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INTRODUCTION

For reasons which is not here the place to mention, the planning
activities in gountries that are in a process of development, have rea—
ched a scope that justifies attention, not only to the substance of the
plans and to the economic techniques applied in their elaboration, but
also to the administrative machinery involved. The difficulties encoun-—
tered in certain plans, especially during their execution stage, have
been atributed to several factors among which not the least one has been

the weakness of public administration.

Hence the various studies which tried to analyze the machinery
of public administration and its adaptation to the demands of a develop-
ment administration. The authors of such studies have concentrated more
than anything else on the structure, the competences and the functions
of the central organization in charge of planning and in the efficiency

of the organizaticng responsible for plan execution.

The objective of this modest document is t0 call the attention
to some enviromnmental factors which condition any administrative activity
and to the interdependency of many decision centers that compel the in-
terested parties to coordinate their efforts in order to reach a concert-

ed action.

The ideas expressed in the document do not pretend to he very
original and they derive more than anything from a careful study of mo-
dern literature on the subject, and to a lesser extent, from the personal

experience of the author.
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On the othe& hand, the planners could find "asscciates", that is,
benign collaborators or, at least, neutral ones, among all the elements
who are not satisfied with the present situation and who, consequently,

weleome. any tnnovation or reform.

Moreover, planning did not arise from the will of a person but
from a situation in whioh many people, and &t leamt some institutions (in
the country and abroad), realiged the necessity of conducting the economy
of the country in a centralized way, to achieve a higher rate of growth
and increase living standards. Those interested ip planning and those who
initiatéed such activity, will be the best collaborators of the organiza-

tions in charge of it.

We go now from generalities into a more detailed analysis of the

environment of planning, taking the most important factors .one by one:

1. Political Organizationg

As it is well known, a complete separation between politics and
public administration only exists in the books. If this is true as regards
any administrative activity im the public field, it is even more evident
with respect to planning, which conveys many political aspects not only in

its philosophy but also in its practical developmant.

First of all; the planning office itaelf —if ‘there is such an offi
ce~ generally has & superior directive or advisory broad. of a political
nature, whether it is called Planning Council, Planning Commission or Mi-
nisterial Planning.Committee, eto. : .

Furthermore, many close indirect and direct relations exist be-
tween the Planning Office and the Ministers, the Cabinet, the President

and Congrees.

Whioh would neverthsless be, the dividing line between the poli-
tical and technical or administrative aspeots of the planning activities?
Theoretically, the answer is sinmple: Tha politicazl organizations are

those which dacide the great objactives, determine the resources and fix
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I. ECOLOGY OF THE PLAN

The planning machinery cannot be discussed without taking into
account its ecology, that is, the environment in which it works. This
environment consiste of individuals, organizations and situations which
Jointly or separately may have some impact upon the behavior of the plan-

ning institutions.

FPurthermore, even if it does not have a visible impact upon the
rlannhing process, we should still be interested in the planning environ-
ment because upon studying it we can understand better the behavior of

the planners,; its causes and motives.

Schematically,; the relation between the environment and the plan-
ning organizations could be classified as benign, neutral or hostile. The
relation will be benign when the involved parties have common objectives
(totally or partially) and when there are no conflictive interests in the
means which lead to those objectives. The relation will be neutral when
there are no common objectives and no conflict of interests between the
parties in their operations. The relations will be hostile when one of
the factors mentioned before, or both (objectives and means) antagonize

with those of the other part.

In the case of planning, there will be more possibilities of con-
flict and hostile relations with other organizations for the following

reagongs

a) Planning is a relatively new activity and as such, provokes

retigence and suspicion on the part of older organizations.

b) By its nature, planning tends towards changes and innovations,
and as it is to be expected, antagonizes with the traditional and conger-

vative tendencies of the administration.

¢) The Planning organizations must intervene in the business of
othar organizations to obtain information, coordinate programmes and,
many times,; to supervise the execution of the projects. Such intromission
provokes hostilit&o
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the priorities. The administrative organizations,on the other hand, limit
themselves to the execution of plans established by the political organi-
zationsg., In fact, the situation is much more complex. There exists, or at
lsast should exist, & relationship of mutual influence between the two ty-
pes or organizations in charge of plamnning: political and administrative.
The administrators should provide the politicians with facts and other
elements of judgement for them to make decisions. They generally do it by

- way of presenting alternatives with their respective pros and cons, leaving
the fingl decision to the politicians,; in accordance with the political
convenience of the case. On their part, politicians have to look after the
fulfillment of the plan, in accordance with the spirit and dictum of the
political decisions. Such mutual influence can be healthy and does not en-
danger by itself the harmony between the organizations. Conflict arises
whenever one or both of the parties involved want to traspass the legiti-
mate limits of their faculties and assume functions legally entrusted to
the other party. This occurs when the political organization wants to ad-
minister or when the administrative organization wants to impose political
ideas in its plans. Scometimes this behavior arises from good-faith, that
ig, from the conscience of the organization that intervenes in the business
of the other; thinking that its intervention is necessary to protect the
attainment of the objectives. Nevertheless, it frequently happens tkat one
of the organizations detracts from its original obJectives and its "inter-
ientionism" aims not at the common interest, but af the benefit of its mem—
bers or of some pressure groups therein represented. In the case of the po-
litical organization, the influence may arise from a political party, from
economic groups or from local or institutional interests. In such case; the
adminigtrative organization, acting in good faith and trying to protect the
common interest, may apart from its prerrcgatives and do everything possi-
ble to sabdtage or void the actions of the politicians. Scmetimes, the po-
litical organizations, due to fluctuations of their own activities, tend

to change the objectives or priorities established in the plan and the ne-
gative reaction of the administrative organization may be due to its wish

to maintain the stability and integrity of the plan.

