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PREFACE

Natiocnal development, in the broadest sense of the term, has become cne of the
major preoccupatiocns of cur time. In relation to developing countries, it has been
generally recognized that the achievement of national objectives in the econcmic
and social fields could best be secured by resorting to comprehensive and integrated
planning. It has also been recognized that such planning should embedy long-range
objectives and targets for the period of the plan, a public investments programme,
a projection of private investment, policy measures to stimulete production and new
invegtment in productive enterprises, a programme Tor financing the plan, sectoral
and regicnal programmes as well as organizational, personnel, snd other measures
required for the implementation of each of these objectives. The process of the
planning is complex and presupposes the existence of an adequate sdministrative
machinery for gathering the basic infermaticn, formulating pelicies and programmes,
co-ordinating the various components of the plan, reviewing the progress in
implementation and evaluating the achievements in relation to the targets of the
rlan.

The nature, content and scope of national development plans vary considerzbly
from one developing country to encther. These variations are due to differences
in circumsiances and in the politicsl, economic and social gystems of these
countries. Despite these differences of commitment to planning, the process of
planning carries common administrative requirements without which the objectives
of any netional development plan cannot be achieved. It is believed that a
comparstive study of the experience of countries seeking to fulfil these
reguirements would provide useful lesscns and insights for developing countries in
strengthening their administrative machinery for national development planning and
pian implementation.

Referring specifically to the rcle of public administration in relation to
these important problems of nstional development planning, the Ecconomic and Social
Council at its thirty-fourth sessiocn drew the attention of the Secretary-General
and the executive heads of the specialized agencies "fo the desirability of
considering in their programmes such problems as structures and technical
procedures of the central agencies designed to perform economic and social
planning..." (resolution 907 (XXXIV)). Similarly, the United Nations Seminar on
Urgent Administrative Prcblems of African Governments held in October 1962 at
Addis Absba emphasized in its debates and underiined in its final recommendations
the extreme importznce that African Governments attach to the mechinery for
planning and the urgent need for studies in that field. }/ A% the Conference of
Asian Eccnomic Planners held in Tokyo in March 1962 under the auspices of the
United Nations Econcmic Commission for Asia and the Far East, it was emphasized
that "deficiencies in the administrative machirery constituted 2 major obstacle
to the effective implementation of development plans. The reform of the
administrative structure, its strengthening and reorganization, the enforcement of
efficiency and integrity at every point, improvement in administrative procedures
and the extensive delegation of financisl authority had fo be carried out urgently

1/ For report see E/CN.1L/180.
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by The administraticn as a whole if each country was to he fully geazred to the
enormous obligations which planned development placed upon it".

In undertaking this study project, the United Nations iz not orly respondéing
directly to the expression of growing interegt in comprehensive planning for
national development, but it is also endeavouring to meet the urgent need of
developing countries for solutions to administrative problems which have hampered
both the organizztion for planning and the successful implementation of rational
development plans.

The objective of thie study is not to add one more document to the already
extensive documentation in the general field of development planning, but to
concentrate primerily on the admipistrative aspects by identifying fthe problems
invelved in establishing and mairntalning zdequate machinery and procedures for
development planning and to formulate suggestions of general applicetion to present
and future planning activities under the United Naticons technical sssistance
programmes.,

To zchieve this objective, a programme of work was developed which included
preliminary studies, a meeting of experts, the publication of basic documents and
2. series of regional and national training sctivities. In this document the
results of efforts made so far are described end suvmmarized. The report contains
the proceedings, concluslons and recommendations of the Experts' Meeting held at
Paris from 8 to 19 June 1664 and summaries of the preliminary study as well as
come of the discussion papers presented to the meeting.
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PART CNE

REPORT OF EXPERTS' MEETING

INTRODUCTTICN

1. In 1963, the Division for Public Administration of the United Nations secured
the services of a team of consultants under the direction of Professcrs

Frangols Perroux and Michel Debeauvais of the Institut d'Etude du Développement
Economigue et Social in Paris to carry out a preliminary study that would take into
account current practices in developing countries and to prepare a report for
further study at an Experts' Meeting on Administrative Aspects of National
Development Planning.

2. In preparing the report of the Preliminzry Study, the consultants assembled a
few representative case-gtudies on planning organization and procedureg from
gselected countries of Africa, Asia and Latin America. They also consulted a number
of anthorities on the subject and related their research specifically to recent
experiences in developing countries.

3. In addition to the Report of the Preliminary Study, the Division invited a
rmumber of expert congultants to prepare the following special discussglon papers
on specific aspects of the general theme of the meeting:

"Interrelation of Public and Private Sectors in National Plarning" by
Bernard Cazes, Chargé de Mission su Commissariat Géndral du Plan,
Républigque Francgaise.

"Impact of Foreign Aid and Foreign Trade on Machinery of National
Planning" by Egbert de Vries, Director, Institute of Social Studies,
The Hague, and L. Zimmerman, Dean of Programming, Institute of Social
Studies, The Hague, Netherlands.

“Integration of Economic and Social Objectives in Netional Planning" by
D.F, Pearl, Commonwealth Development, Finance Company Limited, London,
England.

"Certain Aspects of Planning as an Effective Tool for S8ociasl and Economic
Development" by Gerhard Colm, Chief Economist, National Planning
Association, Washington, D.C., United States of America.

"Planning and Administration in Urban Areas" by Lyle Fitch, President,
Institute of Public Administration, New York, New York, United States
of America.

L, The Experts' Meeting was held at the heasdguarters of the United Hations
Fducaticnal, Scientific and Cultural Organization (UNESCO) in Paris from B to
19 June 1965. The purpose of the meeting was to bring together recognized
authorities on the subject and key officials in charge of development planning
in selected comntries to discuss the report of the Preliminary Study and specisal
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background papers on related topics zs the basis for congidering a programme Tor
further resezrch and training activities on regicnel and national levels. A number
of countries were invited to nominate candidates for the meeting. Of these, the
United Waticns selected one participant for esch country on the basis of
qualifications, professional standing, official position and experience as well as
on the recommendations submitted by the Government. All national participants

were top senicr officlels involved with development planning Iin thelr respective
countries. In addition to the national participants and expert consultants, a
number of representatives from the United Nations specialized sgencles and other
internaticnal organizations participsted in the meeting.

5. On tae opening day of the meeting, the participants unanimously elected as
Chairman Mr, K. Mitra, Chief of Programmes Administration, Planning Commisgion of
India, and as Vice-Chairmasn Mr. H. Diaz, General Manager of Chilean Development
Corporation, and Mr. S. Bashroun, Director of Finance and Progyramming Division,
Ministry of Planning of Turnisia. Mr. Michel Debeauvais of the Institut d'Etude
du Développement Economique et Soclal in Paris and Director of the Preliminary
Study was unanimously elected Rapporteur of the meseting. The United Nations
assigned Mr. Aryeh Attir, Chief of the Crganization and Methods Section of the
Division for Public Administration as Director-Co-ordinator and Mr. K. Adusei-Poku
as Secretary of the meeting. At the opening session, the meeting was addressed
by Mr. Philippe de Seynes, Under-Secretary for Economic znd Social Affairs of the
United Nationsz, cn behalf of the Secretary-Genersl; Mr. Pierre Massé, Commissaire
Général du Plan, France, on behalf of the French Government, and Mr. André Bertrangd,
Director of Social Sciences, on behalf of UNESCO.

6., Business meetings were held from 9.%0 a.m. to 1 p.m. and from 3 p.m. to

5.50 p.m. At the first business meeting, the Chairman, after consultation with the
Steering Committee, arnounced the discussion leaders for the items of the agenda.
Discussion of each item was launched by a discussion leader, who slso summarized
the debate. While the discussion leaders gave substantive assistance as reguired,
the Chairman exercised over-all supervision and directed the meeting. The
proceedings of the meeting were conducted in two working languages - English and
French - by means of simultaneous interpretation. All documents issued for the
meeting were in both languages. The closing sessicns of the meeting were devoted
to the discussion end adoption of the draft report as presented by the Rapporteur.

7. The agenda of the meeting, the text of the opening speeches, the list of
participants and observers and the list of documents presented at the meeting
form annexes to this report.



I. GENERAL CCHSIDERATICNS

A, Sccpe of the =ubject

3. In recent years, the idea of National Develeopment Planning as a toocl of policy
for the transformation of econcmic and social structures in developing countries
has gained considerable attention. In its generally accepted form, national
development planning is = process whereby a coherent body of medium-term and long-
term objectives are formulated and designed to ensure the optimum development of
meterial and human resources of a country. As an instrument of development policy,
vlanning has three main aspects: the political aspect, which indicates long-term
national objectives and economic and social priorities stating conditions and
measures required for achieving that objective; the technical aspect,; dealing with
techniques of projections and preparation as well as models of growth involving
complementary or alternative factors; and the administrative aspect, on which
little attention has as yet been concentrated.

G. Once the political authorities have taken the basgic decision to plan
development, there are certain administrative problems to be considered, including
the following:

(g) The organization of a body to be entrusted with preparing the plan,
its powers, its relations with the political authorities, the administrative
departments and the economic and scclal groups;

(b) The selection of proper administrative procedures to be employed in the
preparsation and approval of the plan;

(E) The delegation of respensibility for the execution of the plan,
including the supervision of the plan's implementation and an eveluation of the
results.

These administrative aspects of planning constituted the subject-matter of the
Experts' Meeting.

10. In ovrder to analyse fthege administrative prcblems, those attending the
meeting realized that it was not enough simply to describe those bodies which, in
various capacities, were responsible for the preparation and execution of a
national development plan. If the administration was appralsed as the instrument
of & policy, then its functions in terms of plamned development had first to be
defined.

B, Plannine functions of the administration

11. A distinction was made at the meeting between the management functions, which
included the traditional tasks of the administration and consisted in applying the
economic and social policy defined by the political sphere to the existing
situation; and the planning functions, which consisted in altering the existing
gituation in order %o achieve the objectives of the plan, That distinction
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corresporded in part to the division of funetisns between the administirative
services dealing with management and the administrative services required for
development planning. The situation, however, was found to be much more complex,
in the sense that all administrative services tended tc perform their everyday
functions in the context of medium-term znd long-term prospects; hence the
importance of organizing the day-to-day activities of the planning services and
executing the programmes with one administrator dealing with both management and
planning tasks.

12. It was stated that the formulation and implementaticon of a plan introduced a
new dimension into administrative activity. Through the interaction of the planning
function and the management function, the plan might alfer the behaviour of all the
administrative units or oppose their resistance to any change. The administraticn

. itself, however, conrected with the political authorities and the economic and
social groups within the country, could not be considered a separate part. The

way in which those relations should be organized in connexion with the
administration's plenning function was discussed.

13. The traditional concept of the separation of authority provided a partial
answer %o the question. At the highest level, the politftical authorities made
decisicns of a general kind involving governmental responsibility in the future

of the country. It was considered the administration'’s task {o acquaint the
political suthorities with the technical implications of the objectives, to study
their compatibility and to suggest what steps should be taken, the ultimate
decisicn resting none the less with the political authorities. The administration
wes responsible for the application and supervision of the plan. Acting with the
general interest in mind, the administration would use the means sllotted to it in
such a way that the ccllective project, that is the plan, would guide the
decisions of irndividuals and independent economic and social groups. When
necessary the administration would arbitrate any conflicts between specific
economic interests.

14, The boundaries and limitations of the administration's authority were
questioned. In certain cases, the administration could oppose the implementation
of a plan which the polifticel authorities wished to carry cut. In cther cases, 1t
could make sure that the plan retained certein continuity despite politicel changes.
Within 1imits, it could orient the activity of independent groups along the lines
of the plan. On the other hand, it might find itself powerless to alter decisions
in the private sector that might run counter to the plan in spite of its legal
meanhs of stimulating or imposing restraints on activity. Finally, it might be
dominated by private interests, This network of interrelationships could only be
understood through a dynamic enalysis.

15, Development planning was, in short, = process of decision-meking in which the

role of the administration consisted in preparing and implementing the plan within
its politicel, econcomic and social environment.

C. The process of decision-making

16. This procesg, which was analysed as 2 network of organized communication,
consisted of the preparation and formulation of the decisions which comprised
the plan. The preparation of the decisicons consisted in assembling the
documentation necessary for preparing the plan; submitting to the goverrment

a description of the politicel implications involved in the various methods of
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achieving the objectives of the plan; consulting government departments, public
enterprises, local authorities, professional groups etc., and soliciting the advice
or supervising the activity of administrative personnel. The participants in the
meeting were concerned with defining the information exchanged through the
administrative circuits. In the active sense, this process implied & certain
reciprocity in the exchange of information which affected the business of the
personnel., The information required for drawing up the plan was not necessarily the
same as that collected for other purposes; national zccounts and basic statistics
would have to be adspted to planning requirements; professicnal groups would also
be encouraged to assermble new information in order to satisfy the needs of the
planning body; the elaboration of the detailed points within the general framework
determined by the planning body would lead individuals consulted to alter their
projects tc ensure that they should coincide with the emphasis of the plan. OCn

the other hand, the general direction of the plan might be altered by this exchange
of infermation, which could reveal incompatibilities or impessibilities.

17. In all countries, the experience of planning showed that information did not
flow in a single direction, and that the {low between the centre and the periphery
was8 a dynemic procesgs, resulting in mutual enrichment.

18. Approval of the plan by the political azuthorities constituted a legal act of a
new kind, the nature and scope of which must be examined. On the one hand, approval
of the plan was not &n isclated decision, but rather the culmination of a multitude
of rulings at 211 levels and stages of 1ts preparation. On the other hand, the plan
wag only a framewcrk for the orientation of subsequent decisions; it could not
possess the same power of compulsion in the private sector as it would in the case
of the government administration and the public sector, and it was distinguished in
that manner from ordinary legislation or regulation. Turthermore, the continuity

of the plan called into question the prerogatives of the government or legislature
to the extent that it constituted a commitment over a long period.

1%. The analysis of decision-making was not, however, limited tec that juridical
aspect. Once & decision had been made, it still had to be implemented. It was
recognized that the transition from decision to acticn was very important where
planning wes concerned, since the decisions involved would be applied over a long
pericd. Implementaticn, therefore, would necessarily continue while the plan
remeined in effect. Hence the importance of supervising the application of the
decision and the necessity for flexibility, which might take the form of
adjustments or periodic revision of the plan. It was alsc recognized that the
implementation of the decisions involved in the plan could not be analysed merely
from the official point of vicw. The implementaticn of the plan depended not only
on the decision and control of the administration but also on the changes in the
behaviour of people outside the administrative apparatus. For that reason, the
role of the zdministration became one of mohilizetion rather than of supervision.
That relatively new task might be partly entrusted to specialized administrative
units (agricultural extension services, community development and social services).
It might also rely on existing institutions or on those tc be set up in the future
(political parties, local collectives, professional groups or trade unicns, village
leaders, youth movements etc.), but it likewise implied an aittitude geared to
development on the part of all the administrative services, development based on
activity, impetus and co-operation and not on hierarchy and authority.

20. The politicsal decision was, therefore, only a stage in the process of
decision-making, which occurred mid-way between preparation and implementation.
Tn those two stages of preparation and implementation the sdministration had a
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gpecific role to play: it was an intermediary between the politicel suthorities
and the economic and social groups. It fulfilled that role to the extent that it
was capable of organizirg the soglal dialogue and ensuring z balance between the
objectives to be achieved and the means availsble for their achlievement, ootween
what would be desirzble and what was possible, between the present and the future,
That &id not merely involve technical factors and financial resources, which,
beceuse they were limited, implied an order of priority between the competing
targets; the limited number of adminisirators or skilled workers likewlse imposed
serious restrictions which must be borne in mind. The humen factor implied the
preparation of training progremmes in comnexion with the integration of economic
end social planning, end, above all, the adaptation of the objectives of the plan
to the sdministration's capacity to prepare and implement programmes. Consequently,
the preparation of the plan should be weorked out in relation to the possibilities
of its application, in terms of available human resources.

D. The Process of planning

21l. In anzlysing the process of planning the Meeting agreed:(g) that for most
developing countries national planning was a necessary instrument for achieving
accelerated development; (b) that, although conditions for such planning activities
were never ideal, it was aiways worth while to plan; and (c) that plamning as &
process had to be distinguished from the plan itself, -

22, It was asserted at the mesting that planning was a necessary condition for
accelerated development, that its current urgency derived from the fact that people
211 over the world and in all economic and socisl systems had become goal-conscious.
Pecple everywhere were striving to become masters of their destiny, and develcpment
planning had emerged as a means of distinguishing between goals and schievements.
In developing countries with mixed economies, where Governments employed a large
poertion of manpower and financial resources directly, scocial and econcmic
activities of the Goverrmenits had great impact on the private sector of the
economy and on economic growth in geneval. It became essential,. therefore, Yo view
the government programmes within the total economic picture. A clear definition of
goals and programmes was also necessary in order to inspire the enthusiasm and
co-operation of the populetion. With the increasing importance of international
and interregicnal co-operation, goals and programmes were also needed for
presentaticn in international confrontation; it had to be ascertained where the
plansg of one country could suppert or might conflict with those of ancther country.
Finally, countries contributing capital or foreign aild tc developing countries
wanted assurance that the assistance offered would be constructively and
appropriately utilized. With such considerstions in mind, the participants in

the meeting agreed that planning for economic and social development had become

en instrument of increasing importance in developing countries even though their
administrative machinery might not be fully enough developed to meet the demands

of development planning adequately.

235. The participants fully recognized the fact that in many developing countries
planning had entered & criticel stage. There was a seriocus risk of disillusionment
because of the substantial discrepancies between economic and social development,
as outlined in a development plan, on the one hand, and the realities of

econcmic 1life, on the other. The reasons for those discrepancies differed from
country to country. There were instances in which the plan reflected wishful
thinking, or assumed domestic peolicies which the Government was neither able nor
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willing to pursue. There were other instances in which the plan assumed an influx
of foreign capital or foreign aid which was not forthcoming. In some cases plans
were faulty to begin with, owing to a lack of adequate professional personnel or
of statistical data. It was agreed that while every effort should be made to
remove those deficiencies, planning did not need to be delaved until every defect
had been fully overcome. Planning would have to proceed at first with inadeguate
personnel and data and with imperfect administrative machinery.

2h. Some participznts felt thst in view of the lack of adequate information
required for careful appraisal of the resources of the sconomy and the possibilities
that they offered, many developing countries might find it necessary to adopt a
system of partial planning of integrated public iavestments, wherein emphasis

would be placed on a number of soundly prepared projects and well-conceived
programmes relsted to the available resources. The difficulty envisaged in such
partial or sectoral planning was that the basis for its formulation was of a
qualitative nature and could not azlways be adequately elaborated within the general
framework of the needs and possibilities of the whole economy, In spite of that
deficiency, it was agreed that specizl attention should be given in many developing
countries to sector pregramming and project preparation during their initial

phases of planned development until mere statistics were availsble, greater
experience had been gained in planning and additional trained manpower had become
available,

25. It was considered that any approach to the administrative aspects of
development planning would need to recognize the function of the planning process
and the rcle that the plan should play in that process. In its broadest
definiticn, the planning process was directed towards a design for a strategy of
economic and social development of a country, as conceived by its pcople and
leaders. In developing couhtries, development was often directed towards economic
growth associated with social transformaiion.

26. The planning process was more than the preparation of a nlan or the production
of a document. It was the process of establishing social and economic goals for
which policies, programmes and projects, including the necessary mcbilization of
manpower and financial rescurces, were gpecizlly designed. Progress had to be
evaluated pericdically, deficiencies identified and adjustments mede, leading
towards a periodic revision and changes in the originsl plan. That wss not only

a task for the centrasl planning agency; it was a process which must permeate all
the govermment agencies and must enlist the participation of all members of

society.

27. The plan, as a document, was a useful tool but was not the essence of the
planning procegs. In mixed economies, it migh? be better to speak in terms of =
"target projection” rather than a plan, which was designed to outline the stage
of the economy in its major component sectors and branches at the terminal year,
should targets be attained. I3 might also outline the annual path which would
lead to the attainment of the objective during the period of the plan. The
"projection®, in one sense, represented a proposal for the activities of the
central government. It included tax and debt policies needed to finance those
public activities. It also proposed measures for provincial and local
governmentg over which the central goverrment had presumably some degree of
influence (e.g. by grants-in-gid), With regard to the private sector, the
projection spelled out what production, import, export, invesiment, and savings of
individuals and firms would be in accordance with the phase of eccnomic
development envisaged in the plan.
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28, If it was not likely that those private activities would be forthcoming under
existing policies, the projection could serve as a guide for modifying government
policies (taxes, subgidies, manpower training, investment bank lending and so on)
which might influence private activities tc move in the direction of the cbjective.
Most important, if the managers of private business were convinced that the
Government would play its role, they would act on gself-interest in the hope of
benefiting from the expected increase in markets ("information effect" of the plan)
and thereby contribute to some degree of "self-enforcement” of the plan. It was
felt that zs far as projections in the private sector were concerned a distinction
should be made, as regards expansion, between key industries essential for the
reconstruction of the economy and those of secondary impertance, since each would
reguire the application of & different policy measure.

2

29. As far as the private sector was concerned, those projections were considered
neither imperative nor predictive, but hypothetical estimates. Conseguently, they
were agble to influence such elements as the influx of foreign capital and foreign

aid only in a very indirect manner, Fluctuaticns in foreign markets for

export gocds could hardly be influenced by those projections. Such uncerteinties,
the participants felt, should be tzken into seriocus consideration in the planning

process,

20. In essence, planning was a programme for action, for which the plan or the
target projection was an essentisl tool. Such a distinction was considered an
essentigl element in administrative orgenization and procedures:; it would reguire
presentation of the plan in a way that would enable political leadership to
identify itself with the targets and programmes and to discusg them with
conviction., In many cases, however, that essential requirement would confiict
with the fact that highly complicated mathematical methods for programming had been
developed and used. Thelr great merit consisted in the fact that they could
detect internal incensistencies in propcsed programmes and estimates. But where
pelitical and administrative leaders might find difficulty in Jjudging whether the
available statistical data were adequate for the mathematical processing and the
significance of the findings, that requirement could not be properly Tulfilled.
The difficulty could be partly overcome by an adequate system of ccomrunication
between the planner and the political and administrative leaders. It was realized
that the lack of such a system was one of the maln problems hampering the planning
process. :

E. Conclusion

31l. The role of the administration in development planning is conditioned by the
activities of political, economic and social institutions, Where the administration
is limited in its means of taking action, there is the danger that the plan will be
a mere frame of reference without any practicel significance for either the private
or the public sectors. There is further the dual role of the administration,
ramely, the planning function which is directed towards expansion, and the
manegerent function which is concerned with stable currency, budgetary equilibrium
and balance of payments (i.e. "stabilization measures"). When the latter role of
the sdministration is made to conflict with the former, there is even greater
danger of stagnation and lack of self-sustained growth.



32. It 1s not encugh to describe the administrative structures and procedures
withkout relating them to the particuler craracteristice c¢f tlreir econcmic and
sceiel structures which tend to limit the administration's effectiveness in
taking action. In almost all develcpirg ccuntries, the major obstacles to rapid
develorment snd growth are inherent in the basic economic and social conditions
of the country:

(3) Tne administration is not adapted to the functions required in a modern,
goal-conscicus society. Likewise, the competence of personnel, their stebility,
the imperscnal nature of official activities and the delineation of responsibilities
are not ensured to a satisfactory degree;

(E) The economy is inarticulete in that the markeit mechanism works badly,
growth fails to spread, and global and indirect administrative measures are of
limited effectiveness;

(g) The establishment of priorities involves serious choices because of the
tremendous gap between needs and resources;

(g) Dependence on the outside world tends to distort the establishment of
objectives and the means for achieving them; e.g., fluctuations in export prices,
the freedom of foreign firms and lnvestors to make independent decisions end the
divergent strategies. connected with foreign aid;

(g) The size of underpopulated States is a hindrance to develcpment planning
within a national framework. While a solution may lie in multinetional
associations, the political conditions do not yet exist.

23. Although a thorough anelysis of these cbstacles to development was outside the
scope of this meeting, it was nevertheless necessggry to point out that the
administrative factors in planning could not be meaningfully studied, except in
that over-all context of complex relations. No speciel medel for administrative
organization could be used as a criterion for classifying the various national
experiments. The successive stages of development in the national econcmy called
for corresponding changes in the organizationsl forms. Just as planning was e
process of continual creation, so the administration had to contimually adapt
itself to such development in order to encourage progress.



IT. ORGANIZATTON CF THE PLANNING PROCEDURE

A. Respongibility for planning

24, In order of procedure, the planning process consists in the evaluation of
possibilities and objectives, the formulation of policies, the realization of

these objectives, the preparation of specific projects and programmes of actiocn,

the implementation of projects and the periodic review, co-ordination and
adjustment of the plan. These elements in the planning prccess introduce a new
factor into the administration of a country which affecis its traditiocnal
functioning. This calls for the linking up of the planning and management functions
of the administration in order to arrive at a balance between opposing reguirements.
The responsibility for this new function, which must be carried out on a continuing
and permanent basgis, is decided in various countries cn the basis of the degree of
importance attached to planning as a whole, the stage of the country's development
and the political, social, economic and technical conditions of the country as well
as the existing structure of the government. Consequently, the first problem to

be solved is to decide whether a special planning organ shouid be created within
the administretive organization of the country. If not, the planning functions
should be entrusted to an existing ministry, such as finance or economy, with the
risk of naticnal planning losing its specific character or the entrusting ministry
endangering its traditicnel tasks. If neither of these glternatives is chesen,

the structure of an existing organ should be adapted to enable it to undertake the
functicons of planning.

55. The determination of the extent of application of & plan, which reflects the
degree and nature of Sftate intervention in the economy, 1ls essentially a political
decision. Once this decision has been taken, the actual preparation of the plan
and its execution become a task for the administration; and there is a tendency
in many developing countries to entrust this task to a single central planning
organ,

B. Crganization of the central planning organ

36. An examination of this orgen was found to be related to the scope of its
duties, which depended directly on the decision of the political authorities
referred to gbove. The organ's field of competence could be assessged cn the basis
of the econcmic and social activities involved, which were usually defined in the
constituting legislation. The organ could alsgo be studied more thoroughly on the
basis of the nature of the planning powers it actually exercised over the various
sectors of econcmic activity; that in turn depended orn whether planning was
imperative, covering all economic sectors, whether it was indirect, based on
over-all cr selective methods of action, or whether it was purely indicative,
limited te registering the forecasts of autonomous economic agents.

3T. 1In choosing a responsible planning crgan certzin administrative provlems may be
raised in connexion with its size, location and the organization of its external
relations with the Government, the administration, the private sector and agencies
of foreign existence.
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Size of the central planning organ

38. While this depended on the type of plannirng envisesged, it alsc involved the
availability of trained staff. The wider the scope of the plan the greater would
be the need for competent officials with a wide range of qualifications. The size
of the organ also depended on the duties assgigned to it. Where the organ was also
responsible for the execution of the plan, the size of its official staff was
consequently influenced.

%9. A country with only a limited number of trained staff would have to
distribute that available staf'f between the planning organ and the other
administrative divisions. That distribution involved a cheoice in which the
extent of the duties entrusted to the plamning organ and the administrative tasks
carried out by the various ministries were taken into account. It was the
conclusion of the Meeting that the gize of a centrsl planning organ depended on
political considerations, related to the extent of the mission entrusted to it,
and administrative considerations, based on the rational distribution of the
eveilable qualified staff between The planning organ and the management organs

of the administrative departimenis.

