amother, or %o and from the central plzaming agency and the
budget office. Régular civil servants could Ghen move in and out of
programming units, the central planning agency and the budget office,
from or to "non-planning", "non-programming® or "non-budgeting" posts

in the usual way. In this way, the Flanning Sexvice and the regular
¢ivil service could together provide the contiﬁuity reguired in pro-
gramming units, the central planning agency and the budget office without

sacrificing the time-proven flexibility in %he prevailing civil service

aystem.



51. Since experience throughout the world had demonstratedithet -
the eétablisl'mient of viable prograliming units required specializ_ed ot~
side technical asgistance which could concentrate on the task of creating
the programiing units, setting up appropriate procedures, and training
staffs for the vnits, it was recommended that steps be taken to obtain
suitelile technical assistance for this :purpose. o

Implementation «of the Recommendations

52, Most .of the countries concerned were visited in 1966. Bt
would “therefore be premature in January 1967, when this is being writhen,
to expect :definitive results. However, the .sbeps taken to impl—enient
‘Pecommendations have beén encouraging. In some countries, only a f»'ew
recommendations are being implemented, but in rﬁofe than half of -the
-countries visited, implementation of recommendations has meant that
important changes in past administrative organization and procedures
have been introduced.

‘53. | - Hany are adopt.ing the system of - an:nual comprehensive
:plarming-cmn—mﬂ.tlannual sectoral programming which was reconmended
(dlthough some combine this with medium-term .aggregative plans). 'In
‘Thailand and Colombia, task forces were set up }in‘ central planning
‘agencies to deploy persomnel efficiently for planning 3 in Ceyloﬁ,
Malaysia and Ghana, budgetary coordlnatmg committees will considar
Trecurrent and capital- estlmat.es sinmltaneously, in ceylon, Et,hioPiaa
‘Ghana, the Ivory Coast, Malaysia and Thailand, :-ateps are being -t‘alpen to
.establish ,prqgnamﬁ.ng‘-—units in operating onganizaﬁons; and in Ce;'rlmi_-
and Ghana -plans -are being made to set up a apeq:ial Pla.rming Service
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alongside the regular civil service administrations. One major

difficulty has been encountered: An unusual sdarcity of foreign tech-
nical assistance for sectoral programming and project preparation.
Consideration is now being given {0 dealing with this problem, but it

is appaerent that until é solution can be found; viable programming units
eannot be widely established soon in low-income countries. But taken

as a whole, it seems fair to sa& that the outlook for carefully-considered
partial administrative betterment, when tied to planned development inno-

vations, is guod.






Addendum to the paper,

"Public Administration for What?
— A Pragmatic View ~

The more than three years which have elapsed since preparation of
the paper, "Public Administration for What? - A Pragmatic View" have
provided the time needed to evaluate the applicability of the proposals
in the paper to developing countries, Since the paper was written, many
developing countries have awakened to the importance of sector programming
as a bridge between projects and national development plans. Many countries
have also begun to give increased emphasis to annual planning, either as a
means of making medium-term plans operational by tying them more closely to
government budgets, or as a substitule for medium-term plans when (for
reasons of political instability, economic uncertainty, administrative
friction, or the inability to arrive at a national consensus on development
objectives) it seems unlikely that muiti-anmual plans can be implemented,

These changes have had repercussions in organization and administration.
In particular, many countries are now spending much more time than before in
establishing'programming units, or in strengthening them where they exist,
In addition,'more attention is being given to improvement of budgetary
organization, administration and procedures for linking antual plans with
budgets; relating investment and recurrent budgets; controlling expenditures;
and reporting on the progress of project and program execution.

In attempting to institutionalize the system of annual planning
closely linked to budgets cum sector programming descrived in the paper,
I found that it was fruitless only to diagnose the problem and prescribe
improvement, even when government officials appeared to be sincere in the
readiness to adopt the prescription. Nor did it prove to be sufficient to
detail the administrative and procedural reforms required to implement the
recomnendations made, or even to itemize the technical assistance needed

to carry out the recommendations,

/My experience



My experience has made it clear that in addition to detailing.
procedures required to carry out recommendations, it is essential to
provide assistance which can help get reforms started. For example, in
three countries where the government éccepted virtually all the
recommendations made, officials did not know how to deal effectively
with the heads of the new brogramming units which had been established
at my recommendation, An this was true despite detailed descriptions
spelled out in the reports presented to each Government,

Until I returned to each country and assisted officials in organizing
the first meetings of the programming unit heads into a coordination
committee, helped prepare agenda for the meetings and laid out work programs
for the programming units, eté., officials appeared to be at a ldss about
exactly how to proceed, My experiénée has convinced me that this kind of
initial assistance from the one who prescribes reforms is of cfitical
importance for institutionalizing reforms, '

In conclus:on, it may be worth—whlle to summarize briefly the five
steps I found 1t necessary to take to make my recommendat ions operational,

I believe they are applicable to other aspects of public administrative

reform: _ ; ' | |

A, Diagnose the planning and programming situation in each country,

describing the main bottle-necks and problems. (This often involved

exposing the extent to which plan formulation was largely diverced from

plan implementation,)

B. Prescribe the improvements to be made to correct the problems

disclosed in the diagnosis. _(This usually involved proposals for giving

greater emphasis to annual planning, improved budgeting and sector

programing, ) _

Ca Describe in detail the administrative and procedural changes required

to carry out the prescribed recommendations, (In general, I proposed

only minimal changes in structure and procedure required to insure reasonably

effective operation of the improved planning approach recommended. I also

sought to adapt my proposals to the political realities, power relationships,

c¢ivil service customs and other traditions within each country, as well as
/to each
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to each government's administrative capacity. This approach turned out

to be more effective than the “wholistie" approach commonly advocated by
public administration experts, a conclusion I come to because I encountered
virtually no opposition from vested interests to the changes in ﬁlanning
machinery proposed,

De Prepare a program of technical assistance required to improve overall
planning (whether medium-term or annual, as required), start or advance
sector programming (including the setting up of programming units in
technical ministries, departments and agencies), and improve budgeting

(for this, a phased program of betterment is the most practical approach,
The technical assistance programs included job descriptions and listed the
qualifications of the technicians required. With technical assistance
authorities in the country concerned, I approached prospective national and
international donors and gave support to the country requests for technical
assistance by explaining the program of planning improvement and the specific
part which the technicians recquested of the donor would play in carrying out
the program as a whole),

E, Finally, I helped start the proposed innovations in planning,
sometimes by returning to the country one or two times for this purpose.

(To help make my recommendations operational, I worked with officials to

set up first meetings of new bodies (e.g., Inter-Ministerial Programming
Coordination Committees, Budget Review Committees, Agricultural Councils);
held briefing sessions with officials appointed to head programming units

in technical ministries; gave talks to top officials to explain the
planning process and their role in implementing plans and projects; visited
every important ministry, department or agency to discuss its own planning
or programming problems; met with central planning agency perscnal to
improve their planning work; ete.).