The intervention of politics in the administrative field and vice-
versa, i8 frequent in the developing countries due to the fact that the

differences between the “powers™ have not yet cristalized in them.



2. Socio-Beonomic Groups.

National planning is a form of governmental intervention for an or--
ganized attainment of some socio-economical objectives. In countries with a
mixed economy, such intervention leads the public administration to very
close contacts with non-official groups of economic or social order in the
country. This refers to organizations such as labor unions, industrial,
commércial or agricultural federations, cultural, scientific, philantropic
or religious associations, etc. SBuch groups can be considered at the same
time as pressure groups which try to protect their interests in front of

the government or against other groups with conflicting interests.

The plan organigation, whether political or administrative, must
maigtein, nolens-volens, relations with the socio-economic groups and take
them into consideration in all the stages of the preparation and execution

of the plan.

From the behavior of the official planning organizations depends
whether the aforementioned groups assume & benign, neutral or hostile po-
sition. Logically, it is to the interest of the government to diminish the
hostile attitudes or at least,, to neutralize them if they cannot cbtain a
benign or favorable reaction to their plans., The most appropriate method to
obtain benign relations is to maintain the private organizations well in-
formed (communications) and negotiate with them common matters tc reach de-
cisions that, necessarily, would reguire mutual concessions and recipro-

city.

At the basis of any agreement between the government and the socio-

economic groups, are the following premises:

a) The government propcses in its Plan a balanced development for

the entire national economy.

b) The benefit of the national economy is also the benefit of each
socio-economic group.

¢) The difference between the general and the private interest could
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be reduced = essentially to the difference between a long term and a short

term policy. , o -
3 ° The Public.

The public is not simply the sum of the groups which compose it,
and is not governed by the same rules of behavior as any formal organiza-
tion. Precisely due to the fact that it is not organized, the public does
not submit itgelf to the principles of organization. The public acts by mo-
mentanéous impﬁlses and to understand it, it would be necessary to apply
the psychelogy of masses. Nevertheless, the public has;its own interests
(even if they fluctuate) and its possible impact;on tﬁ% decision centers

could be compared t¢ a pressure group which might ps.#ery powerful.

4
A
2

Governments may call upon the public ig.dramatic moments of the na--
ticonal life such as elections, war situations, internal pubklic order,.eco-
nomic crisis or natural cataclysm. It is less common to call upon the pu-
blic-when econonic plane or development programmeé are contemplated. The
latter are generally considered as belonging to the demain of professional
technicians and politicians.

' Still this envirommental factor (the public) can be a decisive fac-
tor for the success of the %lans, especially when dealing with austerity

policies which may imply some suffering on the part of the massges.

Public opinion may support a plan or may force the government to
abandon it_or, at leagt, to modify it. On the other hand, the government
may take measures to influence public opinion and conduet it in favor of
its plans. In any case, this factor can not be ignored, neither in the pro-

gramming stage nor during the execution of the plana.

4. Official Bureaucracy.

"It is the official bureaucracy wbich is in charge of the prepara-
tion and, at least, a large part of the executicn of the development plans.
Nevertheless, when we talk about the environment within which the plan ope-

rates, we should not forget the Civil Service or the official bureaucracy
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in its organized form. The personnel who has to deal with the plan, forms
part of the bureaucracy and, therefore, is influenced by the patterns and
rules that govern the bureaucracy and its behavior cannot be very different

from the prevailing attitude in this group.

For example, it would be almost impossible, or at least very dif-
ficult, to maintain a group of planners motivated by purely technical cri-
teria in a bureaucracy operating sclely on the basis of political conside-
rations. Likewise, it would be difficult to recruit personnel for such a
group by system of competence and merit, when in generasl for these objecti-

ves the spoils system is still in force.

The status and reputation of the official bureaucracy will certain-
ly have an influence on the reputation of the group of planners even though
we may assume that an elite group of a guality above the general avsrage
has been recruited. This arises from the popular belief that no organiza-

tion can differ to a great extent from the environment in which it grew up.

The same refers to the operating capacity of the planners, includ-
ing under the last denomination, all those who have to do something with
the preparatipn end execution of the pians. The planners cannot operate in
the air and their daily activities depend not only from their own efficien~
cy but also from the working capacity of several related bureaucratic orga-'

nizations.

Enlarging the subject even more, we can speak about the dependency
of the spirit which prevails among the planners from the general morale in

the public service.

An easy conclusion of the brief analysis that has been made in
this chapter, might be that any effort to create an "elite" of planners
within the general medicerity of bureaucracy, would not be easy, and proba-
bly would not give the results that are expected. In the long run, and be-
cause of the interdependency between the planning activities and many other

official activities, the way of a total civil service reform would have to

.be chosen.



5. Science and Technology.

The incredible advances of science and of its pragmatic relative
Technology, impose upon the administiration various problems which were un-

known before.

In the first place; modern administration has to deal ﬁith a new
type of professional, in electronics, in cybernetics; in nuclear sciences,
etc. with a very high and growing demand in the general market and in the
‘public service as well. The professionals in older sciences, such as socio-
logy, psychology or physics, have to make an effort to keep up to date with

the developments in their respective specialized fields.

