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1. introduction

Many changes in the management and
machinery of government have been pro-
- posed in the last few years. The
- Committee on the Civil Service (the
Fulton Committee) sat from 1966 to 1968
and produced a report (Cmnd 3638, June,
1968) which recommended a number of
important reforms, mainly in the fields
of personnel management, planning and
- managerial accountability, some of which
appeared to accepted by the Labour
Government. Since then, the Conservative
Government has introduced changes,
' mainly in forms of departmental organi-
sation, in pursuit of its “new style of
government.” In this pamphlet we
examine the purpose and effect of the
most important of these developments
and suggest some directions for future
reform.

However, our concern is not only with
administrative efficiency and effectiveness
but also with the need in a democracy to
" make the activities of central admini-
' stration as open as possible to public
debate. Last year’s Franks Committee
Report (Departmental Committee on
- section 2 of the Official Secrets Act, 1911,
Report, Cmnd 5104, September, 1972)
- dealt with aspects of this question.

THE FRANKS REPORT

One of the conclusions of the Fulton
Committee was that the administrative
process was surrounded by too much
secrecy (Committee on the Civil Service,
vol 1, para 277). It pointed to the advan-
tages from greater openness which it
 believed would improve the quality of
decisions and proposed an enquiry into
the ending of unnecessary secrecy and a
review of the Official Secrets Act. Follow-
ing on this the Franks Committee was set
up and reported in September 1972.

' A particular problem with secrets lies in
. their multiplying nature: one secret pro-
duces another. They have a penumbra
' around them producing a wider area of
lesser secrets which themselves have to be
protected. The result is that there is so
- much that is secret, confidential or re-
' stricted that Ministers have frequently

been unsure what is public knowledge and
what is not. Given the all-embracing
nature of section 2 of the Official Secrets
Act, which throws a blanket of security
over all operations of the Civil Service, a
change in the law has become essential.
Repeatedly in the House of Commons
and elsewhere present and past govern-
ments have protested their desire for
openness. In a memorandum submitted
by the First Division Association to the
Franks Committee (op cit, vol 1, p 217)
this body representing top administrators
in the Civil Service “strongly favoured
openness.” It is often puzzling that so
many speak in favour of openness and yet
there is still such excessive concern with
secrecy. We believe that the main require-
ment for secrecy comes from within the
Civil Service itself. As a result of it they
are better able to control events ; outside
influences matter less and decisions can
be unhurried. The public too, can be pre-
pared by judicious leaks prior to the
eventual announcement. Information
officers within the Civil Service are
anxious to carry out what they call a
“prime task ” (ibid, vol 2, p 231) of
conveying official information on a non-
attributable basis to members of the press.
So long as basic information is restricted
to the Civil Service then only they are able
to decide on the particular issue under
consideration. To control this information
is to control the argument and so to
control the decision.

There are two main kinds of secrecy. The
secrecy of government’s actions and
intentions and the secrecy of the infor-
‘mation it has concerning the affairs of

' individuals in such matters as taxation,

social security and employment. In the
case of information concerning individuals
security is essential. On the other hand, in

" our view much of the security surrounding

government’s actions and intentions is not
necessary. It is indicative of the dis-
appointing nature of the Franks Report
that the argument for openness put in the
first paragraph is the tepid, even patronis-
ing, comment that “the concern of

democratic governments is that infor-
mation is widely diffused for this enables
citizens to play a part in controlling their
common affairs.”




The Report is a defence of private
argument and deliberation by civil ser-
vants and the selection as Chairman of an
ex-Permanent Secretary probably, as Mr
Sam Brittan has commented, helped in the
production of a report the Civil Service
wanted. In it there is even an attempt to
defend the present system by claiming how
large is the amount of information given
by Government and stating that section 2
of the Official Secrets Act is not “the
most restrictive law in any democracy
since some of the Commonwealth
countries have similar laws (ibid, report,
para 84).

One of the persistent themes running
through the Franks Report is the fear of
a lowering of the quality of Government
(ibid report, para 182) associated with the
loss of frank discussion within the Civil
Service (ibid, report, para 177). What is
not weighed against this is the gain
obtainable by informed discussion in a
democracy where all talents may be
available for comment and criticism. As
the Report says “ the governing factor in
considering the need for protection is the
seriousness of the damage that a leak
would cause rather than the likelihood of
leakage ” (ibid, report para 185). The
difference in view between the Franks
Committee and ourselves is that we
believe that the danger caused by leaks
other than in the fields of defence and
personal privacy are usually less than the
gain that would be attainable from a wider
and better informed discussion of the
issues.