Organizational location of the central planning organ

40, The organizational location of the central planning organ within the
administrative structure was a decision Tor the political authorities. It was
generally agreed that the authority of this organ would be greater if it were
closely involved with the Chief Executive.

41. As a planning agency with a specific function, the central planning organ had
to be given & wide range for autonomous action vis-a-vis the existing administrative
machinery. Such administrative autonomy was sometimes supplemented by financial
autonomy through the allocation of resources for its own use. While authority and
autonomy were congidered essentisl, they were not sufficient for an effective
operation of the organ. The planning organ should be so integrated into the
administrative machinery as to enable it to exert an influence on the existing
machinery and in turn benefit from its co-cperation.

¢. External relations of the centrazl planning organ

Relations with the Government

Lz, While the division between the political and administrative spheres was clear
in theory, it was much less clear in practice. In theory, it was the function of
the pclitical authorities to define the aims of planning, of the central planning
organ to prepare the plan from the technical aspect and of the administration to
implement the plan directly or indirectly. In actual fact, however, political
interference might bring reverszlis into the fixed long-term objectives of the plan
while the administration tried to ensure its continuity in spite of ministerial
changes. On the other hand, the edministration might deliberately or through its
own inertia hinder the development policy decided cn by the Government.

4z, The organ's liaison with the political suthorities was usually assured by a
planning council or committee which supervised the work of the organ. That
counceil usually included members of the goverrnment and sometimes senior officials
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end other interested parties. In many new States, particularly in those with a
single-party system, the party was often represented on the council by its leaders,
That close de facto relationship between the party machine and the central planning
organ had the advantage of invelving the political leaders with the basic planning
optionsg that would influence the future of the country. If, however, the
relationship was dominated by those leaders, it might lead to technically
questionable decisichs through subordination of the planning organ to the political
party.

4L, Participation of the Chief Executive in the work of the planning orgen might
take different forms. Most planning organs consisted of a permanent secretariat
under the supervision of a board which almost always included government
representatives. It had been cbserved that that system of representation would
permit constant exchanges between the supreme planning authority and the Government
and thereby contribute an element of realism tc the recommendations of the planning
authority. On the other hand, the relationship could bring an element of confusion
among political, technical and economic criteria and make it impossible to
distinguish between the activities of the planning zuthority and those of the
regponsible Ministers and the Cabinet.

Relations with the administration

45, The important guestion there was the organic relationship of the new agency
established for new tasks with both the central and the regicnal administration.
Since rational planning was & new function in which the central administration had
to participate, there was the necessity for & permanent liaison by which the
planning organ could obtalin the information it required from the administration
and could inform the administration of the various stages in the preparation and
execution of the plan. In order to facilitate that liaison, many countries had
set up planning units in the technical ministries for preparing programmes and
project proposals in their respective fields and for facilitating the translaticn
of the plan into detalled programmes of action. To avoid hampering the ncrmal
activities of the varicus divisiocns or ministries of the central administration,
cgre had to be taken to make this liaison as flexible as possible.

46, While there is no ideal solution, two forms of liaison appear to be most
favourable. ¥First, there should be a representation of the central planning organ
in the existing administration through the attachment of a planning bureau to the
minister or director-generzl of every ministry and public bosrd. Second, the
traditional administration should be represented in the central planning
organization, That perticipation wasg obtained in the variocus committees of the
planning organ with the ministerial representatives carrying a large pert of the
planning duties under the co-ordinaticn of the central planning organ. The
relations of the central planning crgan with the regional administration could be
established through regional correspondents who constituted a communicative
network adjusted to develcpment reguirements. At both the preparatory and
execution stages of the plan such liaison was considered desirable to effect a
two-way exchange, i.e., the asgociation of the regions in the planning process
Through the mutual over-zll study cf the prospects of economic and sccial
deveiopment of the regicn concerned, and the allocation of national resources

to the regions with a view to reducing regional ineqgualities. Those were two
complementary, but often contradictory, aspects of the same process. It was
pointed out that that relationship was one of the most difficult of all the
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edministrative aspects of planning owing to the lack of trained personnel on the
regional level and to the fact that regicnal planning raised more complicated
problems than might be supposed. It was only in countries with =z long history of
centralized ecconomy that the central planning organ was properly linked with the
regional organs of adminisgtration,

Relations with the private sector

47. One of the essential conditions for the success of a national development
plan was the mcbilization of &1l the economic and gocial forces in the nation for
participation in the various stages of planning. The way in which the relations
between the central planning organ and the representatives of organizations of
employers, workers and other social groups were organized raised a political
problem which would be dealt with by the Government. Ag State intervention
increased in the economic and social activity of the country, the development of
a tripartite body representing the administration and the country's employers and
workers could be observed. GSuch a relationship could be established at three
different levels, namely, by the representation of social and professional bodies
in the central planning organ; the participation of such bodies in the elaboration
of the detailed objectives of the plan; and the co-operation and active
participation of these bodies throughout the execution stage cf the plan,

Relations with sgencies of foreign assistance

L8. In developing countries, public and private foreign assistance contributed
substantially to planning endeavours. Foreign grants end investments in both
technical and financial forms were among the means for achieving planning
cbjectives. However, such foreign assistance might have its drawbacks. Foreign
aid earmarked by the donor body for a specific project might upset the priorities
set out in the national plan. Private foreign investments had thelr own objectives
based on their internationsl policies which might not necegsarily coinecide with
thoge of the plan. The participante of the meeting thought, therefeore, that in

go far as all naticnal development plans entailed foreign assistance of some kind
for achieving their aimg, the cbjectives of such assistance would have to be
reconciled with the needs of national planning. But while administrative

measures alone could not always reconcile these objectives, it would be possible,
nevertheless, to organize the relatiocns of the central planning organ with external
decision-making bodieg either by granting the organ scle responsibility for
negotietions related to foreign assistance or by submitting to it for consideration
211 deciszicns taken in that regard. In some countries the centrsl planning organ
was net only consulted on any project invelving external finance, but was also a
participant in the negotiations. It was also suggested at the meeting that a
similar co-ordinating function be entrusted to the planning organ with regard to
foreign expert missions and the award of fellowships for studies abroad, so that
the way in which multilateral and bilateral technical assistance conform %o the
objectives and priorities laid down in the naticnal plan could be observed. There
were specific cases where ministries such as firance and education claimed this
co-ordinating responsibility and where other technical ministries often tried t:c
maintain direct contact with foreign orgsnizations offering assistance. Where
such co-ordinating responsibility could nct be entrusted to the central planning
organ, every effort should be made to associate the organ with the negotiating
authority sc as to ensure conformity of any partisl programme prepared by foreign
experts for their particular fields with the over-all priorities of the national
plan.
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D. Conclusion

L9, Experience shows that the machinery for the performance of planning functions
varies necessarily from ccountry to country, depending on such factors as the
importance that a country attaches to planning, the level of econcmic and soclal
development, the nature of the economic system and the existing structure of
govermment. Responsibility for the variocus planning functlons has in some
countries bveen assigned to existing government entities, while in others it has
been given to newly created planning organs., Where planning functions are
entrusted tc a centrel planning organ, it is desirable that the organ be located as
c¢closely to the Chief Executive as possible, in order to secure for it the high
degree of status necessary for the performance of its duties, especially those of
consultation and co-ordination with other branches of the administration, political
and geverrment circles, soclal and professional organizetions and agencies of
foreign assistance, Because of its comprehensive nature, development planning
neceggerily involves the effective contribution of verious professions and
disciplines. It is essential that the central planning organ establish full
co-operaticn among technicians representing 211 these speclalizations as partners
in a single undertaking. As planners, these technicians must possess a deep
understanding of the problems of modern sceciety and be able to adjust their
methods of operation to the requirements presented and the opportunities offered
by modern science and technology. In order to fulfil this specific functicn the
central planning agency must not only cperate research units within its framewerk,
but also collzborate and utilize the facilities of existing research institutes

of special competence, be they private or public, national, interregional or
international,
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ITITI. FORMULATION AND APPROVAL OF THE PLAN

A. Methods of plan formulation

50. The methods of preparing plans differ greatly depending on the nature of the
political and eccnomic systems under which they exist.

51. In the centrally planned economies, in which the principal means of proeduction
are State-owned, the plan is an integrated body of decisions which determine both
the objectives of eccnomic and sccial policy and the means for achieving them.
Consequently, the plan is imperative and must be carried out by the various crgahs
of the economy.

52. In eccnomies based on private enterprise, or in mixed economies, the planning
activity 1s carried ocut essentially by individuals or firms acting in the light of
their own economic assessments and of market conditicns. In such cases, & national
development plan is concelved of as a means for guiding and co-ordineting direct or
indirect State action with reference to coherent producticn and investment goals
for the principzsl branches of the economy.

5%. In most of the developing countries, planning takes place within a free-
enterprise ecconomy. 1In each of These countries, however, the importance of foreign
firms [over which the plan has only limited influence) and the shortage, despite
governmental encouragement, of private-enterprise entrepreneurs compel the State

to take an important share of the initiative in economic development.

50, Restricted rescurces in trained staff and capital compel these countries to
distribute those resources in the most possible rationsl way, based on an over-all
plan, which helps to limit the choices of action. The dependence of the plan on
income from exports and foreign 2id is a factor of uncertainty which influences
preparation,

55, It is not possible to draw a distinction between "imperative" and "indicative”
plans, as a2ll plans zre a combination of imperative and suggested objectives. It
would be better to distinguish them in accordance with the respective extent of
these two types of cbhjectives, as preparaticn procedures differ for exact
programmes and cperations and for over-all aims covering an entire branch of
ectivity.

56. The eccnomic and social development of the developing countries differs widely
and, even within single countries, there are considerable differences between
regions. Conseguently, planning methods and the administrative aspects involved
may vary considerably within the same country, depending on the stage of econcmie
and social development reached in each region.

57. Despite these differences, as observed above, certain stages in the process
of plan formulation are generally followed. Essentiel information must be
ccllected, the detailed objectives of every branch of activity must be prepared,
the necessary adjustments made and the plan finzlly approved., In each of these
stages, the administrative functions to be performed must be defined, the
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appropriate machinery and procedure selected and its operation organized. Tt was
on these administrative aspects of plan formulation that the meeting focused its
attention.

B. Statistical information for planning

58. WNational development plarning is based on available statisticel information
about & country's economic and financial situation. The amount of basic data
required for such plamning depends on whether the plan is intended to be over-all
or sectoral, whether i1t is based on long-term or short-term forecasts and whether
it is indicative or imperative. In the case of an over-all national development
plan, extensive information is required on every branch of activity, the relaticns
between these activities, regicnal differences etc. Where such information is
lacking, partial plens for immediate action affecting a few key sectors are
considered desirable until basic information for a more comprehensive plan can

e made zvailable. The first step in that exercise is to collect and utilize

all existing information. In general, the main scurces of information are the
various ministries, particularly the ministry of finance which supplies information
on foreign trade, available foreign currency and tax allowances; public and semi-
public bedies, e.g. the central banks; and private bodies such as trade unions,
trade associations and industrial enterprises.

59. There are two administrative problems involved in the collection and
utilization of statistical information. The first involves the powers of every
organ or unit cherged with the collection of information. Where that duty is
assigned to the central planning organ, its pcwers must be clearly defined.
With regard to variocus economic and sccial organs, it ig difficult to reconcile
information needs and the respect for business secrecy, especially when such
secrecy 1s a wvital part of ecconomic organization. In some countriles, such as
France, opposing needs are yreconciled within liaison bodies. There a private
information office is responsible for ensuring liaison between the private sector
cf the eccnomy and the administration while protecting confidential business
matters at the same time, In some countries, e.g. the Uanited Arab Republic,
the Ministry of Planning controls the main statistical and documentation organ,
and, by the terms of Pregidential Decree No. 232-1¢60, can demand all the public
and private information it may reguire for planning. In any case, there should
be a flow of information tetween the centre and the periphery, i.e. between the
capital and the various regions of the country. It is the view of many that the
difficulty could be overccme if the c¢ollection of information was not .
overcentralized, but rather if the regional informaticn and documentation bureaux
were relied upon. The second administrative problem concerns the organizing of
statistical data for planning needs. Since the raw data ccllecied may be partial
or diverse, the organ responsible for studying the existing situation would have
to reclassify and unify them by compiling them on a uniform basis. Co-ordinaticn
is then of primary importance and may possibly be achieved on the basis of
gtatistical series already evailable which could then be reduced to common
dencminators. It was the consensus st the meeting that, even where no satisfactory
general statistics exist, it was preferable to embark on planning without delay.
Such methods as public opinion polls, internationsl comparisons and firsthand
estimates could be used for meking estimates with a sufficient degree of precision.
In addition to statistics, other data on such matters as the economic potentisal,
human resources, social conditions should also be collected. That was a field
in which international technical assistance, for example, the United Nations
Special Fund, could make a valuable centribution, especially where there was a
lack of local gkilled personnel. ¢
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C. Determination of priorities and main choices

60. The choice of the mein sccial and econcmic objectives is a task for the
political authorities, Political choices, however, must be prepared on the
administrative level, and it is the function of the administraticn to present in a
coherent manner the long-term implications of the various alternatives offered.
The central planning organ, therefore, prepares provisional drafts of the plan,

in which an attempt is made to indicate the possible consequences of certain
choices as well es the conditions necessary for obtaining the anticipated rates

of growth in the economy. It also underlines the possible incompatitility beiween
the aims that the plan is intended to achieve. It is at this stage that the
planning organ attempts to carry out its preliminary consultations with experts,
civil servants and the organized groups of the private sector. Great importance
is attached to political factors in the choice of the main objectives. The
decision-making body is a government organ, usuzlly an interministerial commitfese
presided over by the head of the government. It is usuaslily the practice that the
main choices made be submitted to the political assembly for its approval.
Parliamentary consultation is essential to provide the decisicon-making organs of
government with a valuable idea of public opinion and also to enlist wider
ce~cperation at the subseguent stages of the plan's preparaticn and implementation.

61, It is also realized that in certain countries the fixing of the naticnal
objectives was undertaken by an individual rather than a group. He is usually
the head of state and of the govermment at the same time, and the leader of his
party. In countries of a single-party system the party sets forth the main
objectives of {ihe plan, which are discussed by its executive organs before being
igsued as govermment directives.

D. Determination and formulation of sectoral and regionzal objectives

62. 4 plan is more than a series of general predictions defining the
interraiations between the various branches of the economy. It also consists

of the formulaticn of sectoral cobjectiveg, including allocaticon of resources to
agriculture, industry, transport, power, soclal services etc. It is desirable
that the central planning organ should bear the main responsibility for.'
co-ordinating these different programmes. At the same time the organ should not
necessarily draft ail these programmes; rather, it should invite the technical
ministries and all the decision-making organs t0 submit detailed sectoral progrermes
within thelr areag of responsgibility. This system of participation corresponds to
a technical need in that the speclalized ministries are wmuch more familiar than
the central planning organ with the needs, potentialities and tecknical conditions
in their own fields of competence. Furthermore, thege ministries will much more
willingly carry out, or help to carry out, programmes which they themselves helped
to draft. In determining sectoral objectives, the central planning orgen carries
out a technical activity by indicating the aims for each main centre of activity
in the light of the priorities and available resources, i.e. for rates of
expansion, production targets, manpower needs, volume of investments etc. This
constitutes the working programme which serves as a basis for the preparation of
detailed sectoral objectives. It is here that the central planning organ
undertakes its important consultative role of interrelating the specific

interests of the public and private sectors.
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Interrelation of public and private sectors

63. The representatives at the meeting considered that the most important
administrative task of the planning organ in that connexion was to secure the
vwidest possible participation of the administrative, social and prefessioral bodies
in the planning process. It was recognized that very often the administration's
attitude towards the private sector, and vice versa was marked by suspicion, tending
to undermine the spirit of co-cperation and co-ordination essential for an effective
planning process. That situation could be improved by definite administrative
measures such as the participation of repregentatives of the private sector in the
work of the commissions and committees responsible for formulating sectoral
programmes. Mzny developing countries were placing speclal emphasgis on the need
for using various direct and indirvect inducements, e.g. price policy, fiscal policy,
granting of import licenseg, exemption from import dutles, and subventions as a
means of furthering the objectives of the plan. That implied a policy of selective
intervention in favour of those private enterprises whose development was regarded
as desirable Tor general econcmic growth.

64. Where private enterprises had been involved in the various stages of planning,
the result had been one of growing confidence, more positive attitudes on both sides
and the breaking down of prejudices. The private sector gradually came to realize
the advantages of being informed of the long-term aims of the State's development
policy, while the administration acquired more knowledge of the needs of private
enterprises and the potential contribution of those enterprises to the success of
the implementation of the plan.

65. The important administrative question, however, was how to effect that
relationgship. The Tollowing measures were considered:

(g) Hepresentation of organizations. The central planning organ should be in
a positicon to obtain the opinions of all those who would perform tasks set oul in
the plan and to be infecrmed of the projects of the major independent decision-making
organs. That would involve consultation with a2ll the ministries and the
representatives of employers, workers and farmers' organizaticns. In countries
where the administrative machinery was firmly esteblished and where representative
professional organizations and trade unions were staffed with qualified officials,
the preparation of the plan would become a collective task shared by a largs number
of individuals. In many developing countries, however, shorfage of trained
administration staff and lack of competent officials in the professicnal, trade
union and agricultural (farming) organizations made the collective task of planning
much more difficult. In any case, the few gualified personnel in those countries
had to be involved in the task of planning. That in itself was a training process
which would enable participants to realize the great naticmpal objectives.

(E) Farticipating organs. In most cases, the planning organ established
working committees along vertical lines for the msin economic apd social sectors,
e.g. agriculture, industry, power, health and other committees were often
supplemented by horizontal committees desling with such general problems as finance,
foreign trade and employment. The work of those committees was to be carefully
brerared to avoid prolonged meetings which often cconsumed the precious time of
officiels who were already overworked. In all casges, the personality of the chairman
end the choice of the raprorteur should be a matter of special conslderastion, since
the success of the committeeg depended largely on them. Although the existence
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of horizontal and vertical committees was desirable, lack of adequate personnel in
developing countries made it essential that a more flexible procedure be adopted,
such as small werking parties, ad hoc meetings and direct consultation of the
planning organ with interested organizstions.

{c) Arvitration procedures. It was observed that although the planning organ
defined the scope of the tasks and the financial limits Tor each sector of activity,
there was always the pessibility that the detailed objectives would exceed those
predictions. That called for a machinery of adjustment operaticons and inter-
gectoral arbitration. At the administrative level, arbitration cccurred at the
end of a process of extensive communication between the planning organ and the
working committees Tor each sector. The planning orgen frequently conducted
arpitration before submitting a synthesis to the goverrment; but when there were
items of disagreement with regard to problems of some importance, arbitration was
carried out by the govermment itself.

Regional planning

66. Regicnal planning is one of the areas in development planning which is still
not fully developed even in the most industrialized countries. COne of the reasons
for this 1s that regional planning is seldom well integrated into over-all national
development plans. In many instances, regional needs as such are not taken into
serious account in national plans which define priorities in the scale of the
country as a whole, thus aggravating regional inequalities in nstional development.
The meeting agreed, therefore, that the most appropriate procedure to follow in
regicnal planning was to compare the natioral plan drafied by the central planning
organ with those projects submitied by regional authorities. Adaministratively that
entailed the central planning crgen's submitiing directives tc the regional
authorities, descriving both the national objectives for every sector and the
resources to meet these cobjectives on regional levels. It alsc involved the
existence of regional planning organs capable cof supplementing such data, discussing
it, and formulating exzct objectives based on it and corresponding to the over-all
needs of the region.

67. Cther administrative duties include determining the extent to which the
preparation of regional objectives and projects must be detailed and the drawing

up of & time-table giving the final dates for such preparation. The most impertant
topic considered at the meeting was the regional machinery of plan preparation. The
question under discussion was whether the existing regional machinery was adequate
for planning or whether new machinery should be created for the purpose. While the
problem also arose on the national lewvel, it was found to be 2 much more serious
obstacle on the regional level, owing to a shoritage of gualified officials. In
countries with centrally planned economies, the preparation of national and regional
programmes was & single process. Each of the economic units plans ite programmes

in the light of national priorities, and the total local and regionsl objectives
constitute the naticnal plan after necessary adjustments at every level have been
made to ensure z positive balance of material finance and manpower. In France, for
example, it is proposed that under its next plan (1$66-1969) the divisicn of
regionzl ministerial units be gradually changed so as toc coincide with the twenty-
one programme regions. While the representatives of the varicus ministries would
meet at interdepartmental conferences, regional expansion committees containing
representatives of both the publiec and private sectors would serve as adviscry

bodies.
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68. To overccme some of the adminlstrative implications of the preparation of
regional programmes and their integration into the rnational plan, it is nct enough
to alter the preparation procedure but the regicnal administrative machinery must
alsc be adapted to the needs and purposes of planning.

Urban planning

69. The meeting considered the great problem of planning and administration at the
urban level which concerned, first, the relaticn of planning agencies and functions
to other administrative apparatus for decision-making and implementation as well as
decisions taken after the plan had been officially adopted; and secondly, the need
for various types of co~ordinaticn with regard to the following:

(g) Different types of planning, e.g. economic, social and physical. This
was primarily a question of identification and definition of planning systems,
gince changes in one activity required corresponding changes in other activities;

(g) Urban-related activities of different branches of higher govermments,
particularly national Governments. This type of co-ordination could be effected
in part Ly establishing special ministries responsible for urban functions;

(c) Planning and administration of urban functions at the naticnal,
intermediate and local government levels. This vequired first, a recognition by
higher levels of govermment of the nature of the problems faced by local governments,
and secondly, both technical and financial assistance in meeting those problems.

The giving ¢f such assistance should depend upon the local governments' meeting
certain reguirements, such as the preparation of local plans and programmes;

(Q) Planning and administration among different urban govermments,
particularly those of metropolitan areas.

E. Administration of social services

70. The representatives at the meeting gave consideration to the importance of
gocial service administration in the plannirg process, and to the relationship
between social and econcmic planning.

Educatioral planrirng srd education of planners

TL. It is increasingly reccgnized that the development of human resources is as
essential for economic grcwth as the development of material resources. In this
connexion, it was stated that the requirements in skilled labour for short- and
medivm-term plans cculd be better satisfied by establishing or improving short-term
vocational training progremmes. However, since education was valusble over and
above the econcmic needs for technical skills and preductivity, comprehensive
programmes over a long-term period should be considered in relation to long-term
economic plans. In the context of a national planning effort the educational
planner would be faced with certain administrstive tasks, including:

(2) The disgnosis and appraisal of the existing educational system;
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(E) The setting of basic objectives, priorities and directives for change
in the broad magnitude of resource allccation and programming in terms of specific
educational goals;

(E) Evaluation and revision of plens in the light of implementation and of
new econcmic and demographic developments:

(Q) Mainterance of the necessary contacts with national research groups of
educators and others concerning measures to improve the effectiveness of research
ard experiments in education.

Wational development requires competent personnel in many fields and at many levels
in pianning and in execution. The precise numbers and gqualifications of staff
required depend on the varicus sectors and links of govermment.

72. Two general types of skills are needed in any planning institution namely,
co-ordination skills and programme skills. Co-ordination skills include the duties
off communication, liaison and negotiation. Progremme skills include the ability
to etate the problem and to tabulate and interpret the avzilable and relevant data
needed for decision-making. These two types of gkill gre difficult to find in the
same person. In fact, the pressures and interruptions which of'ten intrude on the
time of the co-ordinator-planner impede the performing of the tasks of the
programme-planrer, but the two must work in close co-operstion and in a spirit of
understanding. It was suggested at the meeting that the education and corientation
of both planrners be directed towards national development in general and not on its
segments and specizlties. (In a develcoping society, it must be remembered, the
whole is grester than the sum of its parts.) The personal gualifications of the
planners are as important as their intellectual equipment. The members of the
high-level cabinet or presidential secretariat, it has been said, must possess the
gualities of great physical vigour a2nd a passion for anonymity. They must be
peychologically mature and well-adjusted perscons. As they must deal with politiecal
leaders and with technical specialists and persons of all types, they must be
sufficiently secure to respect the competence of others and to be willing to
delegate the maximum of responsibility to the appropriate sectorazl and regional
levels and not be inclined to interfere in the detsils of every specialty. Planners
must have the ability to translate broad aspiratiocns and policies inte programmes
and projects capable of execution.

7%. The meeting agreed that it would not be useful to formulate a universal and
standardized formula for the personnel requirements for all countries which were
undertaking the complex task of national development planning. The differences
from country to country were so vast and the knowledge of the planning process was
being revised so often that only the most tentative generalization could be made -
and even such generalizations were subject to a wide variety of applications,
depending on the stage of preparedness in each individusl country and, above all,
on the availability of trained and motivated perscnnel.

Health services in national planning

7h, The preservation of health ensbles man to enjoy a useful and productive life.
National health planning within general development planning attempts to define the
most prevalent diseases, draw up a pattern for the required health services,
ascertain personnel needs and formulate a health education programme for the staff.

~27 -



Attempts by health services to curb population growth can be successful only when
health services have achieved country-wide coverage. It was pointed cut that
urbanization might create shanty towns and slums, and that the planner would be
required to attend to the health problems found in those communities and to ensure
proper town planning and urban sanitaticn. Industrialization could create dangers
to health from air and water pollution. The proper siting of Industries, the zoning
of land and appropriaste plant design were therefore necessary. The health and
safety of workers who had turned from rursl occupations to industry called for the
establishment of occcupational health units. In the agricultursl sector, unplanned
irrigation tended to disseminate parasitic diseases, and at the same time the use
off pesticides and insecticides might constitute dangers for those handling them,
and public health prcblems arising from residues of such substances in food., Some
of the health hazards attending national development might as in the past, have
digastrous economic implications as well as medical consequences. They would be
best prevented by ensuring adequate and timely technical advice by competent health
suthcrities in the course of development planning.

Integration of economic and social objectives

T5. The need for maintaining a balance between socizl and economic development

was discussed by the meeting. It was recognized that in the allocation of resources,
too much emphasis had often been given to the productive sectors without recognition
of the importance of certain preconditions for rapid econcmic growth. It was
stressed, therefcore, that an sttempt should be made to analyse the sceial aspects

of over-all planning and to agsess the conbtribution to national development of
increased expenditure on social facilities. Such a contribution could take the

form of direct improvement in the gquality of health and educational facilities, and
of the expansion of total output through the greater productivity of a healthy
working populaticn.

76. While there is a constant interaction between econcmic development and social
change, there are many instances where traditionsl and customary social patterns
present serious impediments to economic progress. Among these impediments are the
existence of social and religious customs and taboos that hamper economic
development, restrictions on the role of women in economic life, restrictions on
land use and immobilization of land rescurces, and the social implications of
industrialization. FProblems of that nature, and indeed most of the problems involved
in social programmes in developing countries, reguire intensified research activity
if they are to be tackled successfully and with due regard to the necessity of
accelerating economic growth. Although a good deal of research into some of the
related problems had been carried cut, the dissemination of the results had not coften
been very effective. The meeting therefore recommended that the United Nations and
the specialized agencies intensify their research activities in that sphere with
special attention to the sccial factors which the administration should take intc
account in the planning process, either because such Tactors would inhibit the
effective execution of development plans or because they could, if properly allowed
for, facilitate the attaimment of planning objectives.