These scientists, upon entering the public Bervice, do not easily
submit themselves to the requisites of an administrative bhierarchy. Educa-
ted in and ﬁsed to the philosophy of liberty of the scientific aspirit, they
do not accept the authority of a general administrator and do not under-
Btand the restrictions which sometimes non technical considerations (poli-

tical or social) impose on their activities.

The introduction of modern technology into industry and into admi-
_nistration, may result in serious unemployment problems or at least displa-
cement of labor. Higher production can nowadays be obtained with a reduced

number of workers and employees.

Thus, the problem of how to organize the work of scientists and
experts arises. Their integration intc the traditiomal administrative ma-
chinery dces not always give satisfactory results because of the afore— .

mentioned and other reasons.

Some governments are looking for a sclution to this problem by
means of contracts with universities or private scientific enterprises. .
In such a way, these organizations; even unwillingly¥, enter into the orbit

of governmental policy and its process of taking decisions.

However, the most serious problem is not ihe one mentioned. above,
but the impact of science and technology on the guality of the official

decisions themselves, and over the values egtablished by society.
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Matters suéh as the eradication of poverfy and hunger in some so-
cieties, or birth control and even change of genetical structures, enter
into the sphexre of realities, changing not only the administrative system

to be applied, but also all the nature of public policy.

As science continues advancing at gigantic steﬁs, public adminig-—
tration and planning have to organize themselves in such a way as 1o make
possible the handling of the problems of the scociety ﬁtilizing the tools
of the present and the future, rather than those of long ago.

6. International Organizations.

The growih of international, bilateral and multilateral organiza-
tions, that operate in the field of development planning, is significant
for the period following World War II. In fact, many of the national plans
arose from the iniciative of such organizations when upon negotiating ex—
ternal assistance for development, short or medium term plans had to be
presented as a previous condition to any agreement. In scme countries of
recent development there was a scarcity of technical capacity to eilaborate
their own development plans and consequently the international organiza—
tions had to take charge not only of the examination and approval of the
plans and projects but also the formulation of plans, generally preceeded
by feasibility studies. That is why some "nrational plans™ were hardly more
than copies of projects offered by foreign organizations.

Naturally, each one of these international organizations had its
own poliéy and interests, which not always fully harmonized with the inte-

rest of the interested countries.

Another Berious problem arises in the aplication and adaptation of
foreign theories and experiences trahsferred by international organiza-
tions to the countrjies that are in the process of developing. Learning
from others and imitating more advanced system may be coﬁsidered a natu-
ral process, but it may also cause negative effects when such a process
collides with social and cultural institutions deeply rooted into the tra
ditions of the country. The traditional institutions may desintegrate with

out giving way to new social structures sufficiently strong to substitute
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the old ones. Another situaticn which comes about very frequently is a.
caonfused "coexistence" of old and new systems without attaining a real

progress.

For reasons of this nature; some planners demand that the rhythm
of economic development bes adjusted to the capacity of the Tespective

society to gradually absorb and integrate new forms, if required.

From the attitude of the international organizations and from
the alternatives presented by them depend, to a great extent, the formal
decision taken by the national organizations in charge of the coordina—

tion of international and finahcial technical asaistance.

The adoption of apbropriate decisions on the national level be-
comes sometimes because of the many offers fregquently presented by seve—
ral international organizations. The proliferation in the field of tech-
nical and economic assistance sometimes results in a competition where
the "winner" is the one who offers better conditions or more attractive
programmes even though they do not necessarily mean the best solution for

the needs of the country.
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II. ORGARIZATIONS INVOLVED IN THE PREPARATION AND APPROVAL OF THE
PLAN.
1. Planning Organizations.

In gensral, the task of preparing a national.development plan is
made by a Central Planning Office. The purpose of this office is to ga-
ther information to carry out the pertinent studies and to prepare the
draft projects of a comprehensive and integrated plan. Actually, many or-
ganizations participate in this process and, therefore, some authors pre-
fer to speak about planning complexes or planning systems. The latter con-
cept is wvalid even if the planning function is legally and exclusively
assigned to the Central Office. Experience shows that the multiplieity of
organizations involved in planhing doee not always come about from a def-
ficient distribution of functions or from juriedictional disputes between
organizations but, many times, from the ohjective difficulty of concentra-
ting a task of that magnitude in only one organization, even if it is well
organigzed and has a highly gqualified personnel. The nature of the task,
which embraces almost the entire national activitiy in the social and eco-

nemic field, does not usually allow a centralized itreatment.

Consequently, we find planning activities at a national scale in
the netional budget administrations, in the central banks, in the develop-
ment ministries, in financial institutions, etc. At the sectorial and lo-
cal levels participate ministries, public enterprises, departments {or Pro

vinces), municipalities and regional development corporations.

Particularly important is the role played by the Budget as a tool
of planning, After adopting the new system of Planning, Programming, Bud-
geting (P.P.B.), the Budget, instead of being only a tool for control or
efficient management, may become an instrument which facilitates decision
making between several alternatives. The multi-annual budgets and the uti-
lization of fiscal resources for economic regulation {in the sense of res-
trictions and-incentives) agsimilate even more the Budget to an organiza-

tion of a planning type.

antral Planning offices which tried to perform directly all the
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national, sectorial and regional planning tasks, without the cooperation
of other specialized organizations, were doomed to failure. They lacked
precisely the specialization and experience in order that the plan be-
came practical and feasible. Moreover, the misgivings of the specialized
organizations led them often to acts of resistance duriné the processses

_ of approval and execution. Therefore, the participation of all the plan-
ning organizations in the preparation and formulation of the nafional

plans geems to be the most advisable policgy.