The problem of the discussion of secrecy
is that one’s view of secrecy determines
the conclusion. If one believes, as many
civil servants do, that a calm discussion
of problems relatively free from outside
pressures is more important than the con-
tribution an informed society can make
to the discussion then the damage done to
Government by leaks is large. The Franks
Committee decided this at an early stage
and its conclusions inevitably followed.
This Committee should have started by
accepting that the existing level of secrecy
was intolerable, it should have illustrated
the consequences of this level and should
have pointed to the areas where much

greater openness was necessary. Professor
Wade, Professor of English Law at

Oxford University, in his memorandum

to the Committee, wished to see not only
the ending of the Official Secrets Act but
wanted it replaced with legislation which
would positively assist the public to
obtain information about government. He
quoted President Johnson’s remark when
signing the America Act: “A democracy

works best when the people have all the/

information that the security of the
nation permits.”” Professor Wade suggested
an Act of Parliament which should lay
down the principle of “the public’s right
to know > (ibid, vol 2, p 241) and that
unreasonable refusal of information to
someone seeking it should be a case of
“ maladministration > which could be
investigated by the Parliamentary Com-
missioner or some other body.

We support legislation on these lines and '
believe that it should apply not only to

central government but to all public
bodies.




2. proposals for reform

THE MINISTER AND HIS
ADVISERS

A minister inherits a department which
has a massive policy momentum (or
inertia) of its own and a body of civil
servants who are inevitably concerned to
maintain it. A minister who tries to intro-
" duce a change in the direction of policy is
therefore faced with well argued sub-
missions as to the difficulties which are
likely to arise if he pursues the matter.

He may feel dedicated to a pursuit of
means of resolving these difficulties, and
he will not be opposed if he is, but usually
he can devote much less time and effort to
| attempting to change the department’s
direction than to dealing with the pressure
| of day to day case work and crises. Even
a powerful minister has difficulty in taking
| on the Civil Service and arguing through
his ideas for change except on a very
| limited number of issues. The minister
' therefore requires assistance to combat
the arguments against change. This
| assistance must be provided by people of
. technical authority, who understand the
minister’s mind and who are dedicated to
| seeing his policies through.

Any solution to this problem must cope
| with the inescapable fact that in any
| government there are both weak and
| transient ministers. Weak ministers are
frequently appointed because of a need
to recognise their status in the party,
‘because they represent a particular point
‘of view, or power group, within the party
or because they have faithfully served the
Prime Minister in some past internal
crisis. They may be representative of a
region or even an age group. Given the
number of MPs of the government party
this places a considerable restriction on
the choice of ministers.

» Transient ministers also weaken the per-
formance of a government. Ministerial
lives are usually very short and their effec-
tive period in office is reduced by the time
they take to learn the job and the period
in which they are expecting a change. All
this requires that any system or structure
within a department for presenting
choices to a minister for decision has to

provide for alternatives which can be
examined and selected by a strong mini-
ster as well as provide advice to a minister
who is not so well able to argue to a
conclusion so many of the daily matters
which will come before him.

We shall consider the use of a ministerial
cabinet of personal advisers, the use of
junior ministers and the development of
closer links between the Civil Service and
future ministers.

personal advisers

The Fulton Committee proposed that in
most departments there should be senior
policy advisers who should lead planning
units and should not be below Deputy
Secretary in rank. (Committee on the
Civil Service, vol 1, para 182.) A policy
adviser should have direct and un-
restricted access to the minister and
should be free to determine after con-
sultation with, and subject only to the
approval of, the minister what problems
his planning unit should tackle. On
occasions he might be appointed by the
minister from outside the Service to give
a new impetus to its forward thinking but
more often he would be a career civil
servant with long experience and expert
knowledge of the field covered by the
department.

A number of commentators on this
recommendation doubted the wisdom of
an arrangement whereby an appointee
with responsibility for departmental long
term planning reported not to the official
head of the department but to the mini-
ster. Such an arrangement would have the
disadvantage, so often encountered in
corporate planning systems, of formally
separating long term planning from the
management of day to day operations. On

‘the other hand, we believe in the value of

personal advisers to ministers, selected by
them and usually brought in by them
from outside the Service. In our view
these should be short-term appointments,
filled by people who are specialists in
important aspects of the work of depart-
ments and who are sympathetic to the
views and aims of the minister. They




should not have large staffs, or be con-
cerned with the management of the plan-
ning processes of departments, but should
act as ministerial confidants, capable of
acting as ‘ sounding boards ” for mini-
sters’ ideas, drafting policy papers and
producing inputs to the department’s long
term planning system.