F. Approval of the plan

77. Two aspects of the last stage in the decision process of planning are the
approving authority and the legal scope of the decigion.
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The approving suthority

78. In the absence of a parliament the plan is usuzlly approved by the govermment
or the Chief Executive, often in the form of a decree. Where there is a parliament,
the plan is generaslly submitted to it by the govermment. Approval of the plan is

a long-term commitment, constituting a new departure in law and decree-making in the
gense that a development plan cannot be enforced 1n the same way as an ordinary

law or decree, even though the approval takes a legal form. B8ince parlisment has
the power tc decide with regard to the annual budget and the granting of investment
credits for the execution of the plan over a period of several years, the plan must
be associated with the definition of this long-term economic policy in order that
the continuity of the plan may be guaranteed.

The lezal scope of approval

79. Approval of ihe plan constitutes a general commitment whereby the government
undertakes the necessary measures for its execution while parliament makes available
the means for its execution. The difficulty in defining the legal scope of &
development plan is that it is not always clear whether the plan is merely a study
published bty the govermment or a statement of intentions or whether it calls for
direct and specific action. In develcping countries, uncertainty regarding the
emounts to be provided through foreign zid and foreign trade make the approval of
the plan purely indicative in sccope. The approved decigsion does not necessarily
bind the private sector to contribute to the plan but only empowers the gevermment
to undertake ihe necessary regulative measures tc promote, directly cr indirectly,
the canalizing of private investments along the lines of the priocrities set cut in
the plan.

Publicizing the plan

80. Effective implementetion of the plan depends also on the extent to which it

is publicized among the administrative department, the independent decision-making
organs and the public zs a whole. While the task of disseminating information about
the plan can be entrusted to the central planning organ, the intensive efforts
required to enlist the enthusiasm and active participation of the whole nztion
demand unquelified co-operation with all social and professional organizaticns such
a8 trade unions, youth movements, political perties, and co-cperatives.
Consequently, the govermment should spare no efforts, cnce the plan is approved,

in defining the methods tc be adopted in presenting the plan to sll segments of the
population., This invelves detailed explanation of the meaning and significance of
the plan through a carefully worked-out process of dissemination, to arouse national
conscicusness with regard to the implementation of the plan as a collective project.

3. Conclusion

81. The aim of a development plen is to solve economic and social problems by

means of rapid and sustained growth of the economy. Ceonseguently, a plan should
accomnedate all the necesgary instruments of pelicy, economic and social, and

should alsc provide for the administrative and technical machinery for the
achievement of the objectives of the plan. Successful formulation of a comprehensive
plan requires a balanced division of functicns between the central planning organ
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and sectoral programming unite in the variocus departments and agencies. Where the
sectoral programmes have not been fully integrated into the national plan, the
central planning crganization shculd be strengthened, and where the national plan
has not been fulily defined in the form of sectoral programmes and projects, the
peripheral network of sectoral programming units should be developed. The extent
to which planning can be successfully formulated ard implemented depends on the
degree of efficiency of the entire administrative machinery. This machinery must
therefore be adapted to the new functions of planning by means of administrative
reforms in such crucial areas as:

{a) The building of adequate statistical facilities, by which accurate
knowledge about available human, natural ard other resources and basic statistical
data about fundamental features of the economy could be provided for a realistic
appraisal of development problems;

(p) A medern natiornal accounting system to enable better planning forecasts
and projecticns;

(c)} A programme for a performance budget indicating the annual appropriations
for the public sectors within the framework of long-term programme performances;

(g) A well-organized civil service with adequate treining facilities to
supply competent personnel; and

(g) An effective system of communication to permit a general understanding
of the plan and its objectives, and for cocllaboration among &ll those involved in
the execution of the plan.

82. Over and above these administrative reforms, there is an urgent need for
consultation machinery whereby the greatest participation of various professional
groups is ensured. BSuch participation is essential at the stage of preliminary
discussions to enable swiftness of action and conformity of opinions at the time

of the final decision. In developing countries where the shortage of well-qualified
staff within the administration is acute, the need for a properly defined process
cf participation through consultation with social and prefessicnal groups is even
more urgent. The co-cperation of these groups is needed in order to obtain their
expert advice and guidance especially in the choice of policy instruments for
achieving the plan's cbjectives. In some countries, such consultation has taken
the form of panels of experts advising on sectoral or regicrnal projects or other
special fields. An entire dislectical process is involved in which are to be found
on the one hand the interests of the various participants, and on the other the
possibilities and limitations (technical, financial, human) which are governed by
the vital need for cohesion.
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Iv. ZEXECUTICN OF THE PLAN

A. (bstacles to plan execution

83, Having taken intoc account the fact that many development plans fail to be
fully implemented, the meeting scught to analyse some of the causes of such failure,
particularly the administrative difficulties that impeded the effective
implementation of the plans. It was pointed out that planners were often sc
concerned with the internal coherence of their plans and the perfection of their
models that they devoted little attention to devising effective machinery for the
successful execution of the plan. In considering implementation difficulties, a
distinction was made between political and technical factors, on the one hand, ard
purely administrative factors, on the other.

8h. In discussing such pelitical factors, it was noted that while the mobilization
of effort devoted to the plan was based on an assumption of contimuity in
governmental policy, internal or external pressures aimed at altering the targets
or decisions related to the application of projects were inevitable in the ccourse
of implementaticn. Furthermore, since plans were usually bzsed on optimistic
hypotheses (e.g. stability of prices and wages, regular expansion of export trade,
Toreign aid, public revenue and both public and privaete investments), it was not
rossible for every eventuality to be anticipated, with the result that unforeseen
events often called for reconsideration of whole questions of priorities. Finally,
since the plan did not cover every aspect of economic and financial policy, short-
term exigencies which might demandé urgent measures for carrying out the plan might
have been initially overlooked. The desire to balance the budget or to maintain

a positive balance of foreign exchange might result in measures which would be
incompatible with long-term development targets. A planning policy, therefore,

had to be closely related to policies concerning manpower, the budget, credit and
taxation, all of which relied on continuity in governmental policy.

85. Technical difficulties might arise during plan execution as a result of a
number of factors. As summed up in the meeting, they were:

(a) Lack of, or inaccuracy of, data;

(g) Failure to a2djust planning methods to local conditions;

(E) Inadequate technical preparation of projects;

(g) Iack of co-ordination for the technical execution of projections; and

(e) Cverestimation of available and petential resources.
It was, however, on the administrative obstacles to plan implementation that the
meeting placed greater emphasis. The administration could be an obstacle to
implementation, either because the plan did not fit in with administrative activity

(resulting from lack of adequate communication between the central planning organ and
the executive organg), or because the plan arcused resistance on the part of the

-25-



administrative organs, which would prefer to carry cut their own specific projects
without bringing them into line with the general pelicy directives involved in
the plan. In addition to the difficulties of administrative reluctance and
resistance, there was also the problem of shortage of adequately trained staff in
an administrative service responsible for the execution of the plan.

B. Administrative conditions of execution

86. The actual implementation of the various programmes outlined in the plan
depends on the observance of certain administrative functions, inciuding the
financing of the plan. Three aspects to this function were considered, namely:

(a) The administrative body responsible for financial allocations;
(b) The relationship of that body to other administrative organs;

(E) The administrative procedures for the inclusion in the anpnual budget of
the programmes covering several years of the plan period.

87. Overestimstion of rescurces was found to result in one of the most gifficult
of the technical problems facing developing countries. In the first place, those
countries had to contend with a wide range of fluctuations in thelr export prices;
and secondly, foreign aid, on which many countries depended to a great extent for
the execution of their plans, might be cut off for reasons over which the recipient
country had no control. Those issues centred arcund the wvarious types of firnancing
of the plsn, i.e. capital budget, recurrent budget and extra-budgetary finance.
Responsibility Tor decisions on financing the plan often rested with ministers of
finance ard in some cases on the central planning organ.

88. Although the organ of execution might make proposals, the vital problem was

the organization of the relationship between the ministry of finance and the central
planning crgan. First, the central planning organ would e given the responsibility
of ensuring that the capital budget should correspond tc the cbjectives of the plan,
and that, gradually, the budget should become an important instrument for the
execution of the plan. Secondly, there was the likelihood of conflicting interests
between requirements of monetary stability (ministry of firance) and of development
(central planning organ). Conseguently, an arbitration procedure should be effected
at the political level, since choices between the present and the future could not
sinply be reduced to technical or administrative considerations. It was also
suggested that it would be advisable not to commit to specific operations all the
investment credits available in order to be able to meet the emergency programmes
thet inevitably arcse through fluctuations in the over-all economic or financial
situation both at home or abrcad. These could be allowed for by holding in reserve
a certain quentity of non-earmarked credits.

89. WVention was also made of the dangers of divergencies or conflicts between
long-term development policy and short-term economic and financial policy. When
such conflicts occurred, the general financial and econcmic policy {fiscal, credit,
foreign trade, national bank, inducement measures to the private sector etc.) should
be adapted to the policy called for by the plan. In order that short- and long-term
policies might thus %be integrated it was sugsested that the central planning
organ be closely associated in the preparation of the main economic and finsncial
decisions.
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90. It was realized that solution of financing problems was not a sufficlent
guarantee that the plan would be effectively implemented. In most cases, the
eXisting administrative machinery should be adapted to the new tasks imposed by
the application of the plan. Special administrative measures were necessary in
that regard. 'In some cases, such measures were fully defined in the plan itself.
Where that was not the case, it was necessary to define the execution
responsibilities in the course of implementation by esgtablishing cc-ordination
between the central planning organ and the related ministries or agencies.

91l. In the first place, full use had to be made of the existing administrative
structure by entrusting the responsibilities of programme management to the various
ministries in the light of their terms of reference. Secondly, new adminigtrative
machinery should be established, if the tasks involved in the execution of the plan
could not be adequately performed by the existing services. Although the numerical
expansion of new units was likely to raise additional problems of co-ordination, the
procedure had the advantage of facilitating the implementation of the plan. Where
the plan provided for new facilities or structural reform, there had been a
tendency to establish nev autonomous bodies such as regional development boards,
trade development beards, community or rural development divisicns, co-operative
organizations, agricultural reform and irrigation beoards, land develeopment services
ete. In those cases, the co-ordinstion of such organs with the planning organ ard
the existing ministries had to be recconciled with the eutcnomy cof management that
goverred their efficiency.

C. DProcessg cof execution

92. While the preparation of the plan is usually entrusted to a centralized organ,
the responsibility for the execution of the plan 1s often shared ameong specialized
organs of the natiopal, regicnal and local govermments as well as those of the
private sector.

Execution at the national level

93. On the natioral level, the execution of the plan could be entrusted to either
the central planning organ, the technical ministries or to speclally created
autonomous or semi-autonomous administrative bodles. It was pointed out at the
meeting that many disadvantages existed in the system of entrusting the dval
responsibility of preparvation and administration of national plans to the central
planning organ. First, the responsibility of the organ for preparatlion could be
seriously hampered by the execution. Secondly, there was the problem of the
relationship between the planning organ and the technical ministries which were
already equipped for the performance of execution tasks in their respective fields
of competence. That inevitably led to confusion and rivalry among the two bodies.

gh. It wes the opinicn of the meeting that such confusion and overlapping of
functions could be avolded if the responsibility for execution was entrusted to the
technical ministries. It was alsc realized that programmes for execution might
concern several ministries, and to synchronize their various stages of executiocn,
inter-ministerial co-ordination was necessary. It was desirable, therefore, that
measures should be provided whereby the planning orgen could intervene in order to
ensure the unity of the plan.
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95. The use of the existing machinery inevitably presented difficulties. In many
developing countries the procedures and methods used by the existing machinery were
devised by colonial Powers for the maintenance of order, and were therefore guite
unguitakle for a development policy. The planning organ, therefore, had to be able
to influence the technical ministries in order to stimulate and co-ordinate the
execution of the plan.

96. 1In certain czses it might be necessary to introduce limited reforms into the
structure and functions of specific units in charge of development projects.
Co-ordination tetween the central planning organ and the executing agencies cculd
be ensured through unite established to participate in the preparation of the plan,
i.e. ministerial planning committees including the princiral directors of planning
units formed within the ministries. Furthermore, the central planning organ had
to be able to ensure that the technical ministries should not use the investment
allocation they received to meet operational costs.

97. Execution might also be entrusted to public boards and corporations set up to
execute the plan in a given sector or to implement particular projects.
Administratively, those enterprises might depend on the central planning organ

or come under the jurisdiction of the technical ministries and yet follow a
menagement policy which differed from the general policy of the plan in such matters
as recruitment, imports, fixing of selling prices, investments and relations with
other sectors of the econcmy. To reconcile any contradictory reguirementgs of these
three bedies, administrative procedures should be provided for, either within the
enterprises themselves by the participetion of ministerial representatives in the
formulation of thelr management policies, or at the level of the chief planning
organ (2 council or commission) by involving the ministries concerned in formulating
instructicns to the enterprises. While crganic links helped to facilitate
co-ordinetion among these bedies, it was of extreme importatce that personal
relationships should be established among the enterprise managers, the senior
ministerial officials and the officials of the planning organ.

Execution at regionpal and local levels

98. The execution of the plan at those levels raised some of the most difficult
administrative problems, which could be resolved by adhering to the following
requirements:

(g) The directivez of the central adminlstrations would need to be clearly
communicated toc regionsl and local authorities and the means of execution placed
at their disposal;

(g) The active support of the public would need to be fully enlisted and the
ef'forts of the population supported by the representatives of the administration.

9%. These requirements raised cuestions of decentralizaticn, and they were met
with such obstacles es a lack of skilled personrel and resistance of social '
institutions, which might feel threatened by transformation programmes, such as
agricultural reforms and changes in cultivation metheds. To enlist the active
participation of the public in development operations, many countries had encouraged
the local communities to initiate local projects intended to improve their ecorncmic,
social and cultural situstions. The main problem, however, was to reconcile that
freedom of initiative of the population which should be able tc decide on a choice
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of projects, and the harmonization of the chosen projects with the objectives of the
national plan. Thers the efforts of the population should be guided and canalized
into operations that would supplement large infra-structure projects, such as
irrigation systems, and secondary or feeder roads. MNetional sssistance tc the
cperations of local communities enabled the administration to orient those
operations in the direction indicated by the planning priorities.

Role of the private sector in execution

100. In many developing countries cof mixed economies the over-all production targets
generally defined in the plan apply not orly to the public sector but to the
private sector as well. The execution of such targets depends both on the
independent decisions of the economic organlzations of the private sector and on
the direct or indirect measures of the administration. If the plan is one of
predicting for the various branchnes of the economy, the function of the
administration could be no more than bringing economic policy and public investment
into line by an effort to reduce imbalance and market bottlenecks. On the other
hand, if the plan is defined and prepared as a tool for economic and social
reconstructicn and as & bridge from what is to what should be, then execution
involves mcdification in the projects of private enterprises. It was the general
view of the meeting that most developing countries adopted the seccnd approach,
which called for special administrative measures. The means available to the
administration te enforce the execution of the plan by the private sector should
be clearly defined; the branches of the administration responsible for it should be
named, and the measures by which they exercised their powers should be described
as 1o whether these measures were all-embracing or selectlve and whether they were
measures of control, compulsicn or persuasion.

10l. First, the administration might promote private investments by measures of
direct or indirect aid in such areas as taxes, credits, subventions or import
licences. Secondly, where particular types of investments were considered to be
unfavourable to direct development targets of the plan, e.g. luxury buildings,
building speculation etc., the sdministration might restrict such investments by
gystems of controcl. Thogse were edministrative roles, usually entrusted %o either
the ministry of finance or a gpecialized organ in consultation with the central
planning organ.

102. Where measures of encouragement failed to yield the expected results of
sufficient private investments, the administration might take upon itself %o
establigh industries, either independently Or in participation with privete interests.

103, Tt was noted that compulsary administrative measures were usually negative

with regard to the private sector in the sense that the goverrment could not compel
private enterprises to make new investments provided for in the plan. Where much

of the activities of the private sector were in the hands of foreign firms, the
situation could be even more difficult. The relaticns of such firms with the
administration were influenced by the fact that their decision-making organs were
outside the country of operation, and the administration had little means of

altering resulting decisions which might be considered detrimental tc the execution
of the plan. The problem was not confined to lanvelving private Tirms in the :
execution of the plan; it was necessary alsc to attract new foreign investments in
the country. That required messures of a general nature, which many developing
cocuntries had adopted in the form of foreign investment codes which described various
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types of guaranteeg offered to foreign investors. Although that was a problem for
the political authorities, the actual negotiations of every investment project were
usually conducted by the ministry of Tinance, and the planning organ should be
closely involved with these negotiaticns to make sure that long-term econcmie
interests sutlined in the plan were not sacrificed for immediate financial
adventages.

Role of foreign assistance in execution

10Y. Foreign assistance might take the form of grants or loans, and was distinguished
from foreign investments considered under the private sector. Without foreign
asgistance, which might be bilaterzl, multilateral or international, the development
plans of many developing countries would have greatly suffered, especially those
countries which had received little or no part of the international flow of private
capital. While bilateral foreign assistance had played an important role in the
implementation of many development plans, the meeting considered that certain
limitations inherent in the apprcach of that form of assistance could cause
deviations in the execution of the naticral plan. Some of these limitations were
that the interests of the donor countries of their concept of aid did not
necessarily coincide with those of the reciplent countries; that such aid was often
provided on an annmual basis, thus introducing a factor of uncertainty that in many
cases necessitated the revision of the plan in the course of its executicn; that the
bilateral aid might be subject tc economic conditions which would restrict the
possibilities of its usage, e.g. the cbligation to buy a certain quota of goods
rroduced by the donor country, or for transport to be made in ships accewntable to
the donor country. It wae also pointed out that those limitations in bilateral
foreign aid might not only deter the implementation of projects outlined in the
plan, but might creste a situation of insufficient co-ordination or even of rivalry
among the various sources of aid, thereby causing the overlapping of investments
which might not be in line with the pricrity zims of the plan. It was noted that
gome recipient countries had tried to overcome some of those difficulties through
organizational procedures whereby a single ministry was empowered to negotiste all
Toreign assistance in consultation with the central planning organ so that unity of
negotiation was ensured and the assistance provided linked with the achievement of
the objections of the plan.

D. Human aspects of plan execution

105. It was stressed at the meeting that the adaptation of administrative machinery
and methods to the new tasks of planning was not enough to ensure tThat a plan would
be effectively implemented. Special attention was therefore given to the need for
developing an administrative staff, the size and quality of which would largely
determine the extent to which the planning cbjectives could be achieved. Producing
an adeguately trained stafl took time, and therefore planning and its administration
should take into account such connected factors as the selection of projects
compatible with the number of qualified staff available who would be capable of
implementing them; the division of staff among the preparatory tasks and execution
tasks of the plan; the framewcrk required for the implementation of action
programmes in the traditionel envirorment; and the significance cf perscnal
relationships for obtaining co-ordination at the preparation and execution stages
of the plan. The needs of the administrative staff might be assessed in the long
Tun in the same way as the over-zll manpower needs, i.e. in the light of the duties
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to be performed and within the limitations of financial allocations for civil
gervice emcluments. Those needs covered several categories according to branches
of activity, standards of qualification and disciplines. The over-all estimates
of those needs should be translated inte basic and advanced fraining programmes,
the various stages of which should be in line with the needs for the achievement
of the objectives fixed by the administration for the implementation of the plan.

106. It was observed that a large number of institutes of business and public
administration had recently been established in developing countries to provide
civil servants with special training in addition to their general education. It

was among the recommendations of those at the meeting that the methods and curricula
of those institutes be oriented towsrds planning problems and their administrative
aspects in order to enhance the spirit of co-operation between the administrators
and the public. Tt was also noted that more effort was often devoted to the
treining of new officials than to improving the training of those already 1n service.
Emphasis was placed, therefore, on the importance of a systematic policy of basic
and advanced training of officials as one of the activities involved in the
execution of the plan.

E., Conclusion

107, While techniques and devices for plan formulation and elaboration are essential
to success in planning, greater emphasis should be placed first on the methods and
the machinery for the implementation of the plan, and secordly, on the built-in
safeguards and checks in the political and administrative structures as well s in
other public ingtitutions and enterprises against failures in implementation.

108. In addition to political &nd technical problems of implementation, there are
other administrative obstacles that require careful consideration. In the first
place, the responsibilities for execution must be defined sand co-crdination
established between the cerntral planning crgan and the varicus ministries and cther
public boards and authorities. Experience has shown, however, that traditiocnal
minlistries are often unsuited to carrying out a dynamic development policy; on the
other hand, proliferation of new bodies Tor implementation may only aggravate the
problem of co-ordination. In the case of autonomous public boards and authorities,
there is the additiomal problem of reconcilirng central control over their operations
with their sutcnomy of management.

109. While the central planning organ may be entrusted with the task of co-ordinating
implementation in its wider aspects and cn a continuing basis, this task cannot be
effectively executed without close collaboraticn with the ministry of finance. The
latter's role is extremely important with respect to designing policies and measures
Tor achieving saving and investment goals and, more importantly, for safeguzsrding
the country's external balances. Monetary policy and the allocation of foreign
exchange have usually been the joint effort of the ministry of finance and the
central bank. On regional and local levels, implementation ralises questions of
decentralization and often runs into obstacles such as lack of skilled personnel

and resistance of social institutions which might feel threatened by the
transformaticn and modernization programmes of the plan. It is of utmost importance
to encourage local initiative and harmonize it with the objectives of the pian.
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110. In the second place, the administration must be able to enlist full suppert and
co~operation from all segments of the population in realizing the rational
objectives of the plan. While the responsibility for planning the reconstructicn

of its economic &nd social institutions rests with each country, successful
implementation of national plans requires varicus forms of foreign assistance
through internaticnal economic co-operation. Fereign assistance may take the form
of financisl and technical aid, fellowships and materials; and while such
assistance could contribute subsgtantially to plan implementation, its administration
as well as the arrengements for its awerd could directly or indirectly distort plan
priorities, cause deviations and thereby hamper the execution of the national plan.
Some of thesge difficulties might ve overcome through organizational arrangements
whereby the power of negotiaticon and administration of foreign assistance is
entrusted to a single ministry in consultation with the centrsl planning organ to
ensure not only unity of negotiation but also the conformity of foreign assistance
with the priorities ané objectives of the plan. While bilateral foreign assistance
has played, and will contimue to play, an important role in planning and plan
implementation in developing countries, it is hoped that emphasis will continue to
be placed on multilateral and international economic assistance, which will not
only enhance the effectiveness of aid but will also help to alleviate the peculiar
donor-recipient relationship that often surrounds other forms of assistance.
International arrangements for economic assistance will also take intoc account
problems of trade and development and work out through appropriate international
organizations specific measures and policies relating to commedity market conditions
and other questions of trade relations between the developed and the developing
countries.
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V., CONTROL, EVALUATION AND REVISION OF THE PLAN

111. Contrel, evaluation and revision are essential parts cf planning; they are
measures which serve to keep the plan zn the right track while facilitating the
necessary flexibility in the process of application.

A. Systems of control

112. The purpose of controlling and superviging the implementation of the plan is
to ascertain whether the application of the plan is in conformity with the
cbjectives outlined, thereby enabling the appropriate measures to be taken in
resclving any difficulties that may be revealed in the execution process. Control
may be administrative, technical or financial. Administrative control is a normal
function of the services responsible for executing the plan, and that function is
woven into the hierarchical structure. Technical control is generally performed
by inspectors who constitute a special body outside the normal personnel structure
50 as to ensure its independence while simultaneocusly safeguarding the single
command system. Pinancial control is essentially intended to prevent overspending
and to check whether expenditure conforms with the estimates. It is also intended
to inspire the desire for efficiency as much as for savings.

113. It was recognized at the meetlng that superimposed controls, such as the
egtablishment cf a special body of inspectors, might cause friction with executing
bodies, and every attempt should be made to distinguish contreol functions from
execution funetions. For example, a distinction shculd be made between those
ordering expenditures and the auditors whe checked on the regularity of payment
orders. Whatever system of controcl was adopted, efforts should be concentrated on
making it possible for the central planning organ to keep a check cn the rate of
pregress of the variocus coperations by keeping it informed of the executing
difficulties encountered. Under such conditions, the planning corgan would be able
to suggest appropriate measures by determining minor adjustments to be introduced
by investigating, in consultation with the ministries concerned, problems within
their sphere of competence and by submitting for political arbitration any
differences relating to the fundamental choices of the plan. The planning organ
rust therefore have the power of initiative which wcould enable it to establish
project supervision teams or send out missions to the field to check on progress
in relaticn to completion schedules of particular projects or on actual
expenditures in relation to cost estimates, to supply technical assistance to the
executing services, settle minor execution problems on the spot and report to the
planning organ any difficulfies requiring high-level solutions or raising
political problems. In many countries, the planning organ is constantly kept
informed of the progress made on individual projects through the use of control
files sent regularly by the executing ministries. It was mentioned at the meetbing
that in at least one country such reporting systems had led to the installation

of strategic maps in central operation control rooms where senior planning
officials met regularly tc discuss the rate of progress and to propose corrective
measures where necessary.



B. Evaluation of progress

114. The purpose »f evaluaticn is essentially to reconcile flexibility required
for plan execution with the coherence of the plan as & whole. Ministries and
other bodies responsible for implementing programmes compiled regular reports on
the state of the projscts assigned tc them. Those formed the basis on which the
central planning organ prepared its evaluation reports for submission to the
Governrent. Periodic progress reports and evaluation of existing projects enzbled
the organ not only to compare achlevements with estimated objectives of the plan
but alsc to identify particular problems, ascertain relative stages of completion
of various parts of the plan in order to ensure synchronized progress and to
recommend appropriate administrative measures to overcome any obstacles
encountered in the implementation process. It was suggested that preogress reporis
be as complete and as accurate as possible and submitted at fairly frequent
intervals so that the central planning organ cculd make timely analyses and
prepare its gquarterly evaluation repcrts for study at the govermmental level with
a view to making the adjustments that might be called for. In addition to
guarterly reports, annual evaluation reports might be submitted to parliament
during the debate on the capital budget. Where the evaluatiocn reports were
published, as was the practice in some countries, they constituted a form of
democratic contrel of the plan by public opinion; and the general informatica
provided could bve of great interest to other countries that might benefit from
such experience.

115. The observaticn was made that in many developing countries admiristrative
evaluation preocedures had not yet been established, either because thelr plans
were not being fully applied or because they were satisfied with the usual
financial contrcl procedures and therefore not cognizant of the fact that the
critical evaluation of progress and results of implementaticn was an important
aspect of administrative activity. The meeting expressed the hope that as the
administrative crganization as a whole became more and more inspired by the idea
of economic and social transformation for the benefit of future generaticns,
self-criticism would gradually be recognized and accepted as a condition for
progress and nct a threat to the principle of hierarchical authority.

C. Revigicn of the plan

116. As distinguished from adjustments, which are effected through adaptation of
implementation measures, revision of the plan involves the modification of its
cbjectives. It may be realized in the course of implementation that the objectives
set out in the plan are too ambitious in relation to the means available for their
realization. Revision of the plan is a political decisicn once the administration
has submitted to the Covernment a report of evaluation factors indicating the need
Tor such revisicn. In many developing countries revision has occurred where a
previous plan could not be properly applied. In other cases, changes in political
orientation are presented as technical or administrative revisions. Since planning
is a decision-making process that distinguishes between political, techniecal and
acministrative factors, it is necessary to define clearly from the onset the
functions of each of these factors and thereby avoid any confusicn that might
result from making techrical adjustments or revising the cbjectives of the plan.
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D. Conclusion

117. Even when responsibilities for implementation have been clearly defined,

the objectives of the plan can still not be fully realized without effective
supervision, evaluation and review of progress towards specific projects and
over-all targets. In some countries, broad appraisals of the planm and its
execution are made annually and also at the end of the plan pericd. Where
appraisals are made by special ad hoc committees rather than by the central
planning organ, the findings should be submitted for study by the planning organ,
in order that this organ may make revisions of the targets cr of the priorities
of the plan when necessary. Ministries and other public agencies charged with the
executlon of sectoral programmes and particular projects should submit periodic
progress reports to the central planning organ for analysis, recommending
corrective measures and appropriate adjustments when necessary, thereby avoiding
any possible hottle-necks and standstills in the course of implementation.