What would be then the role of the Central Planning Office in
this "Complex"™ or "System" of planning organizations? Modern authors tend

to ageign to the C.P.0. the function of a coordinator and catalyst.

The system described before may serve for & country where specia-
lized organizations exist and where there is sufficient human element,
technically gualified to decentraslize responsgibhilities and to divide the
work according to specializations. In some countiries which are still in
the early stages of process of development such conditions do not present
themselves and, consequently, centralization is at least a temporary neces
8ity, until the preparation of tecﬁnical personnel allows a more advanced

divigion of work.

. The formal approval of the ﬁlan is a matter for the political ins-
titutions: the Council of Ministers; the President (in a presidential sys-
tem) and the Parliament. Such approval is noi to be considered ag a final
act which takes place when the process of preparation is concluded. In
fact, the pelitical institutions intervene many times during the planning
process. This intervention occurres in twe ways: First, through the boards
of directors or directive councils which are at the top of some planning
organizations. Such boards or councils are generally of a poiitical cha-
racter and represent several interest groups in the government, among po-

litical parties and even among the soccio-économic bodlies,

The second way of political interventioﬁ.takes place when the
draft projects are presented for consideration of the Cabinet and the par-
liament {or ministerial and parliamentary committees) in the corresponding

stages of their preparation. It is considered advisable to obtain ths ap-
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proval in principle, of the plans, in their first stages, in order to
avoid the destruction of a work which implied efforts of many months wﬁen
it reaches the political debate in its final stage. Moreover, the complex-
ity of a development plan does not permit partial adjustments in the final
stages without harming the wholeness and interdependent character of the

entire plan.

2. Auxiliary Organizations.

The auxiliary organizations which participate in or contribute to

the preparation of the Plan may be divided in two classges:

a) Organizations which obtain and supply informations;

b) Scientific and technological investigation institutes.

It could be said that the difference beitween the two classes is
more of grade than of essence; the former imply certain investigetions and

the latter have to base their investigations upon facts.

Data and statistics are the basis of éll planning. Although a
Central Planning Office may have a statistical unit, it would be practical
ly impossible to have it collect,.tabulate and analyse all the necessary
data. Therefore, the C.P.0. has no other alternative but to request the
assistance of the national statistical department and the statistical
units which operate in the ministries and in many other official organiza
tions. Likewise, the C.P.0. can use information sources available from
private enterprises. To thie effect, a special legal provision is required,
which exists in most countries. In order that statistics be ﬁade in a ra-
tional way and do not result in confusion and waste of effort, the follow-
ing measures are needed:: |

1) Exact definition of the terms;

2) Unified classification of the fields of study ;

3) Stamdarization of the system applied; and

4) Unification and simplification of procedures.

Experience shows that many statistiocs of the same type are repeated
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in many (or for mény) institutions. This phenomenon could be avoided if
one organization {the most interested or the largest.one) is mﬁde respon-—
sible for basic or primary statistice and the other orgénizations:limit
themselves to secondary statistics in their respectivé fields of speciali-
zation. The C.P.0., in this case, would produce only those statistics that
are not made somewhere e¢lse, or those which other organizationgbqannot

undertake.

Another important principle would be to bolleot tha,étatistics
from the source and if possible, as a "by-product", that is, és an infor-
mation which derives, w1thout additional effort, from the productlon PTro-

cess (e.g. copies of payrolls for statistics of labor costs),”

Planners argue that it is sometlmes dlfflcult because of the
cbjective conditions of a country, to obtain exact statlstlcs, a fact
which may result in delays and even in the cancellatlon .of the develop—
ment projects. It is the opinion of some economists that the baalc needs
in countries of low development are many times so obv1ous that plannlng
could be made with approximations and that perfectlonlam 1n atatlstlcs,

would, in this case, not be Justlfled.

The importance of science and technclogy has alre;dy been dealt
with in the preceeding secfion. Thus, collaboration betweéﬁ“the planning
organizations and the scientific investigation 1nst1tute§ would net re- "
quire justification, especially in what relates to applled sclences° The

planning organizations could utilize the results of‘spch 1myest1gatlons;

a) As criteria to evaluate the programmes and ﬁpojeﬁtbnpreséntéd

N

by the interested organizations;

b) As indicators of the way in which nationai_déﬁelépment efforts

should be oriented.

I+ is worth mentioning that very few countries, at preseht, can
show a satlsfactory collaboration between national plannlng ‘and scienti-
fic investigation. Parallel to large scale 801ent1flc 1nvest1gat10ns that

are being carried out at universities and special 1nst1tut10ns, there -
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would still be place in many administrative organigations for investiga-
tions of a lesser degree, similar toc the laboratory work carried out in
large factories. In this manner, some revenue divisions may have tributary
investigation sections and health ministries may have laboratories for drug
examinations. The relationship between such units and the sectorial program

ming departments is evident.

3. Intereat Groups.

The failure of many plans that were formulated in the isclation of
the "official Olympus" led many countries to the conclusion that inteérest
groups should participate not only in the execution of the plans but also
in the preparatory stages. The famous "MHodernization Committees™ in Fran-
ce and similar institutions in the Netherlands and other countries, served

as a model.

What are the advantages of such institutions and what are their

dangers?