These ““in and outers” could provide
valuable ministerial support. There is
always the risk, of course, either that they
would be resisted or shut out by depart-
mental officials or that they would be
absorbed by the department and unable
to give the minister detached advice. In
our view, as long as their role is defined
and understood and their appointment is
temporary, they could meet the needs of
ministers for an alternative view and
could strengthen his department’s skills
in policy evaluation and analysis.

junior ministers

In our view, the potentialities of junior
ministers in departments are rarely used
to the full. The practice now in giant
departments (for example, in the Depart-
ment of Trade and Industry) is to divide
responsibility between several ministers
but we believe they need to be considered
as part of a team with junior ministers
generally being given greater responsi-
bilities in, for example, the direction of
particular areas of management and
policy review and in working with civil
servants in the process of policy formu-
lation.

the civil service and the
opposition

A recurring feature of recent governments
has been that governments are obliged
radically to change the direction of their
policies after about two years in power.

This, of course, is most blatantly obvious
in the case of the present government but
it was also true of the last Labour
Government. It is at about the two year
mark that a government comes face to
face with the realities of its economic,
industrial and social environment and has

to re-examine those policies produced with
a greater regard to ideology than to their
practicability. The country pays a heavy
price for educating its governments. In
our view, one reason for this is that there
is very little contact between opposition
leaders and the Civil Service.sAn opposi-
tion and their policy forming committees
should have the opportunity to test out
their ideas on policy and, particularly, on
how to implement policy in discussions
with senior civil servants. This need not,
and indeed ought not, to blunt any
opposition’s reforming zeal. Such an
arrangement would be valuable both to
the future Ministers of a radical govern-
ment and to the civil servants who would
be serving them. 4

A PRIME MINISTER'S
DEPARTMENT

There are strong arguments for the
establishment of a Prime Minister’s
Department, concerned with carrying out
studies of major strategic policy issues
and with the highest level of efficiency
studies within the Civil Service. The
argument that this places too much power
in the hands of the Prime Minister can be
met by greatly strengthening existing
countervailing agencies. The Select Com-
mittees on Expenditure should be sup-
ported by full time paid expert advisers
and with access to all the information they
require properly to challenge departments,
including the Prime Minister’s Depart-
ment. For years, select committees have
been denied both. Later in this pamphlet
we advocate a radical strengthening of the
scope, authority and independence of the
I'xchequer and Audit Department. Our
recommendations for greater openness in
government would also serve this end.

efficiency studies

The Fulton Committee recommended the

establishment of a Civil Service Depart-
ment to undertake the central manage-
ment of the Civil Service and to be “in a
position to fight, and to be seen to be
fighting, the Treasury on behalf of the
Service’’... (ibid; para..252). The jnew
Department combined the “pay and




nanagement ”’ side of the Treasury and
he Civil Service Commission and was
ieaded by a permanent secretary
lesignated Head of the Home Civil
service. The Prime Minister is ultimately
esponsible for the Department. It con-
ists of divisions concerned with personnel
ervices, selection, pay and grading and
nanagement services (that is, management
onsultancy).

since its formation, the management ser-
7rices divisions of the department have
srown in size and status, much as the
“ulton Committee envisaged, and now
indertake efficiency studies at a higher
evel than their predecessors in the
[reasury. Rather than being primarily
concerned with studies of clerical
sfficiency, the Department’s management
services groups now undertake “ manage-
nent reviews >’ or organisation studies of
sizeable units of departments (for
sxample, the Central Office of Infor-
mnation, the Prison Department) and have
sreatly increased their competence in such
ireas as management by objectives, the
sehavioural sciences, operational research
ind the development of large scale data
srocessing and information systems. How-
sver, these services are usually provided
-0 departments on request. Inevitably, the
most progressive departments request
‘hem while some departmental backwaters
are never subjected to expert scrutiny or
wdvice.

[n a later section of this report we
criticise the * establishments concept ™ in
he Civil Service which treats efficiency
studies, manpower cost control and per-
sonnel management as a single function
ind we advocate their separation.

I'his argument applies to the Civil Service
Department and in our view it should be
econstituted as a Department of Per-
sonnel-—as Harold lLaski proposed thirty
~ years ago (H. J. Laski in Passed to you

Please by J. P. W. Mallalien, Gollancz,
1942)—while the management services
division should pass to a Prime Minister’s
Department where they would carry the
weight they require to have an impact on
the least progressive managerial elements
in government. They should also continue

to provide their services on request and
carry out research and development in
management techniques of wide applica-
bility.

policy studies

One of the innovations of the present
Government has been the creation of a
Central Policy Review Staff (cprs). This
unit has been set up in the Cabinet Office
under Lord Rothschild to work for
Ministers collectively and is under the
supervision of the Prime Minister. Its
task is to relate individual departmental
policies to the government’s strategy as a
whole and to see that the implications of
alternative courses of action are fully con-
sidered. It appears that it carries out
studies of policy issues which involve
more than one department or which
involve basic questions of government
strategy and provides an alternative and
objective view to that of the Treasury
and other departments. Such issues have
been Concorde, regional policy, govern-
ment support for the computer industry
and the organisation and management
of government research and development
projects.