VI. GENERAL RECOMMENLATIONS

118, Planning has become a specialized activity invelving various disciplines.

It can be foreseen that the number of gualified planners required for naticnal,
regicnal or local instituticns will be increasing rapidly, particularly in
developing countries. To meet the challenge of the increasing need for qualified
officials in planning and plan administration, the meeting recommended that
systematic education and training, focused directly on related fields of
development planning, be encouraged in all these countries. It was further
recommended that UNESCO, in collaboration with the United Nations and other
gpecialized agencies, study the possibility of undertaking a study on the
adjustments which should be made in programmes of teaching institutions at the
secondary, graduate and post-graduate levels, so &3 to enable those institutions
to meet the urgent demand for planning personnel, bearing in mind the various
categories of personnel required and the gualifications that they should pcssess.
As a matter of intermediate solution, it was recommended that special courses in
planning, including its administrative aspects, ke offered to graduates of related
professions to gualify them for the task of planning until the cadres of fully
trained planners were formed.

119, To improve the relationship of administrative practices and development
planning, it was suggested that teaching materials be developed and courses given
in administrative aspects of planning at national and international institutes in
which public servants were teing trained. It was felt that administrators and
other technicians should become sufficiently familiar with the nature and
technigues of planning to take an effective part in the planning process; and
that economists involved in planning should, on their part, be given an opportunity
to acquire an adequate knowledge of administrative theory and practices. To meet
that need, the subject of administrative aspects of planning and plan
implementation should form part of the agenda of meetings and conferences
concerned with development planning. It was deemed essential to associate with
those training efforts other outside agents directly or indirectly connected
with the planning process.

120, Having discussed the administrative aspects of natiocnal development planning
on a global and general basis, the meeting saw an urgent need for the continuation
of that effort in the following directions:

(a) National meetings of planning officials and administrators dedicated
to the application of general administrative procedures to specific needs of
development planning in each country;

(b) Regional or subregional meetings to discuss particular aspects of the
problems in areas with comparable conditions and backgrounds;

(E) Interregional meetings dedicated to specific subjects such as: planning
and adninistration of regional and local development; the integration of public
enterprises in the national development efforts; and administrative aspects of
international trade; administration of sectoral develcpment programmes.
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121, Bearing in mind the intimate relationship between planning and budgeting, a
special meeting should be convened to discuss the common problems of those two tools
of management policy and their relative roles in the development process. Fach one
of those meetings should be preceded by appropriate surveys and studies presented
fer discussion in the form of working papers.

122, To create more opportunities for the exchange of views and the digsemination
of further information on the formulation and execution of sectoral programmes and
their integration in aggregate plans, national Governments should encourage the
specialized agencies, in collaboration with the United Nations, tc continue studies
and to hold meetings on this subject. Furthermore, the experience gained in various
countries in the field of development planning should continue to be the subject of
research and learning. The United Nations research activities in sectoral,
naticnal and intra-regicnal planning problems should be strengthened both in scope
and in depth. Reports on such research activities should be the subject of careful
study at regicnal and interregional meetlings and seminars, and the results of these
activities should be pubvlished in special forms suitable for use in training
activities in inferested countries.

125, From the experience of this meeting, it was recommended that future meetings
of a similar nature be composed of the fellocwing: wplanners and administrators of
countries directly concerned with planning, special ccnsultants and authorities on
the subject, and staff members of international crganizalions responsible for
technical or financial assistance in the field of development planning.

124, The meeting recognized the need for international standardized terminclogy in
the social sciences and particularly in the fielés related to planning. It
therefore welcomed the initiative already taken in that direction by UNESCO and
recommended further study to be carried out by that organization in ccllaboration
with the United Nations and other specialized agencies.
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PART TWO
PRELIMINARY STUDY - DISCUSSICN FAPERS

I. EEPORT (F PRELIMINARY STUDY
by

Michel Debeauvais

A. ADMINISTRATIVE ASFECTS OF FPIANNING IN DEVELOPING COUNTRIES

Introduction

1. THational development planning is taken in its broad sense {o mean medium- or
long-term government policy based on a set of coherent economic and social
cbjectives and defining the stages and means of application, in connexion with the
use of physical, financial and human resources. Planning is a process which
comprises not only the elaboration aspect of planning, but alsc the essential
aspect of the application of the decisions reached; this is so because planning is
only meaningful in terms of the measure of its execution.

2 Different aspects of planning can be studied, the political aspec¢ts being
particularly dmportant. They concern, notably: the determination of principal
criteria of the plan in relation to the changes in the economic and social
structures; the choice of the means cof implementing government policy; the
effectiveness and continuity of the execution of the plan; and the balance between
the long-term policy as defined by the planning unit and the conjunctural pelicy
as dictated by the exisgting situation.

B Cne can also analyse planning in its technical aspects: metheds of prediction,
statistical facts, hypotheses on the institutional (national) and internaticnal
fremeworks, etc. The major part of the work is, however, concentrated on the
technigues of planning.

L, This study deals mainly with the analysis of the administrative factors of
planning, which by no means implies that those aspects are the most important ncr
that one can study them in isolation. One canrot neglect the fact that there are
evident relationships between the domain of competence and the means of
administrative action on one hand, and the nature of political institutions on the
cther hand. Also, the choice of the techniques of planning depends on the
political and institutional cadres, and on the nature of the administrative
structures, their degree of centralization and on the state of development of
particular countries.

5. Administrative factors enter into all stages of the planning process. First,
after a decision has been taken by the political authorities to adopt planning as
the policy for national develcpment, an administrative structure must be organized
to take charge of the elaboration of the plan. Secondly, at the elaboration stage
of the plan, the co-operation of different administrative services with the
plamning unit is required for supplying the necessary information and statistical
data, participating in the preparation of decisions and organizing arbitration
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machinery at both the administrative and the political levels., Thirdly, at the
execution stage of the plan, the administration machinery has to bring its
activities into line with the objectives of the plan in regard to the determination,
execution, controls and revisions of specific projects. Thus, the application of
the plan raises problems of co-ordination not only between the central
administration and the planning organ, but also between the technical and
administrative services at the regional and local levels.

6. All these factors are inter-dependent. The plan is not just a techrical
document, but an instrument of a development policy that is determined at the
goverarent level. Conseguently, planning techniques must be adapted to the
pclitical decisions taken with regard first, to the relative importance cf the
public and the private sectors, second, to the volume and quality of statistical
data available, and third, to the efficiency of the administrative machinery in
elabeorating and executing public investment programmes. Similarly, the choice of
planning structures depends on the planning methods adopted and cn the political
opticns determining the task of the administration and the means it possesses for
influencing the private sector. Although the present study concentrates mainly con
administrative aspects, these aspects must be viewed in relation to planning as a
whole, for in the absence of a firm development policy a plan is merely a ftechnical
document; and in the absence of an administration adapted to the requirements of
development, the elaboraticn and the implementation of the plan cannot be
successful,

T - Planning is only osne of the numerous tasks of the administration, established
primarily to cperate the State machine. Tegally, the administration constitutes
the instrument for preparing and implementing the decisions of the political power,
and functlonally, it pertforms this task through technical services crganized on
the principle of the specialization of tasks.

8. Apart from cperating the State machinery for the maintenance of law and order,
the administration alsc prepares and implements the ecconomic and social policy
adzpted by the political authorities. In additlion to planning, this function
includes all the economic and social activities of the State, as expressed in
management tasks,

9. Management activities differ from planning activities in that the former
relate to present needs and interests while the latter are designed to change the
existing econcmic and sccial structure in pursuwance and attainment of long-term
objectives defined in the plan. Thus, the administration embodies a dual function
of management and planning.

10. This study is not confined to describing the administrative structures and
procedures of planning; it is an attempt to make a dynamic analysis, l.e. to study
planning as a decision-making process, of which the elaboration of the plan itself
congtitutes only one phase. This study is also 4n analysis of functions, in that
it strives first to define the funciions which have to be fulfilled at each stage
of planning and then toc describe the type of administrative structures which have
been charged, in the variocus countries, with the execution of these functions.
This provides a criterion for assessing types of administrative structures on the
basis of their suitability for the national development programme.

11. "Functions” are exemined not in iscolation but in their relation to one
another. Hach function is considered in relation to the specific task to be
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executed and to the other tasks of the administraticn as a whole. Where planning

is done by a central organ, it is not enough simply to define the tasks of this
unit. The relations between this crgan and the other parts of the administration
must also be analysed with regard to structures ané precedures, as well as the
relations between the planning policy and the monetary, fiscal and other eccnomie
policies. Thus, at each stage of planning we shall seek to define the specific
funetion tc be fulfilled, to show the various and sometimes conflicting aspects
of this function with respect to other administrative funectioms.

12. Administrative mechanisms and structures are, in the final analysis, means
of communicetion between human beings. Human factors enter infto every stage of
the aralysis. Among the main factors to be considered in planning are:

{z) The guality and size of the administrative personnel responsible for
collecting information and for elaborating, applying and supervising programmes.
The methods used and the scale of the plan must be adapted to the quantity and
quality of the staff available for Ffermulating and executing it.

(b} Manpower resources (administrative and non-administrative personnel)
must also be planned, and programmes for training qualified manpowsr at various
levels for the various sectors of activity must be included in the plan along with
requirements of physical investments. It is not sufficient, therefore, to provide
training only fer planrers, but also for all the gualified manpower needed for
implementing the pian in the different sectors of activity.

(¢) A plan cannot be formulated and implemented satisfactorily either by a
plamming organ alcne or even by the administration alone. An organized "eccnomic
and scecial dizlogue", in the course of which the projects of individual autoncmous
units can be viewed in the context of the national objectives, is an important
condition for the success of the plan.

13. To ccmplete the study of the administrative and institutional aspects of
plamning, it would be useful to make an analysis of the procedures of
communication, both formal and infoxmal, between the plarming unit and the other
parts of the administration, the decision-making bcdies and the representatives of
econcmic and social groups, as well as between the centre and the periphery.

This analysis could best be performed by extensive nationwide studies in order to
assess a4t what level and on what scale the various economic and social groups

have contributed towards formulating the plan and applying the decisions contained
therein. Administrative factors and organizational problems have a bearing,
therefore, on the various functions which have to be performed in the planning
process and on the men who perform these functions.

1. The results of development planning in various countries can alsc be of mutual
interest, despite differences of historical, geographical, economic, social or
political factors, as well as differences in degrees of decentralization, in the
size of the public sector cr in the extent of State intervention in the private
gsector. It is for this reason that throughout this study mention is made of
administrative aspects of planning in industrialized countries with a centralized
or decentralized type of economy, even though the study deals mainly with
developing countries.

15. We have followed here the chronological sequence of the planning process,
as laid down in the various United Wations studies on national development
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planning. Moreover, in many developing countries the initial steps toward
integrated economic and social planning have consisted in the elaboration of
sectoral or project-by-project programming. Cur approach is not merely descriptive,
since it strives to identify the common prcoblems which arise in various types of
planning. Neither is it intended to lead to a uniform model. As indicated, there
are varicus poseible administrative solutions for each situation, with each type of
structure tending to favour one of the conflicting demands existing side by side

in every administrative problem. For example, a central planning staff could
formulate a coherent plan with greater rapidity and efficiency if it could do sco
independently, and yet the execution of the plan by the technical ministries, the
local organs and the private sector could still be hampered if they had not been
involved in working ocut the decisions. On the other hand, the lack of a permanent
planning organ, or a weak one, might complicate the formulaticn of the plan, by
producing a list of unrelated projects instead of a carefully integrated plan of
econcmic and social objectives that takes the best advantage of all available
resources.

A, The Central Planning Organ

16. Planning is a specific task which introduces a new dimension into the
administration process: the distribution of resources with a view to achieving a
set of inter-related, medium- or long-term objectives laid down for a large number
of economic and sscial sectors. Planning, therefore, is a continuing task which
does not terminate at the adoption of the plan, but carries through the various
stages of implementation, control and revision.

17. In view of the continuing and comprehensive nature of planning functions, many
countries have instituted central and permanent planning organs inverted with the
operational responsibility of these functions. The nature of such an organ and

the extent of its powers vary from country to country, reflecting such factors as
the importance of the role asgigned to planning, the stage of development, the
nature of the political and economic system and the existing structure of
government. The choice of the planning unit, however, raises three kinds of
problems :

(a) The availability of qualified staff. The numerical strength and guality
of pefgonnel for the planning organ greatly influence the quality of the plan.
The selection of such personnel is determined by manpower resources and by the
needs of the other branches of the administration. A choice, therefore, has to be
made as to the allocation of availabie human rescurces between immediate and
long-term demand, i.e. between management and planning functicn. The size of the
planning organ depends, therefore, both on the magnitude and nature of the plan
and on the whole range of functions incumbent on the administration.

(b) The extent of the administrative powers of the planning unit. This
depends on the relative importance that the public authorities attach to planning
and is reflected not only by the legal definition ¢f the administrative competence
of the plenning organ, but alsc by the position it occupies within the framework
of the administrative structure, either an autonomous or semi-autonomous body
responsible tc the chief executive or to & minister, or a branch of an existing
ministry. Furthermore, the perscnality of the director of the plan or political
agent in charge of it affects the real power wielded by the planning organ.
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(¢) The relations of the central unit with the other branches of the
administraticn, with rolitical and government circles and with economic and
gsocial groups. oSuch relations are a determining factor which affects the planning
procedures. Relations with the Govermment are usually ensured either through an
interministerizl council or through the Chief Executive if the organ is independent.
Where the planning organ is attached to a ministry, liaison is maintained for the
most part by the responsible minister. ILiaison with the administration is usually
ensured either by working commissions or by planning units set up in the technical
ministries.

18. A%t the regional level, the planning organ may sometimes have provincial or
local agents. In most cases, however, regional projects are elaborated and
implemented through the intermediary of the technical ministries, each cperating
in itg own field of competence. In several instances, administrative
circumscripltions have been re-arranged to coincide with homogeneous development
areas. Liaison between the central planning unit and the social and professicnal
bodies ig essential in gaining the help of professional and other groups in the
country and thereby translating the plan inte an institution of social dialogues
and collective creation.

19, Three different ways in which relations of the central planning organ and the
social and professional bodies can be established are (i) the representaticn of
these bodies on the planning organ, (ii) their participation in the elaboration
of detailed objectives of the plan, and (iii) their co-operation in the plarning
unit and the other branches of the administraticn in the execution of the plan.

z0. The size of the Central planning Organ depends both on the scope of the plan
and the availability of trained staff. The wider the scope of the plan the

greater the need for competent officials with a wide range of gualifications. The
size of this body alsc depends cn the duvties allocated to it., A small unit
corresponds to the concept of a highly qualified general staff which maintains
liaison with the decision-making bodies. Such an organ is generally suited for
predictive and research activities. There the central planning organ has
co-ordinaticn functions, as in the case of indicative planning, the size of its
stalff is relatively large. In the case of imperative planning where the production
gectors are govermment controlled, the administrative organization of the plan is
much more complex and consequently the central planning organ requires a large stef.

2l. The organizational location of the central planning unit within the
administrative machinery determines to a large extent its methods of functioning
and alsc tends to influence the way in which all cther interested bodies
participate in the planning process. Consequently, the view is generally held
that the unit should be appreciably high in the hierarchy cof the administrative
wmachinery, as close as possible to the Chief Executive. Moreover, the unit should
be given a wide range of autoncmy vis-4-vis the traditional ministries, both
administratively and financially. Bubt while autonomy and authority should be
guaranteed for the central plarnirg organ to ensure the success of its specific
function of plarning, it is equally important that appropriate measures be taken
to secure every possible channel of communication between the unit and all other
branches of the adminigtrative machinery.
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B. TFormulation of the plan

22. Although the methods used for the formulation of the plan differ from couatry
to cduntry, the administrative problems arising at each stage of the formulation
process is of the same nature. These are usually the collection of information, the
determination of priorities, the preparation of detailed cbjectives and final
adjustments.

23, The collection of information consists of':

(Qj Assembling 21l the information available from the private sector and
from the public and semi-public sectors;

(Q) Re-arranging the information collected into a standardized and comparable
form;

(g) Modifying the form of the information collected in order tc suit the
purposes of planning.

The responsibility for assembling the reguired information may be conferred either
cn the planning unit itself, on a central statistics service or on independent or
semi-independent bodies. Alternatively, each ministry cr administrative unit may
te asked to communicate the information it collects for its own activities.
Whichever method is used, there will be first the problem of co-crdination between
the services possessing the information necessary for formulating the plan, and
second the problem of deciding on the minimum volume of information compatible
with the financial resocurces and the skilled staff available. It is not sufficient,
therefore, to define the legal powers of the planring unit ia relation to the
collection of statistical information; channels and procedure must at the same time
be established for communication of infermation within the administration as a
whole and with the private sector.

2L, Determinaition of priorities is a matter for the political authorities. But
political choices must be prepared at the administrative level in the form of first
drafts indicating the possible long-term implications of the main opticns. IE
should be stressed that priorities should be listed in order, so as to provide the
planners with precise criteria for choosing the projects.

25. Decisgicns over the essential criteria of planning belong to the political
authorities; however, these decisions should be made through the planning staff,

in most instances by the central planning organ. Indeed, the determination of
priorities can only be done within the framework of a global confrontation of the
needs and resources: this stage of technical characteristics is esgential for
clarifying and classifying the objectives of planning. A priority list is more
than a simple list of desirable objectives to be achieved; it is a cheice which
implies sacrifices, namely, the elimination of certain desirable cobjectives., This
process of considering the entire set of economic and social objectives in the light
of total resources available for their attainment is usually carried out by the
central plenring organ. ESometimes several variants are submitted st this stage, sc
that decisions can be taken in the light of the alternative solutions. The
political decision is taken at the last stage by the Govermment; but in some
countries, Governments try to introduce a procedure for consulting either the
varliament and/or the political partieg of the country, in view of the importance
attached to this preliminary choice, on which depends the subsequent work of the
central planning unit.
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z6. The preparation of detailed objectives requires the participation of all
the administrative services concerned, of representatives of the private sector
and of the main social and prefessional groups. This work is frequently done by
commissions {sectoral commissions and those dealing with common problems such as
technical, human or financial balances) working on an agenda prepared by the
planning unit and guided by a provisional target on financial costs, This
organized social dialcgue has various objectives:

(a) To complete the information assembled by the planning unit on feasible
objectives, rescurces available and means of implementation;

(b) To provide the decision-making agents (administrative and private) with
information about the set of priorities which have been selected at the pelicy
levely

(¢) To translate the over-all cbjectives into sectoral programmes and
specific projects; and

(d) To influence the attitudes of these decisicn-making bodies and make
them compatible with the long-term objectives of the national development policy.

€7« In many countries, the planning unit maintains regular relations with the
technical ministries through planning units attached to these ministries. In
ather countries, this is done by means of round tables, ad hoc commissions or
cceasional working meetings, a system less rigid and more suitable for countries
with inadequate resources of skilled staff.

8. Regional planning is considered desirable everywhere, but few countries
have succeeded in setting up the administrative procedures appropriate for
formulating over-all and detailed regional objectives. The main obstacles
encountered are not only technical (the preoblem of how to reconcile the best
interests of the nation with the best interest of the regions) or statistical
(the fact that most of the information is collected at the national level), but
alsc administrative. First, administrative circumscriptions seldom constitute
homogeneous economic regicns; and second, regional technical services subordinated
to the central ministries or to the elected local authorities do not often have
at their disposal qualified staff capable of assisting in the drafting of
integrated regional development programmes.

29. The individual projects prepared at the regional level require adjustment

to bring them in line with the material rescurces and skilled manpower available
at the national level. Most of the necessary adjustments are made by the planning
units, while those likely to incur political issues are made at the ministerial
or government level,

C. Approval of the plan

50. Whether this is done by the Government or the Parliament, it is a new type
of legal act, constituting a long-term commitment for a period which frequently
exceeds the duration of a Government, a budgetary period or even a legislature.
The approval cf the plan carries with it a more or less precise commitment in
respect to annual or multi-annwal investment budgets, corresponding running costs,
inducerents to the private sector, etc., all of which have definite repercussions
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on a country's economic policies (budgetary, monetary, fiscal or foreign trade).
It is desirable, therefore, to underline these implications as precisely as
possible so that the approval of the plan may consiitute the first act in the
execution phase, instead of being the final act in the decision-making procedure.

31. When the plan has been approved it must be communicated to all agents, both
public and private, whose task it i1s to implement it. This is & matter not only of
information but also of an educational process whereby the plan assumes practical
sighificance for the varicus sections of the population and sc influences their
general attitude towards national develovment.

D. Execution of the plan

32, The implementation of the plan is contingent to the continuity of Government
policy. Other difficulties may arise from technical drawbacks, such as inaccuracy
of data, overestimation of resources, inadeguate technical preparation of prcjects
or faillures either at the elaboration or at the execution stage.

33. Administrative factors are also important. The administration is the main
instrument for implementing the plan but at the same time it may constitute an
chstacle to the plan's implementation owing to lack of co-ordination between the
planning (long-term) policy and the short-term policy of the economic and social
administrations, reluctance on the part of the administrative services to bring
their programmes intc line with those of the plan and lack of skilled staff in the
services in charge of project implementaticn.

Administrative measures for ensuring the execution of the plan

34, Responsibility for the financing of the investment envisaged in the plan is,
as a rule, that of the Ministry of Finance. This raises the problem of the
relations between this ministry and the planning unit. The use of a special
capital expenditure budget often enables the planning unit to take part in
preparing finance decisions. In several countries, special extra-budgetary
financing by semi-public organs such as development banks is arranged for scme of
the precjects contained in the plan.

35. In order to adapt existing administrative structures to the new task of
planning, special measures must be taken, including the setting-up of new
autoncmous or semi-autonomcus organs for carrying out structural reforms or
mutti-purpose projects, and the reformulation of the powers of existing
administrative services cor local authorities.

Defining responsibilities for the execution of the plan

36. This is crucial at the applicaticn stage. The responsibilities are usually
divided among the various technical ministries, each operating in its cwn field
of ccmpetence. It entails inter-ministerial co-ordinaticn so that the planning
unit can keep check of the implementation cof the plan and bring it to the
attention of the Government when arbitration proves necessary. Where autonomous
or semi-autonomous units are set up, their relations with the technical ministries
and the central planning orgau must be carefully defined and organized.
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27. At regionzl and local levels, the need for concerted action by several
administration services raises arduocus problems, especially with regard to
programmes designed to transform the structures of a "traditicnal environment'.
The methods for resolving these problems include the delegation of wmowers to local
agents of execution (deconcentration); co-ordination of the activities of these
agents; co-operation between the representatives of the central Government and
the elected local authorities (decentralization), and active participation by the
population in implementation of projects (community development). But these
methods may be limited by such obstacles as a shortage of skilled staff, the
cempartmentation of the services, and resistance from existing social structures.

38. In some countries, regional and local administrative gtructures have been
re-organized to adapt themselives to the regulrements cof the execution process,
and there has also been a re-defining of the relationship among the local
representatives of the central Govermment, the technical ministries agents and
the elected local auwthorities in order to achieve a greater understanding and
appreciaticn of the demands imposed upon the local population by the execution
process.

The role of the private sector and foreign assistance in the execution process

39. In countries other than those with a centralized ecconomy where the private
sector is cof marginal significance, the over-all production targets generally
defined in the plans apply equally to the private sector. Thelr execution,
therefore, depends on both the independent decisions of the firms concerned and
the direct and indirect action ¢f the administration. The administration usually
adopts measurcs of encouragement and inducement with regard to taxes, credit,
investmens opportunities, import licenses etc. Where the results of these measures
f2l1l short of expectation, the administration may enter into industrial enterprises
either by itself or in association with private interests. While many of these
decisions are made by relevant ministries (e.g. Finance and Economy) every effort
should be made to effect administrative co-ordination procedures that enable the
central planning organ to be agsociated with the ministries concerned.

40, Toreign assistance plays a very important part in the execution of the plans
of developling countries. Such assistance may take the form of grants or loans,
and whether it is bilateral or multilateral its contribution to the realization
of development plans has played a crucial role in many countries. Unfortunately,
pelicies of donor bodies do not necessarily coincide with the planning policy of
the recipient ccuntries. To overcome scme of the resulting drawbacks, many
reciplent countries have resorted to particular administrative measures whereby
power is delegated to the planning unit or to a single minisiry to negotiate all
foreign assistance (financial, economical and technical) in close collaboraticn
with the central planning organ. This makes it possible to ensure the coincidence
of the objectives of foreign assistance with the priority objectives of the plan.

Human factors in the implementation process

Ll. Human factors are no iess important than administrative structures in the
execution of the plan. Indeed, the whole implementaticn of the plan depends upon
the number arnd equality of skilled administrative staff and of its allocation:

(a) among various branches of activities, e.g. purely administrative tasks, social
administration, econcmical administration, etc.; (b) among levels of skill
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corresponding to the various levels of education, and (E) amcng different types of
education, i.e. general and vocational. Manpower resources can be increased by
training programmes integrated in planning. The recent establishment of a larger
number of schcols of administration in develcoping countries reflects the view that
civil servants should be provided with special training in addition to their
general education. Such training must not only be suitable for specislization in
the different administrative branches tut also for new development requirements.

A systematic policy of basic and advanced training of officlals should form cne of
the activities involved in the execution of plans everywhere.

Administrative control

h2. Administrative contrcl, as distinct from financial, technical or operational
control, is usuglly exercised by the planning organ. By remaining constantly

informed of the progress of the programmes, the cental planning organ is able, if
necegsary, tc assist the services responsible for administering those programmes.

Procedures for the pericdical assessment of the progress of the plan

43, These make it possible to compare results with objectives and suggest
administrative measures designed to adapt the plan to external circumstances or to
introduce adjustment or changes which may even entail a modification of
objectives, If these reports are published, they have the additional advantage of
being a form of democratic contreol.

E. Conclusion

LY. This study proposes a general framework for consideration of the
administrative problems involved in planning along with an analyticel methcd. It
is intended as a basis for discussion rather than an exhaustive synthesis and can
hardly c¢laim to provide conelusions of a general nature. At the same time, an
effort must be made to clarify those concepts which enable a methodical analysis
to be carried out, an analysis which in turn is a prerequisite for the existence
of & discipline of "administrative science".

45, A mrere classification of the various structures and procedures for planning
tried out by various countries would provide nothirg but a largely meaningless
enumeraticn, Between one countiry and another, similar planning bedies operate in
different ways; conversely, different administrative structures may carry out
gimilar functions. It may happen that co-ordination procedures fail to operate in
practice while, on the other hand, informal networks of communication based on
personal contacts scmetimes make up for the absence of any liaison machinery. A
classification of the administrative obstacles confronting planners wculd be no
more gatisfactory, since it would result in contradictory statements.

(a) 1In certain countries, administrative centralization would seem to be a
hindrance to both the preparation ard the implementation of a plan. It restricts
the regionalization of development programmes and interferes with the flexivility
required if they are to be carried out. In other countries, however, it is the
"comparmentalization" of the central administrative departments, the autoncmy
enjoyed by local administraticns, the duality of mansgement and planning

4=



departments and the growth of independent bodies which endanger a unified planning
policy and make a greater centralization in decision-making seem desirable.