Undoubtsdly, the "Committees” allow a confrontation of various
interest groups (or "pressure groups") sometimes opposed in their inter-
ests, which makes it easier to evaluate in a more realistic way their
strength in the society and the prospects of a project which the planning
office wants to launch. The collective experience accumulated in a "“Com-
mittee" is certainly greater than that which can be drawn upon in a group
of technicians in an office and, therefore, it is to be expected that the
deliberations of the Committee will lead to more acourate conclusions than
those reached in the planning office. The participation itself, of these
interested in the deliberations, even if the final decisions of the govern -
ment were not entirely satisfactory to all the parties, would serve to
decrease any possible resistance. The interested groups would feel that an
opportunity was given to them to defend their points of view and the con—
tact with other groups and the representatives of the government might
incline them towards a more responsible attitude which would take into

congsideration the general interest.

On the other hand, a certain risk is taken by admitting all the
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interested parties into the deliberations during the preparation of the
plan. Committees tend because of their nature, towards an easy compromise
which sometimes does not go beyond the minimum common denominator of all
the interested parties. In such a way, the original project might be weak-
ered and the significance of an ambitious development plan lost. Another
risk worth mentioniﬁg arises from another characteristic of many commit-
tees, that is, of their inclination towards prolonged debates. The pre-
paration of a long or medium-term plan takes, any way, many months and
sometimes years. The introduction of the consultation system by commii-—

tees can easily enlarge this process.

'However, and in conclusion of what has been mentioned before, it
could be said that the advantages of the "Commiitees™ exceed their dis—
advantages and, in general, this type of institution serves o associate
the groups interested in the plan and to guide the planners towards appro-

priate decisions.
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III. ORGANIZATIONS INVOLVED IN THE EXECUTION OF THE PLAN.

1. The Central Planning Office

The discussion about the participation of the Central Planning
Office in the execution of the plan, seems to be exhausted. Very few con-
tinue considering that the C.P.O. should be responsible for the execution
of the plan and direct or supervise the development projects financed from
public funds. Moreover, such a formula has proved to be wery difficult to
apply. Not even an office with thousands of technicians and branches in
different regions of the country, cculd efficiently direct activities that
imply an extremely diversified technical know-how and a tremendous opera-

tive capacity.

Much more frequent is the model of a C.P.O. which, in addition to
the preparation of the plan, would be responsible for the control of the

execution.

How can this control be carried out?

First, by the participation of delegates from the C.P.0. in the
Board of Directors of the executing enterprises. The government would have
to designate, in any case, its delegates to the Boards of Directors of en-
terpriéea created totally or parcially with public funds. One or more dele
gatea could be designated by the C.P.O. The'efféctiveness of such an
arrangement would depend on the power invested in these Boards and on the
number of the C.P.C.'s delegates in them. Where the Board has broad powers
(a system which not necessarily should be recoﬁhﬁnded) and the number of
C.P.0.%s delegat%s-is gsufficient to influence decimions, in such a situa-
tion care could_be taken that a policy congruent with'the‘objectives and

stipulationg of the Plan is carried out.

The participation in the boards of directors may, nevertheless,
create certain inconveniences, for the C.P.0. and for the executing enter-
prise. The activity in the boards takes much of the time of the C.P.O.

. officials and deprives this latter organization of a large part of. the

services of ite best collaborators. In a situation of scarcity of techni-
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cal personnel such a consideration can hardly be ignored. Besides, the de-
legates from the C.P.0. in the Boards find themaselves in a situation that
might be called "administrative schizophrenia®™; they must represent the
interest of the C.P.0. and on the other hand, they must watch for the suc-
cess of the enterprise itself. These iwo loyalties do not always go to-

gather.

Another form of control would be to make that the important deci-
sions of the enterprises (internal and foreign loans, issuance of bonds,
purchaas of shares from other enterprises, changes in the line of produc-
tion, etc.) depend on the acceptance or the approval of the C.P.Q. The
main inconvenience in this latter system is that it can produce delays

and thus harm the interest of the enterprise.

The role of the C.P.0. during the execution stage of the plans
should not be limited to controls of the above mentioned type. Not less
important is the evaluation of the progress made for possible rectifica-
tions in the plan (if necessary) and for the preparation of the next plan
on the basis of the experiences acquired. An instruﬁent frequently used for
thig objective is the progress report that every of the executing organiza

tion usually renders pericdically.

2. Budget Administration. L

. In the previous chapter the Budget has already been mentioned as

an instrument of planning. The role that the Budget plays or may play in

the stage of execution is most important. The annual or operative plans as
 régards the puhlic'sector, must reflect themselves; at least partially, in
the yearly investmwents budgets. If this is so0,; the National Budget -Adminis
tration may assume the control of the éxecutioﬁ of -this part of the Natio-
nal -Plan. The classification and presentation systems-known -as programme
or performance budgeting help very much to the identification of the indi-
vidual projects and the standard ccsts that are used for each unit of pro-
duction, facilitate evaluation of performance and maintenance of economy

and efficiency in governmental operations.

The impact that public expense and public income may have on the
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national economy and the bebavior of the private sector is evident. By
using the national budget in a flexible way, the countries economic acti-
vities may be controlled or regulated and in that way kept within the

frame of & planned growth.