In general, there seems to be a need for
a body such as the cprs, particularly if
it is under the wing of the Prime Minister
and can resist Treasury dominance. It is
more likely to be effective if it is con-
stituted as part of a Prime Minister’s
Department. It can present the Prime
Minister with alternative arguments from
those he receives from interested depart-
ments and can relate the policies and
spending plans being pushed by depart-
ments to overall government plans.

Opponents of the arrangement point to
the way in which it strengthens the Prime
Minister’s position at the expense of other
ministers and acts as a strong influence
for the centralisation of power. In our
view, the presence of such a body can act
as a much needed stimulus to departments
to improve the quality of the analytical
justification for their expenditure plans
and provided its field is restricted to cross
departmental issues and major national
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issues departmental powers need not

necessarily be undermined.

POLICY PLANNING

Since the Plowden Report of 1961 (Report
of the Committee on the Control of
Public Expenditure, Cmnd 1342, July,
1961), the Civil Service has operated the
Public Expenditure Survey, a five year
planning system which relates spending
programmes to prospective resources.

Every year, departments submit five year
plans to the Treasury, distinguishing
between expenditures to which they are
committed by past decisions and
additional programmes which could be
undertaken if more resources were made
available. The Public Expenditure Survey
Committee of officials prepares a report
showing the costs of present and alter-
native policies and this is submitted to
ministers together with the Treasury’s
medium term assessment of the economy.

Since December 1969 the Public Expendi-
ture Survey has been published, showing
planned expenditure under functional
headings (for example, law and order,
defence, health and welfare) for the past
year and for five years forward together
with elements of the medium term
economic assessment.

Though the public expenditure survey was
a vast improvement on what passed for
national expenditure planning before it
was introduced, the system is not
now advanced by international standards.

It is inadequately supported by research,
analysis and evaluation and does not
provide a suitable base of information for
the consideration of the costs and benefits
of alternative courses of action nor for
the consideration of the interactions
between the plans of different departments
and the production of an overall govern-
ment strategy. The present government
has therefore introduced two develop-
ments aimed at improving the system:
the cprs referred to in the last section and
a procedure called Programme Analysis
and Review (PAR).

PAR 18 a modest attempt to improve the
policy research and analysis processes of
departments. It is distantly related to the
Programme Planning and Budgeting
System (PpBS) introduced by Robert Mc-
Namara in the us Department of Defence
in 1961 and since extended throughout us
government and introduced in many
foreign governments and some British
local authorities. PPBS involves classifying
all departmental spending into pro-
grammes, that is categories which display
the aims of the expenditure (for example,
the reduction of drug dependency, the
provision of recreation opportunities,
craft training for the unemployed, the
rehabilitation of run down areas) as
distinct from the traditional division of
expenditure into votes, sub-heads and
items of expenditure. It then involves the
measurement of the effectiveness or
impact of current expenditure and com-
pares this with the apparent needs of the
community as a whole and of specific
groups (the elderly, one parent families,
the long term unemployed) in each pro-
gramme or sub-programme area. The next
stage is to consider which programmes
require high priority action and what
measures could be taken to close the gap
between the present level of provision and
the need. This involves substantial analyti-
cal effort, particularly in programmes
selected as ““ key issues,” aimed at finding
the most cost effective route to closing the
gap. The political decision maker selects
key issues, establishes programme
priorities and objectives and these are
translated into long term plans and first
year budgets for submission to the
Treasury, the Cabinet and the Legislature.
The Cabinet or the Treasury usually has
an evaluation body, analogous to the CPRS,
to vet the submissions of departments
and to carry out the analysis of supra-
departmental issues. PPBS has run into
innumerable troubles in Washington but
currently is the subject of much develop-
ment work which promises to create a
very valuable advance in public expendi-
ture planning and control, with useful
lessons for British government.

The initial failures of PPBS in American
central government are attributable to the
attempt to force it upon departments and




agencies in a very short time, to too great
an emphasis upon quantification and too
little upon reliable analysis, to over-laying
it on the existing systems of budgeting and
appropriation without adequately con-
-sidering the scope for rationalising the
two systems and to Congressional sus-
picion of changes in the forms in which
the Executive displayed expenditure (John