(b) The lack of co-ordination which has been cbserved sometimes impels the
planning unit to work in isolation frem the rest of the administraticon. This
hinders the integration of social and economic planning and prevents the effective
application of plans. In other cases, however, it is the multiplicity of
co=ordination procedures which interferes with the precise definiticn of
responsibility at the implementation stage, and as a result the plan is endlessly
worked out and revised but rnever put into effect.

(¢) One scmetimes feels that the concept of public service is lacking when
civil servants fail to distinguish between state interests and their own views or
personal preferences. On such occasions, one is tempted to believe that a sense
of public welfare and an impersonal approach to official activities are essential
to suecessful planning. In other cases, hawever, it is the impersonal bureaucratic
routine which seems to hinder any change in structures and attitudes such as
effective planning requires. Sometimes it is an "authoritarianism" based on
senicrity or excessive supervision resulting, regrettably, in a lack of initiative
at all levels; at other times, it is the independence of individual departments,
the lack of discipline imposed from above and the element of corruption, that make
one realize the need for additional controls. One may argue in favour of a greater
stability for officials so as to ensure the plan's continuity and, at other times,
we mey find that it is the rigidity of the regulations governing public officials
which hinders the necessary changes. One may feel that administrative training
programmes are needed to raise the level of the officizls' competence, yet cne
realizes the excessive concentration on "gqualifications" runs counter tc an
appreciation of the value of practical experience.

46, It is not enough to contend that there is a "middle course" to be found
between these opposite extremes, because these contradictions have an objective
basis in fact. Plans have the double aspect of innovation and organizaticn. They
are "ecreative predictions"” and instruments for & change in economic and social
structures designed to achieve a more human scciety. But they must also be
incorporated in the world as it is if they are not to remain mere visions without
any practical reality. These aspects are not merely contradictory but also
complenentary and, to some extent, interchangeable. If a plan fails to offer new
solutions, to encourage innovations, to gain the active support of the people,
then it might appear necessary to seek compliance through order. It is impossible
to orient publie and private activity to the long~term advantage of the community
without organizing, i.e. without exercising authority.

k7. Planning means going beyord the conflict between private enterprises
representing innovation and the "organizers' in the administrative sector.
Planning means altering simultaneously the existing structures and organizing
innovation. The administrative factors are not the cnly ones which must be
considered,but they play a specific role: it is the task of the administration teo
organize the dialogue among the planning technicians, the political authorities and
the economic and social groups so that each is equipped to participate effectively
in the over-all process of planning. It is likewise the administration's
responsibility to compare objectives with the possibilities existing for their
achievement and to take the necessary steps on the basis of a rational use of
resources, with the objective in mind.
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48. In order to allow for these specific administrative factors, it would seem
that more thorough comparative and national studies might make use of the analytical
method suggested in this study:

(g) By establishing the functions which the administration must fulfil in
planning, considering eqch of such functions in relation to the global tasks
incumbent on the sdministration and identifying the conflicting requirements for
which allowance must be made;

{p) By considering administrative structures in all their diversity. Bach
type of structure tends to favour either the particular function concerned (where
a new body is being set up) or its relaticns with the administration's over-all
tasks (where a new role is entrusted to an existing department); and

(¢) By dealing with administrative procedures in order to analyse the
de jure process whereby decisions are made and communication maintained among the
edministrative units, the political authorities and the economic and social groups.

49, A fuller appreciation of the administrative facters involved in plarning weould
not only be of interest from the peint of view of administrative science tut, by
establishing a closer link between theory and practice in planning, would help to
clarify the political choices which are the bases of any development policy.
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B. ADMINISTRATIVE ASPECTS OF SOCIAT PLANNING

Intreduction

1. A1l nodern States have a social policy designed to guarantee the welfazre of
the individual and of the groups in scciety. It is generally recognized that human
needs cannot be fully szatisfied by the free play of supply and demand. Some of the
bagic social needs are gpecified in the Universal Declaration of Human Rights,
e.g., the right to work {articles 4, 2% and EM), tc education (article 26), to
health (article 25), etc. In the constitutions of most States, these rights are
delined more precisely and in greater detail.

2. The common feature of all social programmes is the aim to alleviate the most
glaring inequalities by concentrating particularly or the most underprivileged
individuals or groups. To the extent that these various activities are not wmerely
designed to meet emergency situations or satisfy existing needs but are the subject
of long-term programmes matching all the needs requiring satisfaction with available
or prospective material and human regources, social planning may be said to exist.
This cerresponds to the gradual extension which ftcok place in the various fields of
social action such as education, employment, public health, housing, community
development, etc., adjusting them to modern concepts and relating them to the
objectives of comprehensive social and economic planning.

3. In all these spheres of activity, the amplification of cconcepts of social
action has made it possible to define more fully the needs to be satisfied, to
measure their scope and to show the impossibility of coping with them in the
immediate future. Accordingly, attempts have been made to draw up orders of
priority and to assess The requirements to be met in order to achieve the degirable
gocial objectives on a long-term basis.

L, Sccial planning covers a far wider and more complex field than econcmic
planning. In the latter, the individual comes intc the picture only as a congumer,
a producer, or an investor. These abstract mechanismg do not allow for the
complexity of human phencmena to be taken inte account, and economic theory does
not explain, even approximately, the phenomenon of econcmic growth.

5. The econcmic cbjectives of planning must bve supplemented, therefore, by social
objectives, which are just as necegsary to the harmoniocus development of human
gociety, even if they are more difficulit to define and classify. However,
theoretical knowledge has lagged behind, and no satisfactory yardstick yet exists
for caleculating the ideal proportion of national rescurces to be allocated to the
various forms of sccial action. The "costs and benefits" method used to assess

the profitability of infra-structural works such as roads, dams and ports, if
applied to social programmes would not allow the measurement of, for example, the
indirect profits resulting from improved health.

6. I+ "opportunity costs of social programmes were assessed through measuring
their cost in terme of the economic uses withdrawn in their favour, this negative
definition would leave out of account the positive cbjectives at which social
activities are aimed.
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T Nor is it possible, with the information now available, to find a standard
unit of measurement to express the variocus social programmes in an integrated
manner. While each can be expressed geparately in fterms of minimum demands, these
normg cannot te expressed in terms of one another and it is not possible to weigh
them in relation to each other.

3. Even within social programmes there remain problems of selection that are
difficult te solve. Should the main concern be to eliminate the most cbvious
inequalities or to use the availatble resources in the most effective way possible?

9. An cptimal norm, similar to that used in economic planning, would, more often
than not, szerve to aggravalbe existing inequalities. Ivery social programme is
based on a series of different objectives, as it seems to be impossible to express
them in terms of a single objective.

10. Social planning and economic planning differ in their duraticon. Most economic
plans are prepared for periods ranging from four to gseven years (i.e., medium-term
plans). Social programmes are usually designed for a pericd of ten, fifteen or
twenty years. There is a practical reason for this difference, namely, that

social objectives cannot be attained satisfactorily except after a very long time,
in view of the immense difference between the existing and the desirable situation.
There are also technical reasons for this dilference, owing to the fact that it
takeg lenger to change men than to change things. While it seldom takes more than
four to five years from the decigion to build an industrial enterprise to its

entry into operation, the education of an engineer or a doctor takes from sixteen
to twenty yearsg. Soclal planning thus redquires a long-term view because of the
gcope of its aims, the time required to implement them and the reciprocal
relationship between the various programmes.

11. It should be possible for the differenceg noted between social znd economic
planning to be overccme in practice, for these methods of planning have at least
one vital feature in commen, in that both require human and financial resources.
Material and human resources being limited, their allocation has to be regarded
as a whole. This ccncept of over-all planning is now generally accepted and is
closely linked with the recognition of the fact that economic and social
development cannot be separated.

12. The integration of social and econcmic planning can be conceived in several
vays. The most obvious and urgent is in connexion with cost. Every social
programme can be expressed in figures and the various stages of its implementation
caleulated by distinguishing vetween annual investment and operational credits.
Even in the case of a twenty-year plan for education, it is easy tc assess the
capital budget and current expenditure necessary within a five-year economic plan.

15. If social programmes azre toc be effectively implemented, it is essential for
their over-all long~teirm financial estimates to be supplemented by medium-term
estimates coineciding with the duration of the economic plan and expressed in the
same way as in the case of other investment programmes. This is a preliminary
requirement if it ig fc be possible for the mass of the programmes included under
the general term of social planning to be compared with the naticnal tetal of
resources available for invegtment and, within that total, with the mass of the
gso-called productive investments. In the same way, the annual cost of operation
for the final year of the economic plan can be ccmpared with the budget estimates
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as a whole. As the investment and operational costs of social programmes are
usually beyond the economic peossibilities, they need to bhe subjected to arbitration
and the plang revised accordingly.

14, Frem the administrative angle, the procedures used for the integration of
acononic and social planning from the gtandpoint of costs should be arranged so
that arbitration can take place, first at the administrative and then at the
political level, before the final draft of the over-all plan is prepared. Thig is
& minimum reguirement if the plan is to be regarded ag an economic and gocial
development plan. It may be asked whether this arbitration procedure, which takes
place when the soclal programmes and economic plan have already been prepared in
detzil, should not be preceded by a preliminary apportionment of the avallable
regources between the varicus social programmes. This indicative allocaticon of
credits would facilitate arbitration and the subsequent revision of programmes.

15. Ag has already been pointed out, allocaticn of resourceg, following a
comparison of the wvariocus social programmes and the economic plan, cannot yet be
based on theoretical considerations. 1In the absence of national criteria,
recourge is usually made to the experience of other countries.

16. A more summary method is also used, wherein the percentage of national income
devoted to education (or health, housing, etc.) by the more advanced countries is
considered as constituting an upper limit to the efforts of the developing
countries. This method, based on international comparison, is founded on the
implicit hypothegis that the development of every country follows a similar pattern
axd that the more advanced countries constitute an ideal model.

17

{ -

This integration of szocisl planning with economic planning from the financial
aspect may be usefully supplemented in the sphere of manpower distribution. Skilled
workers are as scarce a resource as capital, and a shortage of them, both
quantitative and qualitative, is increasingly regarded as a factor limiting
development. All social programmes require gualified personnel, and the over-all
manpovwer requirements exceed the operational possibilities of some educational

systems.

18. Morecver, eccnomic planning camnot te limited to material investment: a
qualified labour force must be available to put it into execution. WMedium- and
long-term manpower requirements mugt be asgessed, therefore, within the framework
of integrated planning.

19. It is possible to compare the over-all manpower needs for the different
economic and sccial programmes with the different levels of gualifications reguired
and with the training facilities the educational system is able to provide,
comprising not only the teaching of children in schools but also different types

of vocational educaticn, adult educaticn and further training. TFrom the
administrative aspect, this integration should be ensured by procedures for
co-ordinating the wvariocus socizl and econcmic prograzmmes so that:

(a) GQuantitative and qualitative manpower needs are expressed in comparable
termg for all the fields of activity;

(b) These needs are reflected in training programmes;

(c) These preogrammes are included in the education plan.
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These two forms of integrating social and economic planning tend to ensure the
compatibility of the varicus objectives from the capital and human aspects. The
methods used derive from the concept of halanced scocial and econcomic development.
Admittedly, the concept of balanced development is not very satisfactory, as it is
not founded on a single rational criterium for determining priorities and cptions.

A. Choice of the administrative machinery for social planning

20. UWhere a governmental bedy responsible for economic planning exists, it might

be considered preferable tc give it the parallel responsibility for social

planning; this would ensure that social aims would not be overlocked in the
development plan. However, it might also be argued that the specialized ministries
in charge of the various types of social action (the ministries of health, education,
labour, housing, etc.) are more competent to prepare programmes for the execution

of which they will then be responsible.

21. The choice bhetween these two solutions depends on a large number of factors,
such as administrative Traditions, the scope of planning, the availability of
qualified personnel, etc., and it is therefore difficult to generalize. The
essential problems are:

{(a) o ensure the participation of the specialized ministries in the
preparation of social programmes, and,

(b) To ensure that the social programmes are co-ordinated with the general
development plan.

Depending on the cholce made, one of thege two aspects will tend to be favoured.
Consequently, measures will have to be taken for the balancing of these tendencies.
Vhen concidering, for example, an education plan entrusted to a ministry of
education, particular attention should be devcted to the machinery designed for
liaison with the Central Planning Orgen. For such a liaison, the following factors
mist be constantly taken into consideration:

(a) Concordance of the general objectives of the education plan with those
of the development plan;

(b) A general indication of the invegtment allocations that can be made for
education and, if need be, the operational estimates for the final year of the
plan;

(¢) An indication of the way in which forecasts and projects should he
formulated to be suitable for inclusion in the development plan;

(d) An indication of the time-1imit by which the education plan should be
submitted to the CPO;

(e} Procedure for arbitration between the plan for education and the other
gsocial and economic programmes, both at the administrative and peclitical levels.

22, Uhere the education plan is prepared by the {PO, the main attention, on the
contrary, will have to be concentrated on the conditions of participation of the
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Ministry of Education at every stage of preparation, The effective participation of
the Ministry of Education must be assured:

(a) When the basic aims of the plan for education are being fixed;
(b) During the establishment of the detailed objectives;

{c) On the occasion of grbitration between the plan for education and other
programmes;

{(d) When finel adjustments are made.

2%, The responsibility for social planning may be vested in one {or several)
section of the CPO, which may establish a number of expert committees with
appropriate participation of the interested ministries., In most countries, however,
planning offices have been established within the scocial ministries and separate
social programmes are gtill being evolved by each one of them with very little
co-ordination among them, For such co—ordination to be effective, it would be
useful to give more attention to the administrative problems created by social
rlans, at each stage of thelr develcpment.

B. The preparation of plans

2L, The administrative aspects of the preparation of social programmes are the same
as In the case of econcmic planning., At the preparation stage, the essential
functions of the administration are:

(a) To assess the over-all needs to be met immediately and in the future;

(b) To define the principal objectives and the criteria for establishing
orders of priority and tc submit them for the approvel of the poclitical authorities;

(¢) To prepare detailed forecasts of the material resources to be employed
and the qualified personnel required;

(4) "o arrange for the necessary arbitration at the administrative and
political levels,

These various aspects will be considered in turn, with emphasis placed on those
which concern social planning specifically.

Asgesgsment of needs

25. 'The first step to be taken in planning is to make a critical anslysis of the
existing situation. Most administrative divisions or ministries responsible for
various types of social action keep up-to-date information end statistics on
heglth, education, housing, etc., However, this information does not always

satisfy planning requirements, and, even if it does, is not always presented in
regdily usable form. Most statistics for government social services do not include
the activities of the private organizations, which have considerable significance
in such fields as education, health or housing. Moreover, available data drawn
from national accounting are limited and scattered, making it difficult to calculate
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total and unit costs. Forecasting methods have their own special requirements, The
data used must be complete, and partial statistics must be completed before being
used as a basis for projections into the future.

26. From the administrative aspect, these technical requirements give rise to a
number of problems. It is necessary to calculate the amount of information which
will be essential to decide on the delegation of responsibility with regerd to
documentation, and to organize the dissemination of information,

(a} Calculating the amount of essential information

27. FPlanning experts naturally demand a mass of statistical information not all of
which is attainable, The administration must, therefore, maske a selecticn, bearing
in mind the budget ceiling governing the collection and exploitation of data and
the number of gualified statistical personnel, They must estimate what will be the
minimum of informetion essential for the type of planning concerned. Such
information should be sufficient, both quantitatively and qualitatively, to shed
light on the action required. Another aspect relates to the classification of
information seccording to the nature of the operaticns necessary. Puablic cpinion
surveys often enable satisfactory informgtion on specific points to be obtained,
while depth studies may prove necessary for other types of probtlems. These
problems are of special importance for soeial planning, which requires meore detailed
data than economic planning,

(b) Apportiorment of respcensibility

28, When the new tasks to be performed have been determined, the familiar problem
of choosing the appropriate machinery arises, i.e., whether a new organ must be
established, or the new task entrusted to a service already in existence, 1In
practice, there are a number of intermediate solutions between these two extremes.

29. Any new administrative unit established to take over the responsibility of
statistical information may be attached:

(i) To the body meking use of it, i.e., the organ responsible for planning,
in which case the collection and analysis of data can be more easily
directed in the light of planning needs; or

(ii) To planning offices set up in the various specialized ministries, While
these are in a better position to assemble and interpret the data that
they collect for their day-te—day purposes, co-ordination preoblems arise
whenever questions of interest to several ministries are involved.

20. Other countries prefer to make use of the statistical services already
existing in their various specialized ministries, This helps to avoid overlapping,
but it makes it more difficult to obtain in good time the new information required
for the preparation of plans, as these services already have their own working
programme and decumentation habits which are not always easily modified, Tt is
sometimes preferred to entrust all responsibility for information, In regard to both
administration and planning, to a central statistical division., This structure has
the obvious advantages of centralization, €.g., & more rational use of staff,
mechanicgl equipment, etc, However, the various ministries cannot be prevented
from collecting and using the data directly bound up with thelr activities; hence
overlapping can never be entirely avoided.
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31, A basic consideration is whether social statistics should be entrusted to the
administration or to autonomous or semi-autonomous research establishments, such as
universities or research institutes, At first glance, the second solution appears
preferable, since such studies fall under the heading of research, However, in
many countries the administration itself tends to carry out the studies required
for social planning, because the system of contract surveys is not normally
permitted, or liaison with the universities is unsatisfactery, or the university
institutions are not organized for such research purposes,

32, Studies preliminary to sccial planning constitute a field in which
international technical assistance often plays an important role. World Health
Organization (WHO), United Nations Educationzl, Scientific and Cultural Organization
{(UNESCO) and the International Labour Organisation (ILO) have been providing
experts and organizing surveys in thelr filelds of specialization. In some cases,
the specislized agencies have undertaken regional studies to provide a general
picture of social development for all the countries of a particular continent.

%3, Note should alsc be made of the function of external aid in stimulating
national studies facilitating the subsequent preparation of social programmes in
the developing countries. ©Such surveys are still too few in the sphere of social
planning, although the preparation of an increasing number of social programmes
is bringing new needs to light. There is also insufficient awareness at the
political level of the lmportance of statistics and surveys relating to social
planning.

(¢c) The circulation of information

34, Selecting the most appropriate machinery for essembling the information
necessary Tor social planning is not enough., An effort must also be made to
organize the procedure for its dissemination, This 1s a task of instigation and
co-ordination, with the aim of using all existing sources of information to the
full, Naturally, the main responsibility for it rests on the CPO, whether or noct
this organ is responsible for assembling and utilizing the statistical data
itself, What makes it all the more necessary is that the administration of social
activities is split up among different ministries, each of which has its own
administrative methods and traditicns, Where the co-ordination function is
performed by the CPO right from the data compilation stage, interministerial
co-operation at the subsequent stages of the planning process is facilitated. In
several countries, the CPO gives different ministries very precise instructions

on the methods to be used in the collection and presentation of statistical and
financial data.

35. A survey of the developing countries shows that in most of them the existing
information is inadequate both quantitatively and qualitatively, that planners
have trouble in obtaining information, and that the activities of the various
statistical services are poorly co-ordinated.

Definition of the basic objectives

36. In social programmes, there is no simple criterion similar to the selection,
in econcomic planning, of the over-all rate of growth of the national product. It
is not enough for the political authorities to list as priority aims all those it
considers desirable, for the limited resources meke it impossible to fulfil all
of them even on a long-term bssis, In indicating selected alternatives, therefore,
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the administration should at least submit the financial estimates of social
programmes and an approximate indication of the minimum aims it will be possible to
reach at the end of the planned period., OCver-all assessments of this type are
usvally made by using simplified models hased on gquantitative norms.

3T. The administrative organs preparing these preliminary drafts are usually the
same as those appointed to prepare the detailed programmes, However, as the
integration of social programmes into the economic plan is usually done through the
apportionment of investment credits as a whole, it 1s better to entrust the
preparation of the first financial draft to the Central Planning Organ. The
ministries that might be designated to prepare the variocus social programwmes would
then be in a position to know the financial limits of their projects, a fact which
would enable them to estimate the minimum aims and their various possible
combinations,

38, The importance of this preliminary stage in the preparation of detailed
programmes conducted by the appropriate administrative machinery and procedures

is obvious. Ensuring the compatibility of the over-all aims presupposes a general
comparison of resources and aims and a synchronization of this whole stage from
the start. It also presupposes the examination of this preliminary draft by the
Government as a whole, and not separately by each of the ministers responsible for
a particular scelal programme, This is so, not only because every social
programme involves action on the part of several ministries, but alsc because g
minimum of cohesion between the detziled aims would be ensured, Subsegquent
srbitration between the various programmes would no longer imply complete revision,
but only adjusiment that would take less time to effect, This stage, nevertheless,
is sometimes omitted in practice. Where s plan conslsts merely of compiling a
list of priority programmes, it is sufficient for the Government to decide on the
firancial allocation to be made for social programmes, and this is the most usual
procedure. This purely financial procedure has the disadvantage of fgiling to
stress the long-term implications of the over-all economic and social aims of the
plan. The proportion allocated to social programmes is decided in the light of
pessibilities, but not in terms of quantitative and qualitative aims,

39. But where a Government has not decided on any priority, the task of
preparation is both more complex and more delicate, Planners must prepare several
detailed programmes based on different cptions, or must themselves make a political
choice, In such cases, it is usually the case that the plan does not survive the
first obstacles to its execution, as the authorities do not consider themselves
beund by a choice that has not been of their own making.

4O, The general concept that emerges regarding this preliminary stage 1s that the
process of preparing social programmes should bte preceded by arrangements for
political decisions on the main opticns. These should at the very least result

in a provisional apportionment of the resources available for social programumes,
Such political directives provide selection criteria which facilitate the
prepargtion of more detailed social programmes expressing general development
policy in terms of realistic aims and guaranteeing a minimum of cohesion between
the various programmes, so that their integration intc the general development
plan becomes cesier,
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The preparation of detailed socilal programmes

41, The administrative responsibilities at the preparation stage are as follows:
(i) To define the tasks to be performed;
{ii) To choose the appropriate administrative machinery;

(iii) To ensure the gperation of the administrative organs concerned, and
their co-ordinatiom.

(a) The administrative problems to be solved at the preparation stage

k2, The preparation of social programmes is essentially a technical task to be
performed by specialists, The efficiency with which it is ecarried out also
depends on its organization. Planners must have avallable the necessary basic
data, and they must te informed of the orders of priority that have been fixed,

and of the indicative credits provided for the social progremme they are to prepare.
They must also be given ingtructions on how their conclusions and programmes are 4o
be presented, and the date by which their work is to be completed, Furthermore,
the participation of the widest peossible number of the various edministrative
divisions and groups interested in the preparation of each of the social
programmes must be agssured. This is all the more necessary owing to the fact that
it is more difficult to strike a balance between resources gnd needs in the case

of sceial programmes,., BEvery possibility, therefore must be studied with speeial
care,

4%, It can be seen that every possibility of substitution must be given careful
attention -~ and this cannot be done by planning experts alone. Social programmes
also depend on the participation of private bodies. Thelr participation, whether
voluntary or not, may not only be valuable at the preparation stage of programmes,
but may also facilitate their subsequent execution. It is the task of the
administration to ensure their participation in committees or working parties,
The administration must also express in readily understandable form the planners'
forecasts, which are often based on complicated calculations, Particular emrhasis
must be placed on the limitations of these forecasts, because of inaccurate baslc
data or because of the uncertainties that all long-term projections necessarily
contain, The participation of non-specialists in planning can be truly valuable
and effective only when the hypotheses on which forecasts are based are clearly
explained,

Lk, At the last stage of preparation, procedures for arbitration among the various
social programmes and between social and economic programmes must be established,
and the necessary adjustments made,.

(v) Choosing the appropriate administrative machinery for the vpreparstion
of detailed objectives of soclial programmes

45, This choice is partly determined by the organizational forms of economic
planning. Where the preparation of the plan is entrusted to a central body, that
sgme bedy is often appointed to prepare social programmes, It may be considered,
however, that the relevant minlstries are in a better position to assess
quantitative and qualitative needs, to prepare the long-term programmes they will
later have to execute and to appreciate the problems invoived in their execution.
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46, In many countries, the specialized ministries have set up permanent
administrative units responsible for planning. In such cases, any neglect of
planning duties is obviated; the case could not be so if they were entrusted to the
divisions responsible for the administration of current business, However, it is
the opinion in several countries that the participation of the various divisions
of the ministry is more effectively assured when they themselves prepare the plan,
and that the preparation of the plan is a temporary funetion which does not

Justify the estgblishment of a permanent service,

k7. There does not appear to be a general principle to the effect that the
preperation of socisl programmes should be entrusted either to the central planning
organ or to the competent specialized ministries, Whichever body is put in charge
of preraring the different social programmes, the most difficult administrative
problem confronting it will be to organize the efficient operation of the
preparation process,

{¢) The preparation process

48, A balance must be found between two considerations, namely, the widest
possible participation of the services and groups concerned, and the efficiency
of the work of preparstion. The committee system in various forms 1s the method
most commonly used in the countries possessing an adeguate administrative basis
and a sufficient number of qualified personnel capable of making a useful
contribution to the preparation of programmes for which special competence is
required, This procedure, hcwever, is often too cumbersome, as very often a
large number of participants must be convened, the work of the various sub-
committees co-ordinated, secretarial staff for the meetings provided and minutes
of the meetings made.

49, As all these conditions are not always present, less complex procedures betiter
adapted to the shortage of qualified staff capable of preparing plans, are preferred
in other countries., A planning office or temporary working party can ensure the
rarticipation of the interested parties by calling on them for advice whenever it
is deemed useful, However, this participation procedure is irregular and consists
more of the exchanging of informaticn than of debate and discussion.

50, Until row, the principal concern has been to carry out the work of
preparation swiftly and efficiently, and most sociel programmes are the work of a
small group of experts working without continuous external contact, This is also
one of the reascns for the following shortcomings:

(a) Partial social programmes are prepared without liaison between the
experts and the external parties.

{b} Social programmes prepared by individual planners are usually based on
methods that are too rigid, in which the actual situation is projected into the
future, and in which all possibilities of suitable correction and substitution are
left out of account.

51, The discussion procedure involves organizational factors which differ
according to the administrative machinery selected for preparation purposes, While
participation is ensured in a committee, the effectiveness of its work depends on
the perscnal qualities of the chairman and the gualifications of the rapporteur
and secretariat. Where social preogrammes are prepared by the Central Flanning
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Organ, the essential prcoblem is to ensure the continuous participation of the
senior officials of the interested ministries. When the specialized ministers
undertake this responsgibility, the main concern is tc obtain the participation
of the other ministers involved, whether directly or otherwise, in certain
aspects of the programme, and of the CFQ, which should meintain constent liaison
with the other programmes.

52. The procesg of final approval of social prograrmes is slso of grest
importance. Whatever procedure is used, political approval (by the minister,

a government commisgion, the parliament) should be prepared for st the
administrative level by & comparison of all the different social programmes with
aach other and with the general development plan. This involves arbitraticn
procedures in which the over-zll aims are analysed in relation to the over-all
resources. This is essential if a ccherent picture is to be suomitted to the
pclitical leaderg that will enable them to adopt detailed socizl programmes

in the light of the econcmic possibilities.

5%. On the governmental level, the procedure of final approval may take varicus
forms. Usually, the competent minister approves the social programme prepared
by his services.

54. The legal form of apprcving social programmes is of great importance, since
their ovligatory enforcement is dependent on it. Care shouwld be taken not to
Jump to the conclusion that a plan which is not issued in the form cf a legally
enforceable document has no effect in practice. Although that might bte true for
the immediate future, the fact that a plan exists and has peen prepared by civi
sexvants, that there has been co-oreration among the officials of different
services and ministries and that they have consulted the representatives of
recognized ingtitutions, creates a new situation which may have long-term
consequences. Reflection on the future implications of present data way

alter behavicur and suggest reforms.