From what has been said can be understood the importance of a
close cooperation and coordination between the National Budget Adminis-
tration and the C.P.0., both during the planning stage and the stage of
execution of development projects. However, as it is well known, rivalries
and frictions fréquently ocour between these two organizations. The partial
duplication of functions between them is evident and requirss some solution,
A basis for such & solution could perhaps be found in the distinction be-
tween the operational and the investment budgets. The latter, because of
ite direct relation with planning, could be prepared jointly by both orga—
nizations {The Budget and the C.P.0.) subordinating, if possible, the fis-

cal considerations to the requirements of the plan.

) Nevertheless, there would still remain the difficulty to determine
whether for instance an increase in the expenses as a result of a normal
growth in the velume of work should be clasdified as an operating or as an

investment~expenditure-

Another possible solution for the Budget versus C.P.Q. problem is
of an institutional type and has a more radical character. According to
this solution; planning as well as budgetary programming should be made in
an office placed under the supreme authority in the Executive Branch of
the CGovernment (the President or the Prime Minister, depending on the sys-
tem of government), leaving to the Ministry of Finance only Budgetary Exe—
cution (that is, the control over the execution of the operating and in-

vestments hudgets).
It would not be difficult to find faults in both solutions mention-
ed before. Thus, the matter continues to be a subject of discussion among

students and practitionare of public .administration.

3. The Ministries and Administrative Departments.

According to theoretical concepts, the ministries should limit
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themselves to the determination of sectorial policies and the programming,
coordination and control of activities in their reapective fields. In com-
pliance with this conceﬁt, the execution of the programmes and the hand-
ling of the individual projects should be delegated to autonomous institu-
tions of national, regional and local nature. In fact, we find in many
ministries a mixture of all the aforementioned functions. There are typical-
ly operative ministries, such as the Ministry of Public Works or the Minis-
try of Communications. Even more accepted (there seems to be no suggestion
for changing it) is the collection of taxes by the Ministry of Pinance

(Internal Revenues, Customs).

'The cage is different in the so called Administrative Departments.
Their creation arose from the concept that several technical services (and
in the majority of cases these are gervices common to the Government it-—
self) should not be subject to political changes and consequently it would
not be convenient to give them the ravk of ministries and include their
heads in the Cabinet. Typical exaﬁples of ‘such services are the Fational
Printing Office, Statistice, Supplies, Civil Servicey etc;'The Central Plan-
ning Office (C,PEO.) itself obtained, in some countries,-the form of an Ad-
ministrative Department. It is obvious that some of these Administrative
De¢partments can participate directly in the execution of the plans, having

the character of vperative units par excellence.

Because of their close involvement in the execution of development
plans and programmes, some Ministries and Administrative Departments have
established offices for coordination and control of these operations. Such
offices can supervise the direct coperations of their organizations and the
keep control over projects contracted or delegated to autonomous inatitu-

tions.

Po avoid duplication beiween the ministries and the €.P.0. in the
performance of the ccordinating and supervising funcfions, these might be
channeled fhrough the ministries. In other words, the C.P.0. might obtain
through the ministries the reports about the execution of the plans. An
arrangement of this nature would, however, require a complete dominion by
the ministries over their respective ecvoncmic and social sectors. The pre-

sent situation. is far from being so and consequently the C.P.0. may find
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itself compelled to maintain direct contacts with many executing organi--

zations.

4. Public Enterprigses and Economic Repulating Agencies.

Within this classification we may include the statutary organiza—
tions (sometimes called government corporations) as well as enterprises
- created bﬁ company laws. The greater part of the execution of the develop-
ment plane, at least in what refers to the public sector, is usually es- |
~ tructured to autonomous institutipns. The transfer of plan execution to
autonomous institutions is & natural development which carries some logic.
It corresponds to the principle of functional or regional specialization
and to the idea of separation between planning and execution. Furthermore,
it permits the separation of the operations of an industrial or commercial
type from political intervention and from the rigid bureaucratic controls ‘
prevailing in the ministries. It had been expected that such specialigzation,
technification and "depolitigation® would lead to greater productivity‘and
efficiency. However, thesme expectations have not always come true. Instead
an unexpected outcome of this decentralization process has been the separa-
tion of public enterprises from the control of national governments. Con-
sequently, we find many public enterprises that do not submit themselves to
. the general policy of the government, and do not coordinate their activi-
ties with the agencies in charge of the National Plan. The boards of direc-
tora of such public enterprises were mentioned in the foregoing section as
possible instrument for coordination and control. Governments can easilyA
obtain the legal faculties {if they do not have them yet) in order to
exercise such control. Hevertheless, the problem still persisis of how to
control effectively these organizations, without harming their autonomy
and without depriving them of their operative flexibility that was one

of the reasons for their creation.

The coordination during the execution of the plans becomes compli-
cated because of the proliferation of public enterprises that operate in
thg same fields, such.ss colomization, housing, development industries,
eté. Moreover, special problems arige with the so called Regional Corpo-—
rations, that frequently invade the fields traditionally and legally en-

trusted to departments (provinces) and municipalities and that do not fit
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into the country's administrative and political division. This problem,
as well as that of the local public enterprises, will be discussed in the

next section which is dealing with the Departments and Municipalities.