Garrett, ‘“Creaks in the us Model,”
Financial Times, 29 September, 1970).
Later developments have aimed at

improving the quality of analysis by con-
centrating upon few issues and at improv-
ing the link between planning and
management so that a single fund of
information can be used for defining
objectives, programmes and plans, for
seeking appropriations from the Legis-
lature and for measuring managerial per-
formance. A similar line of development
in British government would require a
massive reform in the accounting and
information systems in departments.
PAR is apparently a procedure akin to the
issue analysis sequence of PPBS: an area
of departmental expenditure is chosen for
examination and a report on its apparent
results and value is produced by the
department for a Cabinet committee. Any
changes which are approved as a result
of the report are fed into the next cycle
of the public expenditure survey. Given
the present state of management infor-
mation and the availability of analytical
staffs within departments a procedure like
PAR is about as far as departments can go
at present in the systematic evaluation and
control of expenditure but our view is that
substantial research and development
work should be carried out in this field
not only as a means of promoting better
management in departments but to enable
Parliamentary Committees to examine the
effectiveness of departmental spending.
The Select Committee on Procedure of
1968-69 recommended the introduction of
“ output budgeting ” (that is, PPBS) into
departments: “by setting out the activities
of departments in the form of costed
programmes over a number of years,
directed towards stated objectives, it will
enable the House to weigh the objectives
selected by departments against possible
alternatives. Second, the development of

output budgeting will increase the pos-
sibilities  of  assessing  department’s
efficiency in setting objectives and their
measure of success in realising them and
the information derived from costed
programmes of objectives will be comple-
mentary to the projections of expenditure”
(Select Committee on Procedure 1968-69,
Report, para 22). The third and eighth
reports of the Expenditure Committee in
1971 and 1972 repeated this request “ for
information about the outputs which pro-
jected expenditures are expected to pro-
vide and how this provision relates to
policy objectives ” (Expenditure Com-
mittee, Third Report Session 1970-71, HC
549, para 43).

We realise that planning and control by
programme will have to take different
forms in different departments. Some pro-
gramme categories are wholly managed
by departments from policy origination to
output (for example, social security,
defence, prisons, immigration, customs)
while others provide resources which are
managed by external organisations (e.g.
health, police, housing, education) and
some managerial units in departments
handle a number of different programmes
(for example, social security offices and
employment exchanges). There are, there-
fore, difficulties in many areas in relating
the programme  structure to the
management structure. There are also con-
siderable problems in measuring the effect-
iveness of, and community needs for,
some services. Nevertheless, we believe
that steps should be taken to display
departmental expenditures=n programme
terms and wherever possible to attach to
the programme structure measures of
effectiveness, measures of need and the
analytical basis for particular programmes
and priorities. There should also be re-
search into the scope for matching the
programme structure to the structure of
managerial authority and accountability
within departments, so that individual
managers can be held accountable for pro-
gramme results. In addition, the analytical
capability of departments requires to
be massively up-graded: the groups
employed by departments on policy
research and planning, on cost analyses,
on improving the information base on




which decisions are made are still too
small and insufficiently integrated into the
policy making process and the experience
and training of senior administrators in
quantification and analysis i1s woefully
inadequate. As Fulton’s consultancy group
said: “the top managers in the govern-
ment service in the future . . . will have
to be able to handle more variables than
can be expressed in the traditional essay
by which the top echelons of the Service
now usually analyse and judge policy
options ; they will have to think con-
stantly in terms of quantification of bene-
fit interms of quantified costs” (Committee
on the Civil Service, vol 2, para 376).

INFORMATION SYSTEMS

Government accounting is based on the
rules of the supply procedure which has
not been radically altered for over 100
years. Bids for funds are passed by
departments to the Treasury and when
they are agreed these are presented as
estimates to the House of Commons.
When the estimates are passed by
Parliament they are known as votes and
at the end of the financial year appropria-
tion accounts are published showing the
amount expended.

The major criticisms of the
procedure are:

supply

1. The estimating procedure is not
sufficiently rigorous. Unlike the practice
in a good budgetary control system, the
spending departments and their con-
stituent units are not asked to specify their
objectives and then to justify the expendi-
ture they require to achieve them but they
simply put up a bid for funds on a simple
incremental (last year + x per cent) basis.
One half of the budgeting process: a
statement of the level of performance
aimed at by the expenditure, is missing.

2. Justification for an estimate in, for
example, a technical area of expenditure
is discussed between laymen in the depart-
ment’s Finance Division and laymen in the
Treasury so that penetrating questions as
to the technical arguments for the
expenditure are rarely asked.

3. The House of Commons devotes very
little time to the examination of estimates,
“supply days” having become  opposi-
tion days” to be used for debates on
matters of policy. The new Select
Committee on Expenditure is now
empowered to examine the expenditure
strategies of department and to assess
departmental efficiency but the effective-
ness of this arrangement will depend upon
the quality of information provided to
them by departments. The Eighth Report
of the Expenditure Committee observed
that “ we have been left in no doubt that
the system of information necessary for
resource accountability does not at present
exist ; this means that neither the Govern-
ment nor Parliament nor the public can
at present be supplied with the material
necessary for any systematic discussion or
evaluation ” (op cit, para 8).