C. The execution of socisl programmes

55. Many social programmes preyrared in recent years have not bteen implemented.
The blame for this cannot always be laid at the door of the planners and, as has
been noted sbove, scme of these dangers can be avoided if the preparative
administration machinery is sufficiently organized. There are, however,
gdministrative obstacles hindering the execution of social programmes. The most
cbvious of these is the conflic¢t between the stetic management tasks of the
administration and the dynamic new requirements that executlon of the plan brings
to light. The daily conduct of current business naturally leads to over-
specializavion, bureaucrstic behaviour and red tape, which are reflected in a
form of resistance to changes in procedure and ettitudes involved in the
execution cf a long-term plan.

56. Through an analysis of the specific administrative problems involved in the
execution of social programmes, these general obstacles can be mastered. The
following factors will be considered in order:

(a) The implementation of a social programme may reqguiie modification of
the existing wschinery and procedures;

(b) Its Tinancing should be subject to ordinary budget procedure;
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(c) Its execution involves the co-operation of several administrative
departments and social organizations, cn both the naticnal and lecal levels;

(d) It requires a new attitude towards the public on the part of the
administration;

(e) It implies a policy for the training of the administrative officials
responsible for the execution of social programmes.

Administrative steps prior to execution

57. To execubte a programme and move on to the stage of individual projects, the
investments included in the plan must flrst be allocated on a geographicel basis,
Dividing up the plan sccording to regions is of special importance in the case
of social programmes, since the alleviation of regional inequalities is one of
their main purposes.

58, Once the criteria for selection have been defined in the general development
plan or sectoral social programmes, they must be applied on a regional basis.
However, as a general rule, the plans define national objectives, and it is left

to the responsible technical ministries to make this geographical distribution.

Two types of difficulties then crop up. First, the anxiety to use the availlable
resources in the most effective way possibie may entail the risk of regiongl unbalance
by benefiting zones which are already develcping more rgpidly; furthermore,
administrations naturally tend to allccate investments in the light of existing
operaticnal credits, i.,e.,0f the present or past needs of every region, rather

than in the needs of their future development.

59. These dangers may be attenuated if administrative departments are closely
associated with the preparation of programmes, since they will then reves hed an
cpportunity tc express their points of view and of modifying their attitudes
during discussicns on the over-gll aims to be attained. In any event, the
allocation of social investments on the regional and local levels is a special
administrative task which should be specifically defined and organized, It is
desirable that the central plerrirg office participate, as well as representatives
of other ministries with an indirect interest in the plan,

60, Before reforms envisaged in, or resulting from, the plan can be carried out,
it is desirable tc undertake pilot experiments so that the administrative
implications of a particular experiment can be more clegrly defined, This
procedure has severasl advantages: it means that limited resources and staff can
be concentrated in one particular area; furthermore, results can be more easily
checked. Nevertheless, its disadvantages have frequently been stressed, since it
does not always take into consideraticn the actual possibilities on the national
level, and the excessive means that are often used in such cases do not permit
valid conclusions to be drawn from the results obtained., In these cases, the
function of the administration is tc ensure that the conditions of the pilot
project are of general significance, 1.e.,that they are favcurable enough for
positive results to be expected and that the means employed are sufficientiy
realistic to enable the project to be applied on a much wider scale,

1. When a new kind of procedure is included in the plan, it may be necessary
to create a new administrative machinery and to constitute a new sfatus for the
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staff responsible, The decision to form new units or new regulations is aimed at
ensuring the availability of administrative machinery and staff entirely devoted
to development tasks. However, this raises delicate problems of co-ordination
with existing administrative departments, and it involves a new distribution of
duties and the standsrdization of staff regulations.

62, Lastly, a prereguisite to the execution of social programmes is the
preparation of a staff training plan., The purpose is to train staff at a rate
commensurate with the implementation of the different projects in the plan., There
are three types of training programmes: pre-service training (schooling) up to s
more or less specified level; further training for staff aglready in service, in
the form of full-time or part-time courses; in-service trzining without causing
interruption in the professicnal activity of the staff. Training programmes
freguently contain gll three methods in differing proporticns, In every case,

a choice must be made between the immediate use of the available human resources
and training for future use, Just as economic planning involves a division of
the material resources between consumption and investment, so the staff withdrawn
from activity for training purposes (whether teachers or pupils) signify
subseguent expansion.

63. There are limits, of course, to the number of new civil servants a State can
afford. An administration may be compelled to relinguish part of its staff
temporarily for the sake of refresher courses, and it may hesitate to select its
best officials, since these are most essential for the smooth operation of its
departments.

(a) In-service training, which 1s the least expensive, is often inadeguate
and is difficult to provide for officials working in isolated areas.

(b) Courses abroad are expensive and sometimes only remctely concerned with
conditions existing in the country.

(¢) The content of these types of training for new tasks is difficult to
define; it is difficult to know what must be taught and how it should be taught.

64, In several countries, attempts are being made to recruit trainees in the
areas in which they will later work. However, this is being avoided in certain
new countries because of & reluctance to strengthen local prejudices which slow
down the process of national unification, In addition, increasing attention is
being paid to the training of voluntary unpaid auxiliaries and officials of
voluntary organizations, whose co-operation is essential for execution of social
programmes.

€5. FEmphasis is also placed on the need for familiarizing the public with the
general significance of a large-scale social programme, in order that they can
appreciate the aims of such a programme, the advantages to be expected from it
and the ways in which their co-operation is important. National information
campaigns are often conducted for this purpose, with the use of the radio, the
mobile cinema and polyvalent teams, Furthermore, the school network is also used
to reinforce health campaigns and to disseminate kncwledge of farming technigues.

66. It must be admitted, however, that the efforts made in this direction are
still far from adequate. In many countries, lessons cn hygiene, nutrition and
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agriculture have been introduced into school curricula, often linked up with the
action provided for in the plan., However, this is usually in the form of an
addition to existing curricula, rather than a new orientation of education in the
light of' the plan's objectives,

The financial requirements for the execution of social programmes

67. When social programmes have been drawn up in conjunction with economic plans,
nc specific financial problems arise, However, when credit reductions appear
necessary, financigl difficulties often have more serious consequences in social
than in economic programmes, as the latter enjoy de facto priority status.
Furthermore, social programmes require extensive staffing, and the additional
operational expenditure involved in a new project is proportionately higher than
for economic programmes, As most development plans are based on investments
alone, the financing of staff costs often presents probvlems,

68. Sometimes & lack of balance can be observed between the allocations for
social programmes and the opening of credits for the personnel required for thelr
operation, Furthermore, international assistance in the form of gifts is
distinguished by a preference for social equipment (hospital, training
institutions), which facilitates the inclusion of this item in development plans.
However, operational costs remain the responsibility of the beneficiary country,
and when the financial assistance is insufficient, the equipment is badly used.

69, Reference has already been made to the fact that soclsl programmes are in most
cases prepared independently from general develorment plans, This gives rise to
specific difficulties of Tinance, as standard administrative procedures for the
insertion of those programmes inte the annual budget estimates are rare. It takes
a long time for public finance rcgulations to become adjusted to the needs of
planning, and the finaneing of social programmes requires new budgetary
negotiations annually, when the ministry of finance considers projects singly

and not as a whole.

T0. When social programmes estimate not orly the total investment necessary for
the entire planning period, but also the annual sums required, the methods of
financing are determined in conjuncticn with the preparation of the annual capital
budget., However, every project is usually subject to special approval. The
methcd of two-stage financing, i.e.,over-all approval followed by detailed approval,
very often leads to a cut in the allocaticns made for sccial programmes, which are
frequently regarded as less urgent than ecconomic plans. This ig one of the main
obstacles to their execution and renders part of the work of preparation valueless,
In fact, sccial planners try to use the over-all resources available as rationally
s possible so as to cover sll the needs requiring satisfaction. Cuts taking
place during the execution of z project must often be implemented hastily, leaving
no room for the over-all objectives to be revised. This results in a lack of
balance that might be partially avoided if the annual equirment sllocgticns were
provided for in sccial programmes and attributed to the ministries responsible for
their execution without any new negotiations with the ministry of Tinarnce,
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The process of execution

Tl. When a decision has been made on the financing of social programmes and the
preliminary administrative steps have been carried out, the programme must be
executed. At this stage, the problems encountered are related to the distribution
of responsibilities, to organization and to human factors, The aspects of interest
to central, regicnal and local administrations will be examined in turn,

{a) Execution at the central administrative level

T2. Responsibility for execution is almost always entrusted to the technical
ministries, and it is for this resson that so much importance is attached to
obtaining their participation in preparation, However, the CPO continues to play
its part, especieglly when the implementation of a programme is the ccncern of
several ministries,

T3, As greater attention is often paid to preparing progremmes than to applying
them, difficulties arising from the shortage of qualified personnel become evident,
In countries where there is a shortage of technicians, the plamning organs and
semi-official bodies ere gble to attract them far mere easily than the traditional
administrative derartments. The considerable delays which often hinder the
implementation of social programmes are largely due to a lack of qualified personnel
in the administrative services in charge of implementation., Morecver, the rapid
expansion of sccial programmes involves an increase in the tasks carried out by
the ministries, the resources cof which are not increased proportionately. The
difficulties of adjustment facing the administrative departments cften result in
the creation of new sections responsible for the execution of progremmes.
Experience has shown, however, that this does not necessarily eliminate every
difficulty; rivalry with the existing sections constitutes a serious danger, and
confusion over the respective duties of each section is just as much g problem

as red tape. Therefore, concrete solutions should not be assessed on the basis

of an ideal but rather in the light of specific conditions. Whenever the executicn
of social programmes cen be carried ocut by existing services, care should be

taken to ensure that they are given the facilities to carry out these new tasks,
When the new tascks are too specialized to be carried out by existing services, the
creation of new administrative units may result, In this case, however, a
solution must be found to the problem of their co-ordination with existing
administrative units, The creation of such new bodies can sometimes be avoided
by the reorganization of existing ones.

T4. An increasing trend to integrate the management of long-term programmes with
that of more traditional management functionsg is also noted. Such reorganization
of the administrative machinery for the purposes of executing the plan implies new
efforts to overcome the partitioning off and autoncmy of variocus units even inside
a single ministry. However, co-ordination among several ministries interested in
the execution of a social programme raises even more difficult problems which are
rarely solved satisfactorily. The CPO is often best qualified to take the
initiative with regard to such co-ordination, using the same procedures as in the
preparation process, In some countries, regular meetings of committees of experts
are held to consider problems of execution. This implies that the task of
co-ordination during the application of a plan should be specifically entrusted to
the planning organ, even if this organ is not responsible for the plants
execution as g whole.

-6l



(b) Execution at the regicnal level

T75. In countries vwhere the administration is centralized, most regiocnal
social services come directly under the technicsl ministries, This vertical
structure is an obstacle to the regicnal co-ordingtion of social programmes
and to the co-operstion of the different specialized services. Consequently,
there is a tendency to entrust the co-ordination of soclal services to the
govermment official representing the central suthority.

76. The gecgraphical location of the relevant services should cften be
rearranged, both for the purpcse of bringing together the technical services,
or even the same administrative department, ¢f the same district into the
same town, so that liaiscn among them can be improved, snd to ensure that the
administrative districts coinecide with the zones of homogeneous development.

7. There is a tendency for regional zdministrative machinery to become
medified for the purposes of the execution of the plan, in the sense that

there is g wide delegation of powers and more extensive co-ordination amorng

the services. Te-concentrstion is very different {rom decentralization for

the benefit of the elected regicnal government. It is everywhere zpparent that
the powers of the elected councils, already restricted in matters of management,
are still more sc with regard to planning, a fact which tends to decrease the
assistance they can contribute to the implementation of scoclal programmes.

78. In countries where the administration is decentralized, the problems are
different, for most social problems are the exclusive concern of the regional
or state goverhments. However, their anxiety to control and co-ordinate the
execution of long-term programmes is leading the central government to
interfere more and more in these spheres. The aim of standardizing social
conditions on the national level is also leading to a regionsl redistributicn
of resources for the benefit of the disinherited areas, while the control

of the szdministration of ledersl subventions involves some administrative
interference.

79. Integrated regional development programmes involve centralizing the
administration of sccial programmes and cc-ordinating the variocus zonal
development plans. Indeed, the regional admiristrstion frequently manages
social programmes itself, althoush it usually entrusts this tesk to existing
services.

80. The main problem related to the undertaking of matters concerned with
regionzl development is to integrate as closely as nossible the new regional
administrations, the sulonomy of which implies efficiency, with the existing
social services, the co-operation of whieh i1s essential.
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(¢) Execution at the local level

8L. The execution of sccial programmes devolves mainly on the basic
adminigtrative units. At this level, development operations form a whole
and require closge co-cperation among administrative officials and the active
participaticn of local suthcrities and the genreral population. In order to
satisfy these conditions, the ideal sclution would be to allow a maximum of
independence and initiative to the o¢fficials responsible for applying
programmes, to gncourage cc-operation among them and to co-ordinate the
activities of the population at large with the generzl crientaticon of the
plan. In reality, these conditions are seldom achieved. The officials
responsible for execution are frequently not gqualified to be entrusted with
wide responsibilities.

82. In general, the co-ordinstion of the zctivities of the agents of
execution is therefore linked with s rise in their quslification standards.
It is absolutely necessary that they be capable of adapting the general
directives they receilve to concrete situations, znd they must not only be
educated in and familiar with a variety of things, but they must be willing
to make use of the special abilities of their colleagues and co-operate with
them. Social development, particularly at the local level, cannot be divided
up according to the duties of the various agents. Such co-ordinated action
invelves a new form of relationship among local officials, while the tasks
of management are tased principally on specielizaticn. Co-ordination does
not occur spontanecusly but must he organized and, in the first place, the
responsibility of the co-ordinator must be defined.

Relations with the public

83. Even more important than the co-ordination of the activity of loeal
officials is theilr co-operation with the public, for the execution of social
programmes depends ultimately on the active participaticn of the psople.

A social activity is not generally accepted unless its purpose is understood
and it is only effective if it is participated in by the community itself.
The traditicnal administrations to which the public is accustomed may content
themgelves and accept this situation passively. However, development
programmes are basgsed on voluntary adherence, and rot on compulsion.
Congeguently, the officials responsible for the loczl execution of sceial
programmes should adovt a new attitude aimed at explaining and cornvincing
the population rather than compelling them in an suthoritative way.

84. This also implies & medification in the public attitude toward the
adrinistration. Even when their distrust has been overcome, there is a
danger that the people may expect too much frem the State and not meke their
own contribution. Most social programmes explicitly provide for voluntary
public activity.
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85. Experience has shown that such co-ordination between administrative and
population action inveolves the gradual installation of 2 new type of communication
network. In this connexicn, two general principles are mentioned:

(a) The administration can obtain the active co-operation of the people
only in activities that they themselves have freely chosen to undertake.
The officials responsible for the execution of szocial programmes must
convince them that such changes are feasible and necessary and will lead to
a noticeable and immediate improvement In living conditions. They must
therefore transpose the general aims of these pregrammes intc action complying
witnh the needs directly felt by the local cocmmunity. The main difficulty
met with in practice is to reconcile this imperative need with the orientation
of naticnai programmes, as felt needs do not necessarily coincide either with real
needs or with the priorities set out in the plan.

(b} In the execution of social programmes, the administration cannot
act directly cn the masses, but its actlon must be carried out through the
agency of "relay" organs. In this respect, elected local administrations and
traditional chiefs, e.g., panchayats in India and traditional chiefs cr
council of elders in Africa, can play an important part. However, these
institutions are not alwasys open to innovatlon and as a result nmay be an
obstacle to development. Furthermore, modernization has sometimes weakened
them, a fact which reduces the influence they might have con the masses with
regard to recommending change. Consequently, In certain countries with a
single-party pelitical system, local branches of the party are commissicned
to explain and initiate action on the plan. In other countries, the
administration is trying to encourage the new é€lite to participate in the
execution of social programmes. T

8. 1In both the social and eccnomic spheres, the machinery for propagating
change used in the industrizl ccountries works badly in the developing
countries. Some economists interpret this by saying that the societies of
the latter are often "inarticulate'. The work of sociologists studying
these scocletles in transition shows that modernization involves not only the
dislocation of the sociel gtructures existing previously, but also the
elements of reconstruection. The dynamics of this process would constitute

a factor favourable to the execution of development projects if the
administration were aware of them and knew how to use them profitably. It
might perhaps be useful to include soclclogists in the preparation of social
vrogrammes and the assessment of their results on the local level.

87. UOreater familiarity with social dynamics would enable the network of
communications - both formal and informal - between the administration and

the people to be rearranged more rationslly. This is an essential condition

for the execution of development programmes. Such knowledge might be more
important then that of the sgocial obstacles to development, which have attracted
more attention until now but which take into account only the negative asspects
of the problem, i.e., the causes of the setbacks.
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88. The execution of social programmes in the towns does not entail the

game difficulties, as often there are organized voluntary asscociations, which
may act as liaisons in connexion with health activity, child welfare, adult
education, the develcpment and upkeep of new housing estates, etc. Even in
this case, however, administrative action is of @ new kind: the administration
must explain the development plan to voluntary organizstions, persuade them

to participate in its execution and provide them with the essentisl technical
and financial assistance; in other werds, administrative officials must act

as innovators. Their management tasks have resulted in a buregucratic
structure based on the promotion system, over-specialization and the
impersonalization of their functions. The tasks involved in social development
imply an entirely different attitude, namely the systematic search for groups
who might lend their aid to implementing the plan, the attempt to discover
their gspheres of interest, to induce them to co-operzte, to help them formulate
thelr needs and tc supply technical assistance cn their reguest. This form of
behaviour is much closer to that of international technical assistance exrerts
than t¢ that ol the traditiocnal administraticn.

Training problems

832. The training of an official of this new type is being attempted in the
training of all-round social workers, adult education teachers, etc. However,
it is nct enough to turn a tiny rmumber of administrative officials into
specialists in these social development tasks, for their sctivity will become
very partial if it is isolated. They should be able to fall back on ali the
administrative services in order to be truly effective.

S0. A gradual change in the attitudes of all administrative offiecials is
necessary in addition to a modification of administrative prccesses with a
view to integrating, or at any rate co-ordinating, the activities of
management services with those of development services. While an analysis

of these problems is sometimes carried out on the centrel administrative level,
such an analysis is far more rare than on the local level.

9l. Such studies shcould also cover voluntary organizations, local leaders,
innovators and the existing or potential agents of cultursl and social
development. Since far more sttention and effort have been spent on
formulating social programmes than on the problems connected with their
execution, on training programmes more than on the type of training to be
provided, on the technical zspects mere than on the administrative aspects,
there is still a considerable gap between the ambitious aims of the plans
and the modest results obtained.
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D. The Control, Evaluation and Adjustment of Social Programmes

92. Under the traditional system of administration, the purpose of ceontrol is
to ensure that the action carried cut by the various units complies with the
existing regulations. In the case of planning, the purpose of control is not
merely to ascertain that the plan is being executed in accordance with the
provisions. Control must also be exercised to awaken and encourage initiative
and to contribute to solving the problems arising out of the transmutation of
the general objectives of a programme into specific forms of action. While the
functions of control as such are exercised mainly by the administrative
departments, the tasks of technical aessistance associated with it also extend %o
the voluntary organizations participating in the execution ¢f social programmes.

93. While control responsibilities are usually distinct from menagement
responsibilities, limits of responsibility are not so clearly defined in social
programmes. Health inspectors, school inspectors and community development
inspectors often carry out the administrative and financial control duties of
execution agents, of advisers, of instigators and even of teachers. The hope
has been expressed that these two functions, often contradiciory, should be
entrusted to different bodies, or at any rate, to different officials. However,
this is rendered difficult by the shortage of trained staff. In practice,
therefore, the inspectors of the various social services are cobliged to strike a
balance between the demands placed on them to apply the general rules of purlic
activity, and their duty to encourage initiative,

gh, In almost every country, the inspectors responsible for control are under
the jurisdiction of the ministries in charge of the executlon of soecial
programmes., This might result in a large number of inspections that could be
harmiul $0 unified control. To overcome this disadvantage, financial control

is often carried out only by the officials of finance ministries, and the other
inspectors are responsible mainly for technical control and for giving advice
and training. The body cof inspection is uwsually under the direct Jurisdiction
of the minister concerned, so that the distinction between control and hierarchic
authority is respected; controllers prepose, but do not decide.

95, The evaluation of the resulis of social programmes has a different purpose,
namely to compare the objectives with the results obtazined with a view to
identifying the difficulties encountered and to suggesting the necessary
adjustments. This is an essential factor in any planning policy, as 1t ensures
the necessary flexibility.

96. It mey te qQuesticned whether the administrations responsible for the
execution of social programmes are in a better position to critically assess

their own activities than are any other bodies. However, evaluation reports
(althcugh rare enough) are less often tinged with a desire for self-justification
than with that of stating frankly the difficulties encountered, and of suggesting
the steps necessary to overcome them. To the extent that the evaluation procedure
may become generalized, it is to be hoped that 1t will contribute to modifying

the traditional attitude of the administretion by developing & concern for the
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eritical appreciation of resulis. Even when the central planning orgen dces not
carry out & direct agsesgment, it is associated with that procedure, which it can
influence by defining the terms of reflerence of the reports tc be prepared by the
various ministries. UNESCO has been trying to contribute to the improvement of
eveluation techniques by applying the methods used in the sccial sciences, through
the publication of & manual cn the measurement of the results of development
programmes. It proposes a methed of analysis distingwishing between changes
affecting individuals (information, aptitudes, and attitudes), changes in

social and institutional relations (including the administration) and changes
occurring after social investments. Such gstudies cannot be undertaken properiy
by an adminigtration, but they provide the administration with wvaluable
information which is a useful supplement to evaluation reports.

97. Evaluaticn surveys conducted by university institutions or international
organizations would not only contribute to a positive knowledge of the problems
connected with the execution of scecisl programmes (more particularly “heir
adninistrative aspects), but would also make it possible for the principles of
valid action in the new gphere of administrative activity known as planning to
be gradually distingunished.
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IT. PIANNING AND ACMINISTRATION IN UREBAN ARFAS

by
Lyle C. Fitch

1. The point of departure of this paper is & projection cited in the Declaration
of Delos issuing from the Delos Symposium of 1963. With the world's population
increasing at an annual rate of 2 per cent, the urban population is increasing

by 4 per cent, and at this rate will increase fourfold by the end of the century.
The more urban population increase will entail wassive physical development -
more urban construction than hitherto in mankind's whole history - and profound
changes in social behaviour. The requirements of increased populations will be
piled on top of a desperate need, sverywhere apparent, for the improvement of
existing urban conditions, which by itself (with no population increase) could
absorb all the energy and resourcefulness that could conceivably be mustered.
Said the Declaration: "Thus, the need for the rational and dynamic planning of
human settlements both now and in the foreseeable future is inherent in the urban
situation today."

2. Plans themselves will not avail; they must be translated inte decisicns,
and decisions must be translated into action. The urban imperative requires
govermmental organization capable of meeting the titanic derands which will be
placed on it. In particular, it must allow for effective interasction tetween
the processes of planning and decisicn-wmeking; in other words, decision-making
must e imbued with greater rationality and more perspective, drawing wisdem
from wherever it can.

3. One of the remarkable developments of the postwar world is that urban
problems are now everywhere perceived in much the same way and discussed in

much the same terms (owing largely to the influence and activities of the United
Naticns). These problems ineclude housing, transportation, water and sanitation,
employment and growth of physical and human capital which makes possible
increased productivity, frustration with miserable living standards and lack &F
opportunity, migration from rural areas and problems of adjustment involving work
and living habits, family social structure, and loss of o0ld institutions and
values which provided sccial stability.

b, Though these problems exist in all the world!s major urban centres, the
urgencies of action to correct different types of deficiencies vary as seen by
cbservers of different cultural backgrounds. People in different areas and of
different cultures must define their cwn problems, reduirements and pricrities
in their cwn way. Fallure to reccgnize this fact is one of the greatest reasons
for failures of international and intercultural technical assistance missions.

5. This paper accepts the premises (a) that ratiocnal and dynamic planning will
be increasingly a function of expertise, not of one discipline but of many, and
that one of the prime functions of planning leadership is to discover, to draw
upon, and to integrate the contributions of which the different disciplines are
capable; (b) that translating relatively sophisticated plans intoc action
programmes redquires decision-makers, or at least perscns at key points in the
decision-making process, of corresponding sophistication, because plans cannot
run ahead of the comprehension of those who must approve and implement them;
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(¢) that public discussion, political participetion and the consensus of
citizens are essential elements of the planning-administrative process; but

(d) that cbstructions based on ignorance and superstition, backward cultural
institutions and limited special interests are obstacles to be attacked, through
the instruments of education and persuasion, as vigorously as any other obstacle
to progress.

A. Definitions

6. Both "planning" and "administration" are terms which carry quite different
connotations in Gifferent cultures, and as used by different individuals and
respecting different situations in the same culture. In this paper, we will work
with a simple model of urban governmental process with three main elements -
planning, decision- or policy-making and implementation.

Planning

T, Planning as used here means essentially a raticnalization of a set of
rropesed activities to meke them consistent with defined goals and cbjectives
and with each other. "Plans" may be either "medels" of desired future

situations (as a physical plan of an urban area) or programmes of action to
produce certain desired results (such as increaging literacy or building a dam).
But planning is best conceived of as a continuous process, continually moving
from more abstract conceptualizations {0 concrete measures, formulating,
reformulating and testing programmes. It is necessarily a continuous process
because it takes place in an enviromment of continuous change - changing goals,
changing conditions and community viewpoints and organizational changes.

pecision-making

8. At the heart of govermment is the decision-making and policy-making process,
involving (as used here) the power to choose ameng possible broad courses of
action (or inaction) and the power either to commit or control the commitment of
resources for carrying out decisions. Decisicn-makers, or policy-mskers, are
those with formal authority to make decisions, as the term is used here. In a
broader sense, the decision-makers include those who influence those exerclsing
formal powers through personal influence, the ability to impose sanctions of
various kinds or the abllity to negate formal decisions through non-compliance
and other means.

9. In the complex govermmental structures of today, it is not always easy to
identify the individuals or groups who exercise formal decision-meking power;
thus, with respect to a particular matter, it may be exercised by a chief
executive or administrator, by an administrative group or by a legislature.
Commonly, the participants are s chief executive who initiates or transmits
policy and other proposals, and a council which considers, modifies and approves
or disapproves the proposals of the chief executive. The focus of decision-
making power in most cases is simply identifled with the power to provide or
deny funds, that is, with the making and ratificaticn of the budget.
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10. The high decision-making or policy-meking function implies the exercising
of political leadership. the disseminating of information as to potentialities
and the attaining of & congensusg for action. This involves resolving in a way
acceptable to the community at large those conflicting claims which exist in
any community.

Implementation

11. TImplementation is the process of carrying out policies; it includes the
interpretation and applicaticn of policy decisions, as well as the technical
aspects of "getting things done." (ocd administration is concerned both with
results and with efficiency - of meximizing the ratic of cutputs to inputs. The
specialized bureaucracies, which in large organizations are responslble for
implementation, in practice ordinarily play a central role in formulating
policies and influencing decisions.