To conplete the pictqre, the so called Economic Hegulating Agen—
cies (although not of tha same legal structure as public enterprises)
might be mentioned here. To these belong the'Superinteﬁdency of Foreign
Trade, the .Banking Superintendency; the Monetary Board and many similar
ingtitutions. They might be formally dependent from one or another mi-
nistry, but, in fact; to them are being often entrusted the regulation and
supervision of matiers relasted with geveral ministries. Consequently; they
might be congidered as interministerial offices at the execution level.
However, as in the case of the public enﬁsrprieesg.it became exiremely
difficult, aleo in the case of the Regulating Agencias,'to separate the
determination of policies Trom the'regﬁlation and execution activities.
Great powers have been concentrated in these Economic Regulating Agen-
ciesy and, in many cases, they have become real centers of policy deci-
sions, thus encroaching on the prerogatives of the ministries and the
C.P.C.

To remedy the situation, the C.P.0. may be compelled to send its
delegates to the boards of such agencies and maintain in this way some

contrecl over vital matters of the Plan.

5. Regional and Local Organizations.:

Many public organizations operate at a ragionsl and local level,
almoéf_EII”ﬁf”tﬁEﬁ—ﬁﬁﬁiﬁg"tafﬁéﬁlVWith the development plans. To these
belong the sectional officggwqf-thg}ministries and of the national public
enterpriseé, the'depar%menta;'tha municipalities, the local public enter-
prises (departmental anﬁ_ﬂuq%cipa;_onﬁs)_and the regional development

corporations.

In general, there is no coor@inatipn_between them and the same
' gervices are being freguently rendered at various levels by many organi-
zations. At the moment, none of the factors mentioned seems to be predo-

mipant in order to assume the leadership and to introduce order and co-
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ordination at the local level. Some observers find that the weakest link
in this chain of local organizations seem to be the sectional offices of
the ministries. Upon reorganizing arnd modernizing their offices, the de-
partmentis and municipalitiesmight perhape; by delegation or by contract,
agsume the executive functione of the ministries,; at the local level.

The police, collection of national taxes and other similar services of

a national character are often considered as an exception to the afore—
mentioned rule and kept directly under national supefvision. The national
public. enterprises could frequently operate at the'looal level through

departmental or municipal enterprises.

The main problem consists in the nature of some regional develop-
ment rlans which do not fit into the- geographical boundaries of the de~
partments (provinces), that had been designed in accordance to political

or ethnical but not economical .criteria.

The municipality, even though more homogeneous from all points of
view, is usually too amall for modern development plans. The ideal solu-
tion would be the creation of economical regions with their respective
development corporations. These corporations would assume the executive
respensibility of such projects, which due to their size or relation to
other projects, could not be‘eﬁtruajed to the departments or municipali-
ties. The departmental and municipal governments would be represented in
the boards of directors, to take éaﬁproffthéir'intereéts and, at the same
time,; exercise public control over the'Corporationsn Such an arrangement
would also be convenient for the C.P.0., which would have to maintain
contacts with only a few major corpordtions; inetead -of having to deal
with a large number of Bmall inastitutions.

6. Private groups. . ' \ oL

The private groups hévémalrééﬂy been mentibned ("Socio~Econcmic
Groups"™ ~ "Interest Groups®). Their role during the sxecution of the
plan, in what refers to the private sector, might alsc be of imporiancegl
mainly as forums for the evaluation -of" resulta, stuﬂy of complainte and
objections, and, flnally, for” deliberations over rectifications. that

might be required in the plan. Private groups may have their own sources
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of information and their formal and informal contacts with private entar—
prises which might sometimes be of help to the Q.P.0. not less ithan the
official statigtics and the facis obtained through regular information
and inspecticn channels.

The importance of these groups increases v¥hen the economic or so-
cial sectors that they represent are well organiped and unified, and when
no doubts arise am to the representative character of the groups. It is
for that reason that the C.P.0., in many countries; manages to maintain . .
~more fruitful contacts with trade unions or induatrial associationsy - than
with representatives of emall farmers. The latter, are not usua.lly well
organized and if they managu-to bave & representative organization, it
does not always have sufficient authority to exercise strong influence

over the governmental organizations.

It is already a well established practice in many countries, to
give participation to private groups, with a characfer of representatives
of the interest groups, in commercial missions that go abroad looking for

markets or investment creditay

Even more frequeni are-direct oontacts of the private groups,

{on their own acoount, but with the consent of the respective governmental
. organigations) with international groups, in congresses, conferences oT
simply im commarcial negﬁtlatlonao It is in the intarest of the- C P.0. to |
activate private groupe in this direection, guiding them tcwards the nntlo-“'
“nal interest, coordlnatlng.such efforta with similar efforts in other sec—
toras, so that all the inltlatlves f£it well into the genaral policyAnf the
.p.l&no :
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IV. THE SOCIAL DIALOGUE.

1. The importance of the social dialogue. .

From the contents of the previous sections it might be deduced
that the main problem in planning was not the lack of techniques or tech-
piciane on the subject; or the scarcity of resources and not even the
weakness of the administrative machinery involved, but the difficnlty.
in securing coordination and cooperation among the official and non-
official organizations during the stages of the preparation and execu-
tion of the plén. This spirit of coordination and cooperation is essential

to maintain what some authors like to call “the social dialogue™.

The initiative to start the "social dialogue" could arise from
any part, buit it is undoubtful that the C.P.0. and other official orga—
nisatione participating in the Plan couid contribute considerably to that
objective, if they behaved in the way that has been suggested befors. Lo~
ordinatiqn alone would.increase the operative capacity of all those pérti—
~ tipating in the process, by decreasing duplications and overlappings, re~
ducing conflicts and frictions and Jjoining efforte to reach common objec~

tives that separately would be very difficult to achieve.