4. The presentation of estimates and
votes cannot be used to illustrate depart-
mental efficiency or effectiveness. Evidence
to the Select Committee on Procedure of
1968-69 pointed out that: * Expenditure
is not subdivided in a way which corres-
ponds to managerial responsibility. The
vote heads and sub-heads usually reveal
nothing of the cost of organisational units
nor of particular activities. The sub-
divisions of the vote identify departmental
salaries and the basic salary bill of
divisions and branches ; grants and assist-
ance to outside bodies and, by way of
note, services provided by other depart-
ments (for instance, stationery and build-
ing maintenance). Though small items
within the vote can be identified, it is not
possible to identify the total cost of run-
ning large divisions, branches or regional
or local establishments except by ad hoc
investigation. Vote accounting also tells
management nothing of the costs of
operating policies or departmental func-
tions on which expenditure is classified
under different vote sub-heads (that is,
expenditure on  salaries, buildings,
utilities, stationery, postage and printing,
equipment and payments to outside
bodies).” (John Garrett and H. R. N.
Jamieson, “ Control of public expendi-
ture: The need for new management
systems,” Select Committee on Procedure,
session  1968-69, p 169-70). The



sash  basis of accounting, the lack of
;omparative data and the different forms
)f classification of the estimates and the
ive year expenditure survey also greatly
imit the usefulness of the procedure for
iccurate cost control.

[he quoted evidence to the Select Com-
nittee on Procedure concluded that
“ departmental expenditure control pro-
:edures appear to be adequate to demon-
trate the stewardship of funds to
Parliament but they are not supported by
in analytical sub-structure which permits
he use of modern management systems
>f planning and control * (ibid).

The fact is that the supply procedure does
10t provide information which can be
1sed by the management of departments
0 set objectives or to monitor its own
serformance nor does it provide infor-
nation by which Parliament or its com-
nittees can take a view of departmental
sfficiency or effectiveness.

T'he Treasury and the Exchequer and
Audit Department have never yet felt any
1eed to reform it in spite of years of
sriticism and in our view it is high time
nassive modernisation took place.

I'he principles behind this modernisation
should be:

[. Departmental long term spending
slans should be displayed to the House
commons and the Select Committees as
far as possible in programme terms, show-
ing the capital and revenues to be devoted
.0 each programme, the objectives of each
yrogramme, past results against past
objectives and the analytical justification
for programme developments ;

2. Annual estimates, votes and appro-
riation accounts should relate both to
» programmes and to managerial * centres ”’
within departments so as to demonstrate
the accountability of departmental
managers. In some cases programmes and
centres will coincide, in others it will be
worth reforming organisation structures
| to make them coincide but in some cases

this will require accounts in both the pro-
' gramme and accountability dimensions.

With these reforms, which can be worked
towards over some years, we could see
the emergence of an effective control
system  for departmental financial
expenditure.

HIVING OFF AND
ACCOUNTABILITY

The process of merging departments has

continued under the present government,
which has created the Departments of
Health and Social Security, Trade and
Industry, the Environment and the
Foreign and Commonwealth Office. The
reasons for these mergers were stated at
the time as being to develop a single
strategy for clearly defined objectives ; to
resolve conflicts within the line of manage-
ment rather than by interdepartmental
compromise; to manage large programmes
within departmental boundaries making
possible more effective delegation; to
facilitate the application of analytic tech-
niques ; to offer more direct identification
to the community of Ministers and
departments responsible for defined func-
tions and to contribute more effectively to
the government’s overall strategy ” (The
Reorganisation of Central Government
Cmnd 4506, October, 1970). All these are
praiseworthy aims, but virtually impos-
sible without better management informa-
tion and planning systems.

In our view, the merger of departments
with closely allied interests can make for
improvements in co-ordination and a
more systematic look at related spending
programmes: the Department of the
Environment is a case where benefit is
likely to result. On the other hand, there
is no evidence of much s¥nergy from the
merger of Health and Social Security and,
on recent evidence, the range of activities
encompassed by the Department of Trade
and Industry appears to be too great for
any one Minister to handle satisfactorily.

accountable units of

government

In parallel with creation of giant depart-
ments, the Government has attempted a
policy of hiving off elements of depart-
ments as public bodies outside the Civil




Service and setting up, within depart-
ments, some units with delegated powers
as “ departmental agencies >’ or ““ account-
able units of government.” The Civil
Aviation Authority has been hived off (as
was the Post Office Corporation in 1969)
and the Supplies Division of the DOE, the
Organisation for Defence Procurement
and Civil Aerospace, the Property Services
Agency, the Central Computer Agency,
the employment services activities and the
Professional and Executive Register of the
Department of Employment and the
Industrial Development Executive have
apparently been constituted as depart-
mental agencies. A national Training
Agency is promised within the Depart-
ment of Employment.