B. Types of planning

12, The constraints on the number and variety of activities which can be included
in a plan or planning process stem in part from limitations of planning techniques
and the number of relationships which planrners can ccmprehend. In part, the
limits are set by conventional professional boundaries. Most goverrmment functions
require some degree of planning, and in some areas techniques are relatively
advanced; for example, counsiderable advances have been made in such areas as
health, education, welfare and urban design. These are all areas of professional
specialization - medicine, education, welfare administration and architecture

and engineering. Such speclalized planning is appropriately placed at the
departmental level of governmental organization.

13. But the plenning process cannot be divided ad infinitum along lines of
professional specielization without defeating one of the main cobjectives of
plenning, which is to enlarge the arees, or sets of activities which are
rationalized. Here we will distinguish four main categories of planning.

1L, Economic planning, concerned with income, wealth, productivity, distribution
and other macro-economic aspects of the economic system, has been concentrated at
the national government level. At the local level, with which we are chiefly
concerned here, econcmic planning focuses on the infra-structure required for
economic activity, such as transportation facilities, and with incentives for
attracting commerce and industry. ILocal governments are likely to assume thet
they can do little to affect the level of economic activity, though they are
often the first to feel the impact of central government pclicies, such as the
migration from rural to urban regions precduced hy a pelicy of industrialization.

15. Regional economic planning also may be concerned with matters of
infra-structure, and as well with development of regicnal resources such as
river valleys, mineral deposits, or agricultural specialties. l/ Regional

;/ Regions may be defined by topography, or by some element of homogeneity,
or simply by existing political jurisdictions.



planning, in many instances, is carried out through national govermment agencies,
less often by regicnal government agencies, and only occasionally by state and
local governments in concert.

16. Social planning is concerned with the development of human resources and
soceial institutions, and with decreassing the sources of community tensions. As
defined here it ccmprehends the activities concerned with education, community
development, sccial welfare, housing and other activities directly concerning the
welfare and productivity of individuals and families. While there has been
considerable emphasis on variocus aspects of social planning, particularly health
and education, social planning which reccgnized the socio-cultural process as a
system has only recently begun to be developed.

17. The imperative need for social planning at the urban level stems in part
from the Tact that human problems - the difficulty of adjustment to urban life,
low educational and cultural status, low productivity and similar manifestations -
are among the greatest problems which cities face today.

18. Physical planning (the major concern of town planners, to date) is
concerned with spatial relationships involving the location and inter-action of
activity centres, such as employment, residential and cultural-recreaticnal
centres and civic centres; the location of transportation routes and other
utility structures; and other matters of physical design. The implementation of
pians from the government's side involwves controls of land uses in accordance
with a plan, and public construction. For several reasons, physicel planning
has tended to te concentrated at the local govermment level. The spatial
relaticnehips to be mapped, studied, and arranged are usually confined to the
urban area and are of concern mainly to local residents. Govermments of most
large urban communities, even those of low capacities and limited functions,
usuaily undertake the minimal planning functions of gtreet layout and
administration of any land-use controls in effect.

19. YGeneral policies" planning, which seeks the "orchestration” of all
activities, or govermmental activities, is concerned with broad community goals,
and encompasses the above-listed three categories of planning - economic, social
and physical - ag carried on at any one level of government or, more ambitiously,
at all levels of govermment. DBut the kanowledge and techniques of planning these
narrover sets of activities are still in the early stages of development, and
the techniques for integrating all of these are even less developed. Even so,
systemnatic efforts at planning general pelicies might yield larger dividends
thar is generally recognized. A% least, it should be possible to identify and
seek the eliminaticn of the cruder inconsistencies which frequently creep into
governinent policies and programmes.

C. Relationship bhetween planners and decision-makers

20. Does the planner ascquire a claim %o a special role in the decision-making
process by virtue of the fact that planning is identified with the
raticnalization of activities and with long-range perspectives and concepts of
rublic welfare? Some urban planners have thought so and have asserted that
planners themselwves should have power over the community's affairs -~ that they
should make the decisions in the areas of their specialities, while enjoying
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a protected status as govermment servants, to the end that planning might be
freed from the interests of "politicians" and "special-interest" groups.

2l. It is also argued that there are certain interests for which planners can
speall which are unlikely to be protected in most politieal systems, just as
there are economic interests which are not adequately protected by the market
economic system. These may include needs which are unrecognized or unexrressed,
and hence not registered by legislative bedies, such as the interests of future
generations.

22, At the other extreme, some political analysts tend to regard planners as
merely composing another special interest group, whose policy objectives should
te contested in the loczl political arena aleng with those of other groups.

£3., The most reascnable view of the planner’s rcle appears to lie somewhere
between these two points. The proposition that nltimate power in certain spheres
should be exercised only by qualified planners is untenable on several counts,

It assumes greater unanimity of professicnal views and greater capacity to divine
the public welfare and to devise programmes for sttaining it than planners have
ever been able, or seem likely, to demonstrate. The old maxim that "war is too
important to be left 1o the generals” can be paraphrased as 'the public welfare
is too important to be left to the planners." And certainly the planners'

claims to greatest wisdom would be challenged by other claimants, notably
theologians and social philosophers.

2Lk, BEven in centralist countries, where the planner's role looms largest, basic
pelicy declsions are laid down by executive and legislative bodies, not by
planning agencies per se., This is the rule in most jurisdictions serwved by
special planning agencies. In any case, the approval of plans at the policy
level ordinarily establishes only a framework for development and control.
Specific development measures undertaken by tThe urban goverment musi then be
inavgurated and financed, so that the decision-makers may have a second look at
the work of the planning agency.

25, If the planner is given power tc make policy recommendations to s ccuncil,
independent of the Chief Executive, the executive power is thereby divided,
department controls and loyalties are confused and the need for another layer of
co-ordination is introduced. The ancmaly of divided controls is even greater if
the planner has pover to act independently of both chief executive and council,
which would imply the power to raise money to finance planning projects. The
most modern thinking on local government organization holds that the planner
should be a staff rescurce to the executive, and should not exercise independent
policy-making power.

26, Even less likely to be successful zre planning agencies without counterpart
decision-making or implementation organizations. TFor instance, metropolitan
planning agencies have been established in the United States and elsewhere but
with no counterpart metropolitan goverrments with powers to approve and carry
out metfropolitan area-wide plans. While such rootless planning agencies mey
yvield educational values, ftheir notable lack of success in bringing about
solutions to metropolitan problems demonstrates the futility of planning not
firmly linked to political power and having no means of producing a community
CONsSensus.
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27. On the other hand, the considerations which argue for a professicnal
administrator as Chief Executive {or as next below the Chief Executive) also
argue for planning. The trained administrator, who understands the language
of planners and can it their contributicns and viewpoints into the context of
a still more comprehensive legislative and administrative prcgramme, may be at
least a partial answer to the planner's problem of how to exert influence on
the govermmental process, though the administrator ordinarily has different

" time perspectives and often different perceptions of cormunity needs.

D. Planning and budgeting

28. The main device thus far devised for ratiocnalizing government policies in a
comprehensive manner is the budget, through which the community's resources are
allocated to support various government functions. FBudgets are, or should be,
comprehensive plahs of operation with monetary figures attached. But as planning
devices, budgets have been subject to two main deficiencies.

29. The first is that many Tudgets are not firmly grounded in things to be done
and objectives to be achieved, but consist rather of lists of things to be bought.
This deficiency has long been recognized, and in the past few years there has
been increasing interest in programme budgets, which aim to focus expenditure
decisions respecting resource allocation on prograrmes for achieving ccomunity
goals.,

50. The other main deficlency of conventional budgets, which has received much
less attention, is the short-range perspective of much of the decision-making
involved. Budgets of current expenditures are usually limited to allocations
for a single year. The process of budget-making is typically one of considering
budget reduests, or estimates, from many different agencies. Decisions are
concerned mainly with marginal increases (and occasionelly decreases), that is,
with relatively small expansions (Or contraction) of programmes already in
operation. The fact that decisions apply only to a single year's allocations
inhibits longer-range planning and programming.

31. The situation with respect to capital expenditures is somewhat better than
that of current expenditures; long-range planning of capitel expenditures has
been adopted by many Jjurisdictions, one of the first being Kew York City, whose
caplital budget and plan was initiated in 1939 under the auspices of the newly
established City Planning Commission. One of the main reasons for long-range
planning of capital expenditures is that the items of capital budgets, buildings,
roads, streets, parks, etc. - which affect the physical character and shape of
the whole community in an immediate and obvious way - must not only be carefully
designed for thelr purposes but must be related to each other and fitted intc a
time-table. The need for co-ordination and a time-table necessitates a long-term
financial plan.

30. The deficiencies of conventional budgeting can be corrected, at least in
principle, by making budgeting a part of a general system of comprehensive
policy-planning. Comprehensive policy-planning has three wain aspects. On the
substantive side it is concerned with formulating programmes to meet community
goals and objectives, relating prcogrammes to each other and defining the
resources - manpower, materials and capital faclilities - reguired to carry out

-76-



programmes. On the financial side it is concerned with (1) the allocation of
resources between the private and public sectors {including the function of
revenue-raising by imposing taxes and charges) and (2) the allocation of public
gector funds to various govermment functions. On the administrative side, general
policy planning is concerned with feedbacks from The decision-making and
implementation processes, and particulariy with the evaluation of existing
programmes. Such feedback information is obviously essential for the improvement
of both planning and decision-making.

33, This concept of general policy planning moves the planner closer to the
decisicnal process, on cne hand, and to the implementation process con the other.
There is the danger, however, that the planmner will be caught up in the ewirl of
day-to-day decision-making and administrative routine, thereby losing sight of
his function as specialist spckesman for rationalization, co-ordination, long-
term perspective and unrecognized needs, Government organization should protect
this function by giving it a distinctive organizational niche, sufficiently
separated from other activities to preserve its special flavour. This supports
the case for department planning units in governmental specialized agencies, and
for z central comprehensive planning unit which will, among cther things, bring
together and co-ordinate the plans of the individual agencies. The important
thing, however, is that the identity of the planning process be preserved.

E. ILeocal and higher-level govermment planning

3L, The preceding secticns have been concerned with defining the role of the
planner and his place in the organizational sftructure of individuwal urhban
governments. Today, however, the higher-level government agencies of most
nations are concerned variougly with urbvan development and welfare and with such
specific development functions as education, water supply and sanitation,
inter-urban transportation, housing and social welfare services, and their concern
is frequently shared with local and intermediate governments. At the local lavel,
metropolitan populations often become the responsibility of many local
Jurisdictions. This poses the necessity for at least three other lines cf
co-ordination having to do with planning and administration: among different
levels of government, among various national govermnment programmes and among
various local. governments and agencies within large metropolitan areas.

35. Cwing to the fact that planning activities at the urban level are
concentrated on the physical (as opposed to the economic and social) aspects of
planning, co-ordination has perhaps been concentrated more largely on physical
development than on other urban-related functions. Here the main sets of
problems concern (1) land uses and land-use controls in particular areas,
according to some over-all community purpose or plan, (2) the formulation of
the community purpose or plan and (5) the fermulation of regionzl or national
plans with regard to the size, distribution and relatiocnships of urban
congregations. The first set of problems is ordinarily handled at the local
level; the seccnd set is ordinarily, but not slways, attacked frcm the local level;
the third cen be atiacked only from a higher level of government. zut higher
levels of government often concern themselves with (1) and (2) as well, whether
motivated by a general concern for the welfare or urban ccormunities or merely
by the desire to assure efficlent use of funds spent for urban development.

_77..



36, The patterns by which responsibility for related functions is shared and
co~operation achieved by naticnal, intermediary and local goverrments vary widely
frem country to country, being influenced by such factors as national traditions,
econcmic and political systems and degree of development. In the United States
the relationship between state govertments and their subordinate local governments
ig a complex cne. Such relationships vary frcom state to state with regard to the
urban-related funetions actually performed by the state, the financial and other
assistance provided by the state to the lccal governments, and the technigues for
co-ordination. To describe them in any delaill is beyond the scope of this paper,
but it can be said that they rely heavily upon reciprocal relationships, rather
than upon a system of arbitrary controls. The degree of emphasis on reciprocal
relaticnships as ccmpared to contrcls appears to be substantially greater in the
United States than in the English system of local government and is of course much
greater than in those ccuntries with a tradition of centralized control.

Co-ordination of national econcmic and local planning

37. The failure of the United States to formulate criteria for urban develcpment
with respect to its cwn programmes is duplicated in many other countries, including
those withk ccomprehensive plans for econcmic develcpment (which the United States
has not). A ccrmon complaint is that national development plans may pay too
little attenticon to such matters as the impact of develcopment programmes on the
patterns of urben settlements, the rate of development of specific local areas and
the amounts and types of public services which will be reguired by nev pcpulaticn
concentraticns. In such instances, there 1s not even sufficient raw data
necesgeary to plan at the loecal level Tor populaticn increases and for the provision
of urban public services. Lecal planning agencies must project the impact of
naticnal policies on thelr own develcpment problems lasrgely cn the basis of
guesswork.

38. In mcst urban areas of the under-developed werld and many of the more
developed countries, the problem is not simply a lack of co-ordination but a lack
of machinery to co-crdinate, since loecal planning agencies, if they exist at all,
have very limited functicns such as those of preparing maps for the location of
streets and utiliity services. Administrative mgchinery, is likely to be lacking
in such instances, The degree of control of central planning agencies over large
central government agencies is frequenily tenuous, since the large agencies often
fail to consider, and resist considering, the impact of their development Or thelr
projects on local areas. Military installations, large public works projects and
reads gnd obther transportation facilities may be established with no thought of
the consequences for the configuraticn, develcpment and amenities of local
cormunities. Fregquently they impose heavy costs on urban areas with nc
compensation or inadequate ccmpensation forthcoming from the central government.

Co-ordination of agencies and governments cn the same level

39. Al the naticnal government level in the United States and in many other
countries, numercus agencies have a hand in urban affairs, such as Ministries of
the Interiocr, of Health, Education, Public Works, Naticnal Planning and others.
If there is no effective mechanism for co-ordinating the work of the various
agencles, the ends they pursue may be inconsistent.
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40. e grosser conseguences of the lack of co-crdination among central goverument
agencies include such planning blunders as running new highways financed by cone
agency through housing projects financed by another, inter-agency controversies
cver Urban transportation policy, and conflicts over jurisdiction respeeting
Tunctions affecting urban areas and over basic philoscphy of urban develcpment and
the role of local govermments. 1In Venezuela, to take a case in point, a federal
agency - the TFocundation for Community Development and Urban Improvement - has as
cne of its main functions the building up of capacity for local self-government and
hence prcmoting greater decentralization. Bub decentralization is viewed with scme
distaste by scme of the cther powerful agencies concerned with municipal affairs,
partly because they fear that decentralizaticn will interfere with the formulation
and implementation of naticnzl develcpment plans and with their own programmes.

In Peru, the newly formed Corporacifn Popular, a federal agency established for

the purpose of providing technical assistance Tor local government-sponsored
projects, is encountering cpposition from the "old-line” ministries who fear that
the new agency will ccmpete with them for workers and as to functicns performed
(e.g. road building).

41. Ministries of local government, where fthey exist, can co-crdinate at least

scme cof the urban-related functions of naticnal government, as dces the Ministry

of Housing and Local Govermnment in the United Kingdom, but their jurisdiction

does nct ordinarily extend tc¢ all such functicons. Thus, while the powers of the
Ministry of Housing and Local Government are fairly broad, it has been sgaid recently
that perhaps the most sericus criticism that cculd be made of government departments
having to do with urban-related functions is that "the central government
administrative machine dces not, until aguite recently at any rate, appear to have
been provided with any kind of focal agency which can visualize the total impact

of all the controls, exerclsed by all the departments, and the impact in terms of
delay , administrative costs, and manpower, at both the central and local levels”. 2/
To attack the problem, France has organized an extensive system of co-ordinsting -
devices, including interdepartmental ccammittees and a central staff agency

cencerned with regional develcopment, and utilization of the prefects.

42, The difficulty of bringing together all urban-related Tunctichs, or even
functicng which conspicucusly need co-ordinaticn, was recently encountered in the
United States in the attempt to establish a Department of Urban Affairs. It proved
gquite impossible to construct an agency which weuld bring togsther such diverse
functions as health, educaticn, welfare, highways, water resources, alrports and
cthers. The soluticn finally pursued was to give cabinet stetus to an already
existing agency primarily concerned with urben affairs -~ the Housing and Hcme
Finance Agency - with the hcpe of building up its capacities over a time., But

this solution has thus far been rejected by the Congress. There are many, however,
who believe that the only way of achieving co-crdination is to place the
co-ordinating agency in the Office of the Chief Executive, from where it cculd
exercise a measure of control cover the line departments. Ancther proposal is to
place in each of the major metrcpolitan areas cof the ccuntry a federal co-ordinator,
éerhaps attached to the Buresu of the Fudget (which is located in the President's
office), who would be respensible for keeping track of federal agency programmes

in the area and undertsking to secure better co-cordination of federal programmes
with each other and with the state and Iccal government projects in the ares.

é/ J.H. Warren, The English Local Government System (George Allen and Unwin L4d.,
- Lendon, 1963), pp. 152-3.




Primarily, he would serve as a catalyst for bringing together the variocus groups
concerned with any set of activities in a system of informal reciprcoecal relasticns.

L3,  Another device that is Irequently used is the inter-departmental committes,
such as the United States Bureau of Public Roads and the Housing and Home Finance
Agency have Tor joint consultation on urban transporiation planning and programmes.

Co-ordinaticn of lceal government functions in metropclitan aress

Y, Very large urban governrents have some of the same problems of inter-agency
co-ordination as national governments. Related governmental functicns often are not
co~ordinated because, for historieal or other reasons, they are administered by
different goverrment cgerncies which disasgree or maintaln irnadequate ccrmunication
with each other. Frequently the lack of co-ordination endures because the Tunctions
as defined for purposes of government organization are not perceived as part of

g system. The planner ig in g strategic position to observe the need for service
co-ordingticn. The need is greatest, however, in areas where planning has been
least developed, notably in the area of human rescurce development.

45. Even where the planner does perceive the need for the co-ordination of
services, however, he is likely to enccunter stiff cpposition from the operating
bureaus, either because of bureaucratic inertis or because, lacking the planner's
perspective, they perceive their functions differently than he. One approcach is
through the consclidation of major government agencies, but this is not feasible
in cases vhere the consclidated depariment would be too ponderous to he
administered efficiently, or where political forces block consclidation. The
only remaining soluticn is a central co-crdinator, whether an individual or an
cffice, with recognized authority over departments - which ordinarily means that
the co-ourdinator must be located close to the Chief kxecutive and have his full
backing., Fermal definition of the coeordinator's role, in the form of a
resolution of the council or an executive directive, is usually indicated.

46. For large urban areas, however, the greatest problem at the local level is
the existence of numercus lccal governments and a lack of central control for the
administration of functicns which can be efTectively handled only by a central
suthority. In most urban areas, a central authority is nesded for:

(a) Ccmprehensive planning for econcmic, social and physical develcpment
of the area. In sune areas the need for comprehensive planning has been met by
establishing metropolitan or regicnal-planning agencies, as in Calcutta, Paris
and many United States metropolitan regicns. However, the difficulty, already
noted, is that planning agencies by themselves can serve only an educaticnal
function; the decisicn-making end implementation machinery for considering,
adopting and carvying cut develcpment plans is also necessary.

(b) Providing services and benefits which can be efficiently administered
cver the entire metrcpolitan area. Some services and benefits, such as health
protection and air pollution control, cen be previded efficiently only 1if they
extend over a wide area and their administraticn is well co-crdinated. Some
services such as hospital and tax administration are more economical if handled
on & large scale. Still other services, such as intra-metropoliten transportation,
can be administered effectively only by a central authority which can establish
area-wide standards and policles and co-ordinate the various types of transportation
services.
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(E) Providing more efficient and eguitable revenue systems. The existence
of numercus local govermment Jjurisdictions in an urban area raises several problems
respecting Tinance and revenue administration. TFirst, there are ccmmonly large
differences in the taxable capacity of various Jurisdictions relative to the need
for services. Jecond, substantial differences in the level of services or tax
rates will induce residences and business firms So locate in particular
Jurisdicticns for reascns having 1little to do with good planning concepts. Third,
revenue administration, ircluding tax collection, by a single agency is potentially
more eccncmical and efficient than administration by several agencies in the same

area.
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IIT. RELATIONS BETWEEN FUBLIC AND PRIVATE
SECTCRS IN DEVELCFMENT PLANNING

by Bernard Cazes

1. The "public sector" representing one of the poleg of this relationship is used
in this context to designate the administrative body respensivle for the development
rlan, the Goverrment responsible for the development peolicy expressed quantitatively
by the plan or the over-all adminis{rative structure considered as an entity which,
at any given stage in the planning process, may be called upon to establish
relations with an interlocutor known as the "private sector".' This latter term
refers to private enterprises, business associations or employers as a whole,
excluding trade unicn organizations.

2. The title of this report presupposes the existence of & wmixed economy framework
in which the distinction between the private and public sectors becomes significant.
On questions of principle, the application of flexible or indicative planning in a
mixed economy wmay be conceived of in a variety of ways, in that the plan may assume
one of the Tollowing three roles in the econcmic development of a country:

(g) To estzblish "a joint view of economic growth expressed in its main
cholces by a body of co-ordinated cbjectives and means";

(E) To express "ar assertion of collective determination in the huge field
directly dependent on decisions by the State"”, e.g., public investment programmes;
and

(¢c) To record "the anticipated balance sheet during the terminal year and, if
pessible, during successive years, of economic activity by sectors”, thereby giving
concrete expression to "the results of market research at nationzl level made
jointly between the authorities, trades and workers' organizations". }/

3. We shall now consider the relationship between the public and private sectors
with regard to the planning body, the preparation of the plan and the implementation
of the plan.

A. The planning body

L. From the point of wview of relations between the public and private gectors, it
is not only the nature of the plan's content which must be tsken intc sccount. The
nature of the body which serves as a permanent support for planning must also be
considered. Doubts expressed regarding planning relate much more often to the
governmental nature of the plan's directing body than to the meaning of its
objectives. Three possible solutions may be considered. The first is toc make the

3/ These quotations are taken from an article by Mr. Pierre Massé (Commissaire
Général du Plan, France) on The Principles of French Planning: Kiel
Welturtschaftliches Archiv (196L-17.

-8o-



planning body an integral part of the governmental apparatus (a solution applied in
France whereby the Commissariat Général du Plan comes directly under the Prime
Minister). The second allots this body an official status but sets it aside from
the governmental apparatus. The third scluition consists of entrusting the
preparation of global or sectoral plans to a group of independent experts who are
not ansgerable to any suthority (a sclution reccmmended in the Federzl Republic of
Germany) .

5. It is 2ll the more difficult tc decide between these various types of
organization in that their respective advantages and disadventages would seem to be
diemetrically opposed. The TFact that a planning body has been granted administrative
status gives it a greater opportunity of influencing the Government's economic policy
and obtaining from certain ministers the confidential information required for
carrying out ite task. On the other hand, it may complicate relations between the
planners and their interlocutors in the private sector, since the latter may
interpret any recommendations made as reflecting solely the views and preferences of
the Govermment. The contrary may apply to the opposite solution: all things being
equal, the more intimate nature of relations between the plan as an organization and
the pariners of the private sector may be offset by a reduction in the influence
exercised by the former on govermmental action and by an increase in the difficulty
of obtaining access to non-public informaticon. It must be noted that the problem

to be solved in connexicon with the planning body has a double aspect. Situated by
the nature of its function in the hinge between the public znd private sectors, it
ig forced to plead the cause of balanced growth (to simplify the matter) before both
public and private centres of decision-making. These sectors in turn: (a) must
take account of those short-term considerations which may conflict with longer term
conslderations inherent in any planning; and (b) are influenced in their activity by
considerations which are sometimes conflicting and which are generally categorized
by the words "political" and "eccnomic". fAny institutional soluticn, therefore,
will have to be judged within the context of a given country and in the light cof

the influence which it allows the planning oOrgans to exercise over the private
sector.

B. Preparation of the plan

6. In connexion with the preparation of the plan, two opportunities for contact
may be singled out, namely, the fixing of general objectives and the detailed
preparation of sectoral forecasts and programmes.

Determining the general objectives

7. This is an operation which belongs to the pclitical authorities, but any
attempt to involve organized privaie interests in the preparation of the plan may
imply consultaticn with them in this field, because gectoral forecasting is rather
too restricted to lead to substantial participation, especially by employers'
organizations of national scope which zre accustomed to problems of global economic
pclicy. The need for consultation on the plan's general objectives is still more
apparent if we adopt the viewpoint of the private sector, since the plan's
justificaticn is that it orientates the econcmy in a direction differing more or
less from that which it would have taken spontanecusly. Two guestions then arise:
who 1s to be consulted and in what connexion?
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8. The first guery relates essentially fc organization, as tc the form that the
consultation process should take and also the personal or representative capacity of
those consulted. In the case of consultation, a sufficiently competent agent is a
more valid interlocutor for Tthe executive branch than would be an expert. But in
case of the participation of members of variocus trades in management Or jurisdiction,
experts not specifically entrusted with a mandate are preferable on condition that
they are sufficiently representative. As to the stage when consultation with
organizations in the privaete sector must take place, 1t is believed that useful
discussion must have taken place before the decisgive political choices have been
made 50 that variocus alternstive developments may be counsidered in relation to
different policies. Accordingly, there would be two consultations con the plan's
general objectives, one at the beginning of the preparstory pericd and one at the
end, the latter being somewhat formal in nature since the key discussions weuld have
already taken place.

Detailed preparation of the sectoral forecasts and programmes

9. This involves a number of prcblems since it i1s a question of activities which
more directly affect the private sector and in which that sector’s contribution is
particularly necessary. Where the connexion between the public and private sectors
is maintained through the agency of specialized commissions for the various brancneg,
it is on these commissions that discussion should be concentrated. In regard to the .
internal organization of these commissions, the private secitor should be represented
by three categories, namely, heads of enterprises holding office in a naticnal
employers'! organizstion or in an industrial federation; heads of enterprises helding
nc such office; and full-time leaders of employers' organizations. The authority
responsible for the selection is generzlly the minister in charge of planning
activities, but in practice the choiecewill depend on the opinions put forward by
the planners and/or the ministry concerned with the industry in question. The
rapporteur, whe is a key figure in every commission, may be chosen either from the
private sector or from the civil service, in which case he may belong to either a
technical department or a major administrative body or to the planning organization.
Experience has indicated that rapporteurs from the private sector generally find it
more difficult to maintain independent positions than those from the civil service.

10. In pripeciple, the preparation of forecests and programmes is caryied out by two
methods, depending on whether the sector involved is homogeneous or not. In the
former case, the forecast is established on the basis of an aggregate of the
prospective programmes of the enterprises in that sector. In the latter case, the
forecasts and programmes represent the outcome of a2 breskdown of the mecro-economic,
leng-term plans werked out on the basis of an inter-sectoral model.

C. Implementaticn of the plan

11. The real problem involved in the implementation of the plan is not whether the
plan is indicative or imperative but rather to declde the nature of the links petween
planning and Govermment action. It is not a question of treating planning as a
syncunym for a State control, bpecause there may be State control without planning, ]
i.e., without any long-term forecasts or over-all view. Put while in Western
countries the State's economic role largely precedes the plan, anxiety to ensure the
succegs of the plan may result in measures which would not otherwise have been taken.
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In such & case 1t 1s not 2 doctrinal devotion to economic regulations which is
involved but a basic desire to see that the aims expressed guantitatively by the
plan are aschieved.

12, Among the measures adopted for implementing the plan are physical controls on
prices of certain products or basic services and in particular police regulations
concerning industrial construction on a certain scale in certain congested regions.
The prinecipzl methods used by public authorities to encourage the implementation of
the plan consist of indirect financial or tax incentives (inducements).