The imperative of the ™social dialogue®™ arises from the conviction
that, in fact, there is no single center of decisions in the planning
proceas,; -although it might appear so if we had to pass judgement solely
on the basis of legal provisions. Every interested or associated orga-
nigations, whether official, semi-official or private; makes constantly
decisions that may have some impact on the outcome of the Plan. It would
be of course superhuman and utopian if we tried to have everybody agree
on all issues and to eliminate altogether sectarian attitudes. Yet; it
seems toﬂhaﬂwithin‘the realm o©f the possible to look for common denomi-
nators and to reconéilé conflidtive positione frequently the result of

miaconceptidna or misunderstandings of the situation.

The belief in therefectiveness of the "social dialogue®™ hés its
origin in the assumption that a confrontation of the parties in a dispute
may; under certain conditions, lead 16 understanding and rggonciliation
‘of positions. - : Co T
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What would be the conditions for the achievement of positive results from

the "social dialogue™?

2. The conditions for a social dialogue.

The confrontation itself, does not yet ensure a reconciliation of
positions, or an understanding. Some international forums might serve as a
good illustration for confrontations between conflicting parties that did

not lead to any improvement in the situation.

A basic condition for the success of the "dialogue™ is the since-
rity of intentions among the participamts: History has many examples of
advisory or conciliatory inptitutions that were croated only to satisfy

the need of'an;ouﬁwgrd-show or to respond to a popular pressure.

The deception is easily discovered, destroying-the morsle in -the .
ingtitution that has been created and making more difficult any future

experimenta to create similar institutions with better intentions.

Ancther condition for success would be to secure that all inter-
ested parties or their representatives ﬁarticipﬁfe, as far ad p&ssible,
in the dislogue. If this wers not achieved, we might expect that all those
who were left out would feel a sirong resentiment and would do everyihing
poagible to brlng to a breakdown in the "dialogue",; thus showing that
without them no agreement-waa pessible. Raturally, the diazlogue must not
necessarily be carried out in a collective form and if a meeting of all
the interested parties were to fail, tbe coordinating organization could
(following ththrggisenﬂ&-Gf-éﬁe véfd’*di&logué“) effect separate meetings

_ with each one of the parties.

. The. form. of the mesting may comtribute to. its success or failure.
Haaslve meetings of hundreds of persons migbt give publicity to the offi-
cial speakers or to the organlzatlons which they represent ‘but the remain-
ing participants, not baving an opportunity %o expreas themselves, would
not necessarily feel themﬂelvee obllged 10 obey the resolutions, evan if-

these wers ra&ghad#by maaorlﬁy of votes.

as
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Finally, the initiators of the meeting should demonstrate in their

future actions, that they kept in mind the resclutions adopted,; or at

least, gave satisfactory explanations for not having feollowed them,

3. Coordination and Negotiation Means.

Coordination is perhaps one of the most difficult functions in
admiﬁistration° It requires abnegation on the part of those involved,
because it deprives them to a certain degree of their liberty of action
and compells them to bear in mind other peoples points of view before
taking any decision. Purthermore, the coordination process might be long
and complicated, thus resulting in delays in the operations of all the

organizations involved.

Conaequently, very few wauld coordinate their activities with

others; if there were no encouragement or incentive to do so.

One kind of encouragement would be the legal disposition that
compells the planning and executing organizations to coordinate their ac-

tivities with the interested parties.

Another encouragement, perhaps more effective, would be to pro-
vide the cocordinating institutions with some faculties; such aé the right
to express their opinion before a request is granted or before any re-
lated project of law, decree or regulation is promuigated. Such faculties
would strengthen the institution and would attract the interested parties
to participate in their deliberations, excercising in this way their in-

“fluence over their activities and at the same time creating conditions

for the coordination of efforts.

At the highest level are ministerial commitiees in which some
ministers, in closely related fields, (e.g. the economic ministries: Fi~
nance, Development, Agriculture, etc.) would assume the responsibility
to solve common problems,; sometimes by expressed delegation of the
Cabinet.

At a somewhat lower (technical) level would be the interminis-

.



~27-

terial committess, composed of high officials of the interested minis-
tries. They would deal with the follow up of policies established by their
respective ministers, e.gs in the field of import regulations. Some regu-
lating agencies, such as the Superintendency of Foreign Commerce, have
developed from such interministerial commitiees. Although formally
subordinated to a ministry and primary of & coordinating charactery

these régulating agencies have gradually assumed (as zlready stated in

the previous section) broader functions which transformed them into decen-
tralized institutions, somewhat autonomous and comparable with public en-

terprises.

A rather popuiar.institution, that among other'thihgg might serve
88 an insirument of coordiﬁation, are the Advisory Councilavestablished
within many official organizations. These Councils, althgugh without power.
of decision, -might create meefing opportunities for va:ioua'interest groups

and thus facilitate understanding and agreement.

To conclude this list, we could add tkat many boards of directors:
of the public enterprises, because of their composition of delegates from
various. interested organigations, might alsc serve as coordinating instru-

nents.

- In exceptional cases and for a limited period, a governmeni may
appeint a person as coordinator, to try to reconcile comflicting positions

of wvariocus organizations that operate in related fields.

As already said, the Gentral'Plannipg-Oftioé isﬂcénaidereﬂ in many
countries as an organization of a primarity cobrdinating character. Never-
theless; whenever direct intervention does not seem to assure good'iesults;
tha C:P.O. might avail itself of any other coordiﬁating_msags,-as explain—

ed befores.