The argument for hiving off is that
autonomous public corporations, outside
the day to day control of Ministers and
the scrutiny of Parliament, can have
greater freedom to manage their affairs
without being pestered by Parliamentary
questions and Ministers’ cases and can
develop forms of organisation and staffing
to suit their needs rather than comply
with Civil Service wide conventions. We
can see that there could be some areas of
almost wholly executive work (for
instance, the Mint, the dockyards, the
Company Registrar, the Passport Office)
for which a case could be made for hiving
off but these are largely areas which
attract little Parliamentary interest any-
way. If they were given greater freedom
in their organisational and staffing
arrangements (which would have been
facilitated by Fulton’s unified grading
structure) we do not see any great advan-
tage in hiving them off but we do see
disadvantages in removing their activities
from Parliamentary scrutiny without
replacing this by any other form of public
accountability. Our observations on
strengthening the State Audit are of
relevance to this question.

The Fulton -Committee recommended
“that the principles of accountable
management should be applied to the
work of departments. Where measures of
achievement can be established in quanti-
tative or financial terms and individuals
held responsible for output and costs,

accountable units should be set up”

(Committee on the Civil Service, vol 1,

Recommendations, para 82). Its Consul-
tancy Group had suggested research into
the scope for the establishment of
“ centres ” within departments—* budget
centres ” where both costs and output
could be measured and compared (that
is, most executive and technical activities)
and “ responsibility centres ” where costs
could be measured but where output was
unmeasurable (for example, most admini-
strative, advisory or service activities.)

The present government has carried this
thinking a stage further with the idea of
the departmental agency. In theory, at
least, such an agency should have its own
vote, its own personnel and finance func-
tions and substantial delegated authority |
over its spending. Its head should be an |
“acoounting officer ” answerable to the-J
Public Accounts Committee for the |
regularity of expenditure. In practice, |
only the Organisation for Defence Pro- :
curement and Civil Aerospace appears to l
have these responsibilities while the other
departmental agencies usually appear to ’
be the grouping together of allied activi- |
ties. Moreover even in the Procurement
and Aerospace organisation the continued '
separation of administrative and specialist
staff in the kind of * parallel hierarchy ”
criticised by the Fulton Committee means
that management accountability does not
extend any lower than its director.

In our view, the key question in setting up
these agencies is the extent to which
departmental Establishment Divisions are
willing to delegate manpower control and
staffing matters to them. There is no sign
at present that agencies are being given
any autonomy in this field, though with-
out it no agency could be called an
accountable unit.

However, the move towards the constitu-
tion of accountable units, or agencies,
within departments does hold out the
promise of breaking down giant depart-
ments into untts whose justification and
performance can be scrutinised and whose
organisational forms and systems can be
more accurately tailored to the needs of
the task and of the community they serve.
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e widespread application of the depart-
nental agency concept could lead to
ngement of generally small
administrative  branche w.m.uucd as
respousibiity centres and generally large
executive scientific and technical divisions
constituted as departmental agencies. The
assembly of a S[H:'J_‘ul\, of such units,
\\m h m general we would favour, must
bhe accompanted by far better forms of
pianning, management accounting and
periormance measurement and by a
programine of training In
ganeral management particularly  for

spectalist staff.
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areas for those with ability but with

limited academic qualifications on entry.

administration train
The Civil Service Lvml‘.n':
tuted a new scheme for administration
trainces which apparently meets the
Fulton Committee’s objectives in this
field. Graduate entry to the Service has
been d« d (to 17 ' tran

Aerey vy ey £ e e O
have been joined in the administration

- oy orpt
LAl i L A
il 2~ ke A S J - =

! &g - ¥
already in the Service. 1t is proposed that
the mosL successful of the trainees wull
recel ‘:t;o n"m"otuw However,
the yil Service Department Report of
1974 p()ims out that the ‘h\c?“aii'\)xl IS 1ot
to diminish the attraction of the Civii
Service for * the most able graduates’
who had p:;\;f('*!b?j,’ enterad the Admini-

“ ~ 1 1

Qf[‘il, 1\vL, (

g1 l,».v'_.. o a4 vrrigl VI
wno ‘.\'t‘l?.i_k continue to e a viial source

~
()<
& S

v
?.l
v
N
>
&
7
—
"
o
—
=
o
(@
~
’
»
—
’

> ,l‘, 6 2V T P " \ > 7Y
(5:, U ‘;» 1O MmMant (031 {‘l‘. {*72’ E'L\'"l‘, 8
t! S We | v\ thnt 1
tne « F\..“ Vy & 10De ik LiidS Qe y 11OL

imply that the system will only favour
those with the qualificatio:
teristics of the former Assistant T
it may do so, given the refusal ot ¢

L
1.0 4 p > {
]

preference tor relevant qualifications ant

limited aniiicat

ion of the classes.

apprai

v ] ¢ . A { i X H
Hl; Fulton ninittee sard nat tne 00
1 1 { Fovest ’ \ t
evaluation systemy adopted by fhe v
o 1 ..‘ ! { atyrt x . 3 BEEN
Service shouid deitne and measure (e
pAD \