13. Incentive measures have a common characteristic in that they exclude all
binding directives and eppeal only to the enterprise's financial interest by making
it easier for that enterprise to carry out an operation (investment in general) if
it is regarded as compativle with the plan, and conversely, by making it more
difficult if it is nct. Four major categories of inducements are: priority access
to sources of finance; subventions in such forms as interest rebzstes, preferential
tariffs and non~repayable bonuses; tax relief; and the distributicn of government
orders and research contracts.

"D. Inter-reletional prcblems of plan implementation

1%, Among the many problems which may arise in relations between the public and
private sectors during the implementation of the plan, the following merit special
consideration:

Justification of a given "inducement” action

15. From the eccnomic angle, a policy of inducement may be justified by the
contrivution it makes to achieving the plan's objectives. Here two major gquestions
mey be considered as forming the posgible peoint of application of & development
policy and hence gz capable of voluntery orientation. The first concerns the
production capzcity of certain branches in which expansicn is dependent on the
progress of other activities. This is the case with the basic sectors where
investments take a fairly long time to mature and therefcore camnct be adjusted in’
velation to the fluctuations in the business cycles. The second guestion concerns
methods of production or "structural objectives". Some of these derive directly
fram the content of the plan’s general objectives, as in the case of regionsl
location of certain enterprises. O0Others concern the conditions under which these
general cbjectives are achieved, namely, the improvement of prcductivity and
competitiveness, the adaptation to changes in demand, the financing of necessary
investments, etec.

What body should estimate the degree of conformity with the plan’s cbjectives?

16. While it might seem self-evident that this task should be entrusted to the
planning body itself, it is still to be decided as to whether the power of this

body in this connexion should be mandatory cor advisory. The zdvantage of the latter
alternative is that it reduces conflicts of competence vetween the administrative
departments. In any case, it is important that private enterprises kncw that the
result of their negotiations with the authorities is influenced by what the
planners may or may not do since this will make them participate with more
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enthusiasm in the preparatory work and make a more active contribution instead of
regarding it ag a mere intellectual exercise without any practical significance.

What constitutes conformity with the plan? .

17. The programmes set for the private sector must be accompanied by an
implementaticon time-table sc that an assessment can be made of the advisability cf
staggering or reducing the time-limits. This presupposes a knowledge of the major
projects under way, though such is not necessarily the case. &n interesting case in
point is the effectiveness ¢f the Spanish prccedure, whereby the goverrmental
assistance for development in a given region is "put up for auction”. This compels
-enterprises to supply details about their activities and enables the planners to
cbtain an over-all view of the projects under way. Other criteria concern,

inter alia, the method of financing investments, the percentage of resources
aliocated to research, export prospects and the loczlization of installations. The
poundary belween the private and public sectors, which colncides roughly with the
dividing line between forecasts and objectives, 1s not lmmutable, since the
develcopment priorities vary as time goes on, not only because individual and group
preferences vary but because the spontaneous evelution of the economy continually
raises new problems. Thus, by adopting a long-term view, we can claim that the
extent of the bDurden which the financing of collective eguipment and social
transfers imposes on the State may make it necessary to reassign certain economic
activities to the private sector, which does not mean that other activities may be
entrusted to public initiative or control.

The nature of the linkg hetween the Jtate and the private enterprises which the
implementation of the plan brings inte existence

18. The experience of France reveals the increase in relations of a contractual or
quasi-contractusl type in which a "negotiated" law tends to exist side by side with
the "imposed" law. This development, whereby the State enters into contract with
enterprises for reasons other than the coverage of its direct needs seems to be a
result of new trends in governmental policy. First, there is the tendency not only
to establish the "rules of the game" but also to look after the performance and even
the achievement of the economic apparatus, all of which, particularly in a market
economy, are difficult to command; and second, the selective nature of this policy
‘necessitates wider use of contracts.

The nature of the relationship between the public and private sectors

19. This relationship may take a wide variety of forms, but the following
gradations may be established:

(a) Adherence contracts. The State promiges well-defined assistance to
private enterprises carrying cut economic ¢perationg in line with certain
rredetermined characteristics: amaslgamation, decentrslization in provincial areas,
launching of new types of production, etc. The balance of the contract is
established in advance in regard to the essential provisions. Thereafter, it need
only be specified that the enterprise falls into the category concerned and the
allocation of aid becomes automatic and cutright.
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(b) Negotisted contracts. Here, negotiations are free from any preliminary
commitment on the part of the 3tate. For example, letters of agreement which may
be analysed as a public crder enzbling a market to be pre-financed; loans granted
by the State; advances to be repaid if the operation is successful; tax relief
granted to certain types of companies ("socidtés conventiondes")which have a special
status and are subject to official control. Decisions relative to this type of
contract are discussed for easch specific cage and are represented by precise
specifications designed to balance the reciprocal commitments.

(c) Quagi-contracts. The expression is used when the provisions of the
comtracts cannot have an absolute legal rigidity to desigrate the sssemblage in a
coherent whole of concessicns granted by the State in return for a series of
commitments eniered into by the private enterprise.

20. The fact %hat theze relations between the public and private sectors do not
have so definite z contractual character zs those in the field of civil law does
not mean that the commitments involved lack force, because it is a situation in
which both parties need each other. It may prove useful, however, Lo possess some
means of settling any disputes which may arise between the authorities and the
private enterprizes. In guch cases, the clavses of the agreements are net always
gpecific enough for the matter to be referred to the ordinary courts.

2l. In view of the very nature of the links between the State and the enterprise,
the State cannot establish itself as sole Judge of an issue in which it is
sirultaneously a party. The establishment of a special type of magistrature might
be considered which would give oplnicns rather than rulings, whose suthority would
be essentially a moral authority and whose primary weapcon would be public opinion
influenced through the publicity given to its views. This is the solution for
problems of income policy that is to be adopted in France with the creation in 1966
of the Collége d'Etude et d'Appréciation des Revenus. Relations in this field
between the State and organized private interests had been ambiguous and of dubious
legal besis, since orders would not be issued, and contracts had not yet become the
general rule.
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IV. IMPACT OF FORCIGN AID AND FCOREIGN TRADE ON
MLCHINERY FOR NATIONAL PLANNING

by Egbert de Vries and L. Zimmerman

1. In the preparation and administration of development plans, there are certain
basic facts about developing countries that one shcould note:

(a) Export incomeg of most of the developing countries show grest and rather
unpredictable fluctuations;

(b) Export incomes of these countries increase slowly;

(c) Foreign exchange expenditure of most of the developing countries increagses
rapidly and ig rather rigid, owing not only to the ftechnical and economic
relationships between the increases in income and consumption, including imports,
but also as g result of the interest and amortization payments on foreign loans;

(&) Foreign reserves in most of these countries are quite small.

2. As Tar as points (a) and (b) sbove are concerned, it is found that apart from
low-income countries showing rather small numerical trend values of export revenues
and very great year-to-year fluctuations in those revenues, the stabilization of
exports, i.e., price stabilization of the primary commodities, has a much smaller
impact on the increase in the numerical value of the trend than the diversificatiocn
of exports. These countries find themselves in a vieious circle, in that further
diversification of exports demands development planning, and development planning
reguires a guaranteed continuous flow of foreign exchange revenues in order to pay
for the imports necessary for the realization of the developrent plan. Controversial
as 1t might sound, this vicious circle leads to the conclusion that the stapilization
of werld market prices is not so effective a means to aid the low-income countries
as is often advocated. What the low-income countries need first of all is a further
divereification of thelr exports, and this inexorably calls for industrialization. -
However, planning for industrialization is possible only when a guarantee is given
that foreign exchange revenues necessary to finance imports are available. If this
guarantee is not aveileble it does not make much sense to require a developing
country to meke a development plan as a precondition for a development loan. One
should realize that under those conditions development planning means, smong other
things, anticipating difficulties in the balance of payments.

3. Cne might argue, of course, that low-inccme countrieg, in order to overcome
these difficulties, should build greater foreign exchange reserves. But with the
exception of a few very large econcmic units such as the USSR and India, the demand
cf rapidly progressing countries for imports is so large in relation to their
naticnal incomes thet it is unreasonable to expect, in the near Iuture, considerable
increzses from their current accounts. If one takes the percentage increase in
pepulation into consideration, one would find that in practically all developing
countries, per capita exports are declining.
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4, Practically all the developing countries have to pay interest and amortization
or dividends on loans and investments. They also pay for services rendered by
Persons and firms. We may assume that these payments - interest on loans,
amortization, services and dividends - tend to increase as intermational co-operation
is advanced, and that the aberrations from a trend are few. Thus, if income from
exports varies greatly, income from exports minus the "invisibles" mentioned in this
paragraph will vary more radically. If a number of countries pay about 20 per cent
of their export income to cover these payments, the variations from the trend will
be 25 per cent more intensive, thus reflecting on 80 per cent rather than on the
total export income.

5. Most developing countries receive each year a certain amount of foreign aid
(grants and loans) and attract private foreign investment. We must assume, however,
that the smounts they receive vary greatly from year to year and that these
variaticns are not geared tc balance or compensate for the year-to-year variations
in export income. Statistics show that the variations in net foreign exchange
income are even greater than the variations in export income.

6. From the administrative point ¢of view, this leads tc the conclusion that most
or perhaps all developing countries must as a primary consideration take into
account intensive and often radical changeg in expendsble foreign exchange income.
A part of this income must be used for necessary imports for consumpticn, and the
remainder can be uged for development purposes. It is the latter which concerns
econowic planners most. In administrative terms, however, the financial situation
may count more heavily than the economi¢ pricrities of individual projects or even
the consistency of the total development programme. The Central Bank (or its _
equivalent) and the Ministry of Finance must first deal with deficits in short-term
balance of payments (calling for foreign aid) and the bzlancing of the budget.

. It might well be that, administratively, the assessment of the balance of
payments and the country's budgetary situation is more important than the
stabilization or promction of the development programms. The programme should in
fact indicate the long-term or medium-term possibilities for such assessment.
However, its translation into a year-by-year administrative plan for execution
wourld be the specific task of the administrator. We feel that a great deal of
disappointment has been created by ambiguous delineaticn of the taslks of the
econcmist and the administrator. The latter’s task would be easy if econcmic and
financial trends could be predicted with a reasonable certainty. This may be {true
for highly developed countries with an anple forelign exchange reserve, but 1t is an
assumption which unfortunately is invalid for most of the developing countries.

8. We would not discourage the careful elaboraztion of medium-~ or long-term
development programmes, but an important administrative process is necessary befors
any such programme can be executed. More often than not, deficits in the short-
term balance cf payments hinder the elaboration of important links irn a nation-wide,
comprehensive development programme. Too often, the suthorities of developing
countries are blamed for lack of foresight cor administrative inadequacies, when in
fact they may suffer from external economic events which are beyond their control.

S. Recause many events cannot be foreseen, development plans may have to be of a

mors flexible nature - certain projects may have to be postponed until the
opportunity for their inztigation arrives; others may have to be slowed down or
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interrupted. This calls for more extensive administrative ability than does the
execution of a programme on the best economic and technical premises. It is
posegible, therefore, for the apparent lack of continuity to have been the only
administrative zlternative in & given case. Tco little attenticon has been given to
this aspect of development administratiocn. ‘

10. Are there administrative measures capable of coffsetting to some sxtent the
impact of external econcmic forces on the programmes for development? We are awvare L
that any such measures can only be partial and short-term; they are, however,
important.

(a) First of =211, the monetary and financial agencies (Central Bank and
Treasury) must act as accelerators and regulators throughout the process. This also
megns that these agencies must bhecome progressive while maintaining their essentizl
stability.

(b) Medium-term plans must be translated administratively into short-term
{annual) executive orders. This calls for the careful analysis of all development
worlt under way and sn assessment of the effects of either accelerating or
decelerating work on particular parts of the programme.

(c) Certain programmes call for imported equipment which is used primarily for
sustaining local projects and resources after the programme ig completed. FRoad
construction, well~drilling, small irrigation projects and certain building
activities (schools, housing) fall into that class. When the opportunity arrives to
ingtall and equip teams of experts in the country, their aclivities may become
standardized and, as such, s sustained tcol for development.

(d) Where the uninterrupted execution ©f & major work, such as a dam or a steel
plant, is a sine qua non for the success of the development plan, it is advisable
1o try to secure a loan. It would not be economical to leave such structureg half
finished, or toc retard their construction because of a temporary shortage of foreign
exchange.

(e) Above all, the country needs rapid decision-making in the field of
development. This would cover the need for temporary export duties in case of a
boom, ordering equipment and executing projects when there is a windfsll. This
would mearn a portfolio of desirable, but as yet unappropriated projects. Conversely,
vhen the foreign exchange income decreases, it should be possible to determine which
projects can be interrupted or postponed with the least damage ©o the plan, This
call for "shadow budgeve", for example, one allowing for a 10 per cent increase 1in
resources, ancther for a 10 per cent increase. It cannot be azssumed that a charge of
10 per cent in either direction has similar results or that the reductions or
increases should be "along the board".

(f) L11 activities in the field of foreign aid should be centralized in the
Central Planning Crgan. Close co-operation between the CPO and the Central Bank is
essential for the efficient use of foreign =id.

(g) hs far as loans and grants are concerned, the cconomy should be ready to
put them to geod use the moment they are available. Too often when the CFO is
Informed that new foreign funds are available, projects have to be selected on the
gpur of the moment.
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(h) Further requests for technical expertise have to be carefully planned.
Cften several foreign experis work simultaneously on the same problem in various
ministries without being aware of one another's existence, while many experts also
find their missions badly prepared and their terms of reference inadeguate.

(i) The system of scholarships for studying abread could be improved by
awarding such scholarships in close co-operation with the manpower division of the
CFC.

(3) To sumparize, these measures call for a highly capable and resourceful
gdministration, flexible under external economic pressure but firm under internal
political pressures. If these copditions are not fulfilled, the country will either
exhaust its foreign exchange reserves or see the external value of its currency
reduced.

11.. From the international administrative point of view, this leads us to the
coriclusion that the high-income countries and the various inter-governmental sources
of capital have first of all tc find ways and means to help the exporiters of primary
commodities to overcome difficulties with the short-term balance cof payments. The
only feasible short-run soluticn in the internationsl sphere would be the increase
of "stand-by" credits of the International Monetary Fund. Under the given
international conditions the Fund is used for development planning in low-income
ccuntries and is as jmportant as the International Bank for Reconstruction and
Development (IBRD). As long as there is the willingness tc see that low-income
countries are compensated ex post facto for losses suffered, this is the only
solution we can expect in the next few years. This does not imply opposition to
devising a new philosophy for internaticnal aid, which at present cften takes the
form of emergency short-term assistance after a crisis has developed; but as long

as this philosophy does not exist, well-organized shori-term assistance is the only
thing we can hope for.
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Annex IT

Summaries of opening statements

1. Statement by Mr. Philippe de Seynes, Under-Secretary of {the Department of
Econcmic and Social Affairs, United Nations

On behalif of the Secretary-General, Mr. de Seynes thanked all the participants
a2t the meeting who had agreed to prepare very valuable working papers, in spite of
their heavy commitments. He pointed out that planning is now generally considered
2 necessity in many countries, whereas it had at first led to doubts and hesitations
and subsequent controversies within varicus national and internztional hodies.

All external assistance programmes, whatever their character, are directly
involved with national planning. Such is the case, for instance, with the assistance
granted by the Alliance for Progress, and by the variocus consortiums set up in
different parts of the world. 3uch is the case, though to a lesser degree, with
the technical assistance given by the United Nations.

Mr. de Seynes emphasized the usefulness of the Experts' Meeting: the
development programmes drawn up by the different States cannot be effectively
implemented without a solid administrative structure. Planning consists not only
in drawing up plans, but also in providing the machinery for putting them into
effect. Over two-thirds of the developing countries have drawn up plans, but there
is danger of their losing interest in expanding them or even taking action on them
unless the administrative machinery for implementing these plans exists.

Mr. de Seynes expressed his warmest wishes for the success of the Experts!
Meeting.

z. Statement by Mr. Pierre Massé, Commissaire Général du Plan, France

Mr. Pierre Massé also stressed the ilmportance of the administrative aspects
of planning.

A plan is not merely an instrument providing for the optimum allocation of
resources. It is, sbove all, a coherent project drafted jointly by technicians,
administrators, heads of enterprises and trade union representatives after
discussicns ir which a mutual understanding is reached.

Planning is a practice rather than a doctrine. In this context, Mr. Mascé
spoke of France's experience in this field, which he guoted purely as an example,
and not as a model.

The mein features of the French plan are retained from the plan conceived
eighteen years agoe by Mr. Jean Monnet, namely:
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(a) Fmployment of a very small permanent staff (fifty chargés de mission);
(b) Extensive contacts with the cutside;
(¢) Pmpiricism.

The plan, above all, provides a meeting place where all those participating can
express their views with complete freedom. The Commissariat au Plan has nc power to
make decisions, but is solely responsible for presenting the information to the
political authorities and advising them concerning their decisions. There is no
danger, therefore, of the plan's encroaching on the prerogatives of the ministries
concerned. Though attached to the Présidence du Consgeil, it still retains very
¢lose links with the Ministry of Finance, an arrangement which is essential for
implementing the plan.

In view of the fact that its permanent staff is small, the Commissariat au Plan
has to enlist cutside assistance. This is cbtained from the steff of the
Mecdernization Commissions, of which there are now twenty-five: twenity so-called
"vertical" commissicns {sectoral) and five "horizontal” commissions (whose job is to
study problems of balance inherent in the various sectors of activity).

These commissions are composed of officials, heads of enterprises,
representatives of employers! associations, representatives of workers!
asscciations and experts. Their members serve in a perscnal capacity and not as
representatives of their crganizations. The purpose of tlhe Modernization Commission
is to work cut, through discussion, a general view of prospects for the future
evolution of the relevant sectors and thus facilitate co-operation between the
administration and the enterprises.

Mr. Massé announced that some changes were recently made in the elaboration of
the ¥ifth French Plan. It is wore "strategic" in character than the preceding ones,
gince it contains indicators intended to lead to the prompt adoption of compensatory
measures . More attention is now paid to regional planning, though sectoral
chiectives continue to be the predominant feature in the structure of the plan.
Morecver, planning ig becoming more demccratic, in that consultation with the
Parliement is carried on continually from the time that general trends are
established to the final stage of apprcoving the plan.

3. Statement by Mr. André Bertrand, Director, Department of Social Sciences,
UNESCO

Mr. Bertrand welcomed all the participants on behalf of UNESCO and the
Director-General, Mr. René Maheu. The presence of Mr. Pierre Massé and
Mr. Philippe de Seynes was proof, he gaid, of the importance that (Governments and
internaticnal organizations attach to the exchange of ideas, experience and resecarch
on planning, which is now regarded as an essential tool for eccnomic growth. He
stressed the importance of rationalization, albeit tinged with empiricism,
represented by a plan, and emphasized that there could be no efficient planning
without solid, relatively centralized administrative structures or without a staff
of officials and technicians.
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The connexion between planning and public administration cannot be too strongly
emphasized. UNESCO, Mr. Bertrand said, is concerned with public administration on
two counts. First, it is invested with a general working capacity in the field of
public administration, which is considered to be cne of the disciplines of the
social seciences. It is in this capacity, for example, that the Organization, under
the terms of an agreement reached recently with the Moroccan Government, has Jjust
helped in the creation of an African Centre for fdministrative Training and Research
for Development in Tangiers, which will devote the major portion of its activities
to research on development planning and the adminlistrative aspects of development
as they appear in Africa today. Second, UNESCO exercises special authority in
regard to administrative problems pertaining to public organizations in charge of
education, information, cultural activities and scientific or technological
development. It is concerned, therefore, with the zdministrative aspects of
educational planning, which could not be effective unless integrated intc the
process of over-all planning.






Country or Organizaticn

Chile

India

Israel

Maleyszia

Mali

Nigeria

Pakistan

Tunisia

Yugoslavia

Amnex TII

List of participants and observers
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Name and Function

Mr. H. Diaz
General Manager
Development Corporation of Chile

Mr. E. Boeninger
Assistant Director
National Office of the Budget, Chile

Mr. K. Mitra
Chief, Programme Administration Division
Planning Commission, India

Mr. Y. Saphir
Director, Technical Assistance Department

Prime Minister's 0ffice, Israel

Mr. B. Toren, Director
Industrial Planning Department
Ministry of Commerce and Industry, Israel

Mr. Thong Yaw Hong
Under-Secretary, Fconomic Planning Unit
Prime Minister's Depariment, Malaysia

Mr. D. Sylla
Directeur du Cabinet du
Ministre du Plan, Mali

Mr. S3.8. Akande

heting Deputy Permanent Secretary
Federsl Ministry of Economic Planning
Nigeria

Mr. ©.0. Iwuagwu
Leting Senior Assistant Secretary
Economic Planning Unit, Nigeria

Mr. M. Hassan

Joint Secretary

Planning Division

Fresident's Secretariat, Pakistan

Mr. 3. Bahrcun

Director

Finance and Programming
Ministry of Planning, Tunicia

Mr. V.M. Stipetid

Associate Profegsor of Economics
Zagreb University, and Chairman of the
Republic of Croatia, Yugoslavia



Country or Organization

ILO

FAC

UNESCO

WHOC

IBRD

IIAS

ITEF

OECD
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Name and Function

Mr. F. Pauket
Econcmic Division
International Iabour Orgsnisation

Mr. V.W. Bruce, Chief

Orgenization of Agricultural Services
Branch

Food anpd Agriculture Organization

Mr. A. Bertrand, Director
Department of Sccial Sciences
United Neticons Education, Scientific
and Cultural Organization

Mr. E. Ewers, Chief
Planning and Administration of Education

Mr. W. 7Zyss
Department of Social Scilences

Mr. V.Z. Tabona, Chief
Programme Formulation and Development
World Health Organization

Mr. A. Waterston
Internaticonal Bank for Reconstructicn
and Development

Mr. H. Bmmerich, President
International Institute of
Administrative Sciences

Mr. Charles Ascher
International Institute of
Administrative Sciences

Mr. R.F. Lyons

Senior Staff Member
International Institute for
Edueational Planning

Mr. A.C.E. Wheeler
Research Assistant
International Institute for
Educational Planning

Mr. R. Buron, President

Development Centre

Organization for Econcmic Co-operation
and Develorment

Mr. R. Grégoire
Development Centre

Mlle. F. Mansur
Develepment Centre

Mr. L.R. Dartin
Technical Co-coperation Branch
Development Department



Country or Organizaticn

Consultants

United Wations Stalfl

Name and Function

Mr. B. Cazes
Chargé de Misgsion
Commissariat Général du Plan, France

Mr. Gerhard Colm, Chief Economist
National Planning Association
Washington, D.C., United States
of America

Mr. L.C. Fitch, President
Institute of Public Administration
Hew York, New York, United States
of Awmerica

Mr. M. Debeauvais, Directeur
Institut 4'Etude du Développement
Economique et Social (IEDES)
Paris, France

Mr. P. Juvigny
Public Administration Consultant
Paris, France

Mr. D.F. Pearl
Commonwealth Development Finance
Company, Ltd., London, England

Mr., L., Zimmerman

Dean of Programming
Institute of Social Studies
The Hague, lfetherlands

Mr., K. Adusei-Pocku

Organization and Methcods Section
Divisicn for Puklic Administration
United Nations Secretariat

Mr. A, Attir, Chief

Organization and Methods Section
Division for Public Administration
United Naticong Secretariat

Mr. E.P. Laberge

Regicnal Advieer in Public Administration
Economic Commission for Africa

Addis Ababa, Ethiopia
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Cbservers

Mi. Anegail

Ingtitut d'Etude du Développement
Lconomigque et Sceial

Paris, France

Mrs. C. Bertrand

Institut d'Btude du Céveloppement
Economigue et Social

Faris, France

Mr. Jean-Jacgues Bonnaud
Chargé de Mission
Commigsariat Général du Plan
Paris, Fraznce

Mr. C. Bonnefocy
Staff Member, European Office
Chilean Development Corporation

Mr. Lominique Brandt
Administrateur Civil
Ministére des Finances et
des Affaires Lconomiques
Paris, France

Mr, G. Martinez-Cabafas

Director

Institute of Public Administration
Mexico

Miss M. Rivera

Institut d'Etude du Développement
Econcmique et Sceial

Paris, France

Mr. P. Torres

Institut d'Etude du Téveloppement
Economique et Sccial

Paris, France
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Annex 1V
List of documents presented

A. Report of the Preliminary Study by Professors Frangeis Perroux and Michel
Debeauvais, Institut d'Etude du Développement Econcmique et Sccial:

1. "hdmipnistrative Aspects of Planning in Developing Countries”, with the
following Annexes:

1 Annctated biblicgraphy

IT Administration of planning in Chile
I1I Administration of planning in Colcmbia
v Administration of planning in Ghana
v Administration of planning in India
Vi fdministration of planning in Malaysia
VIT Administration of planning in Mali
VIIT Administration of plapning in Mexico
IX Administration of planning in Nigeria
X Administration of planning in Senegal
I Administration of planning in Sudan
XII Administration of planning in Tunisia

XITT Administration of planning in Yugoslavia
2. "sdministrative Aspects of Social Plaaning"
B. Special discussion papers presented by expert consultants:
1. "Certain &spects of Planning as & Tocl for Sccial and Econcmic
Development", by Gerhard Colm, Chief Economist, National Planning Association,

Washington, D.C., United States of America.

2, "Integration of Social and Economic Objectives in National Planning", by
D.F. Pearl, Commonwealth Development Finance Company, Ltd., London, England.

3. "Interrelation of Public and Private Sectors in Development Plamning", by
Bernard Cazes, Chargé de Mission au Commissariat Général du Plan, France.

. "Impact of Foreign Aid and Foreign Trade on the Machinery for National
Development Planning®, by Egbert de Vries, Director, and M.L. Zimmerman, Dean of
Programming, Institute of Social Studies, The Hague, Netherlands.

5. "Planning and Administration in Urban Areas", by Lyle C. Fitch, President,
Tnstitute of Public Administration, New York, New York, United States of America.
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c. Background information papers presented by national participants and Unitegd
Nationg specialized agencies:

1. Administrative Aspects of Develcopument Planning in Israel, by David Kochav,
Director, Ecomomic Planning Authority, Israel.

2. BSome Remarks on Programme Implementation, by B. Toren, Director, Industrial
Planning Department, Ministry of Commerce and Industry, Israel.

3. Effective Use of Technical Assistance, by ¥. Saphir, Director, Technical
Assistance Department, Israel.

L, The Experience of Pakistan in the Administrative Aspects of Development
Planning, by Mahdi Hassan, Joint Secretary, Planning Division, Govermment of
Pakistan.

5. National Development Planning in Pcoland, by Ighacy Sachs, Director, Centre
of Research on Under-Developed Economies, Warsew, Poland.

6. The Administration of Planning in Yugoslavia, by V. Stipetié, Chairman,
Economie Council of the Republic of Crcatia, Yugoslavisa.

7. Interdependence of Planning of Highly Qualified Manpower and Economic
Planning, by the International ILabour Crganisation.

8. Machinery for Agricultural Development Planning, by the Food and
Agriculture Orgasnization. :

9. Bducation and Development, by H.M. Phillips, United Nations Educational,
Scientifie and Cultural Organization.

10.  Economic and Social hAspects of the Planning of Education, by
H.M. Phillips, United Fations Educational, Scientific and Cultural Organization.

11. National Health Planning with Scme Observations on the Relation to
Beonomic Development, by the World Health Organization.
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