‘end result ” required of each post, tnus
confusing job  evaluation (that 1s,
cstablishment of the relative worth of
ecach job) with 5\;:,"?'(‘;‘;; ance  appraisal
(that is. the review of the effectiveness ol
\l'.\.’ offici | it .i O Sl 8 titat th i C ,'.L'Q§¢(l
oe wal o the | forimance of
individua hicials 1 a systemr which
wouid red increments to achigevemer

I'he Civil Sex ‘ has tackled
f!';' N . QN s O g

appraisal with ity ne wival report | !
md  the A (Job  Appraisal  Review)










1n

scheme, but this scheme appears to com-
bine personal carcer counseliing and the
identification of development and training
needs with objeciive setting and per-
formance appraisai, activities in industry
which are usuaily considerad best handled
separately.

zarger planning

im., Civil Service is a very large e nniuyer
of technically qualified staff and in some
ields it 1s the hrrast employer in the
country (there are 16,000 members of the
scientific, ¢ perimental  and scientific
assistant grades, for ex Jmplr:, and over
A0 000 members of the architectural;
engineering, ‘-‘:.-hnicui ;mJ draughismen’s
prad c:,\ We hiave pointed out that a major
aim of the !-Lnnm Report was to open
ip the prospect for such specialists of a
career which led to the highest posts in

neral management in the Service. We
wve long believed that such a prospect
would atiract the best voung professionals
into the Service, would ensure that the
Service would employ the talents of pro-
fessionally gualified staff to the full and
would bripg greater tecanical expertise
into the decision-making and m: n.wc:wl

Ier

C

processes of government. We therefore
helieve that very great attention ?,nuu!d
e paid to career and successton planning,
management training and development

ior specialists and to creating a situation
in which they ave encouraged to develop
administrative  and  man  management

{~:41
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junior stafi

‘the Civic .‘;:,‘rﬂ,'i’::: is also 2 very large
eraployer of clerical and junior office
workers (roughly 250,000) in local and
regional olfice: ;I‘«’. in Whitehall and as
fac ahead as we can see the introduction
ot computers wiil not greatly affect their

rumbers. It 15 inevital ~!e hat 105t workers
1
n

engaged on the routine tasks of govern-
ment will be organised in bnresucratic
tuerarchies whuch, though efficient, have
a de-personalising and dcu!c;“én‘g \,f:‘fcct
oz those wizo have to work in them, The
Fulton C wu.v}u.;: paid very m‘de mi;-r:-

tion to the human effects of large scale
urganisdlion on those in lowiy positions
and we believe that the personnel func- |
tion in government shouid pay great
attention to their problems. There are
modern persornel management pro-
cedures atmed at creating more meaning-
ful and worthwhiie jobs: job enrichment
and cn.;n(;ment mvoivement and pdeCl-
pation in imanagement, better commini-
cations, fewer ruies and regulations,
greater delegation. The personnel function
in departments should pursue them.

esiablishiments work

The Fulton Comunittee failed auequmely
to consider the plabc, of personnel
management in departments. Personnel
work is part of the responsibility of
establishments ofticers, who are also
responsible  for organisation.  efiiciency
Services, mummwdduun and otlice ser-
vices and often for data processing and
compuiers. As Fulton’s Consultancy
Group pointed out, establishments work s
pnmw.}y concarned with cost control
and 1s the means by which departments
check their own growth in internal costs
which are mainly those of manpower.

Establishments Divisions have therefore
rarely been concerned with constructive
aspect -nf personnel work, the develop-
ment ot the individual in the service of
the organisation, catvesr planoing and
counselling, but with developing o mass
of iz‘.w;;r“\'uimi w.:,k.l.ltxo'lx‘ aimed af pro-
ducing syuttable conditions of service and
limiting manpower costs. Indeed, in times
of manpower :'esiriction\;_ tr‘xir‘in" has
often been the first casualty. S Witliam
Armstrong has given impctm to the
creation of an enlightenéd style of per-
sonnel management in the Service and
many 1y ..'u.vmemg have recenily taken-
plw“. but in our view this funciion IS
stitl 11:;1«34\;4 tely supported. I an insti-
tution as labour intensive as the Civil
Service, very great practical benefit can
be derived from x}'f“’r“‘i’ft pragramines
of personnel development relating  the
skills 2nd pectential of the individual to the
present and prospective needs of the
<

departme
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If personnel management is to take these
new directions, then the concept of
Establishments work requires a review.
It seems to us that management and
efficiency services do not sit well in a
division whose central concern should be
the development of the human resources
of the organisation. Computer and data
processing services belong more properly
with a management information function
which includes many of the activities of
what are now Finance Divisions and
efficiency services appear to us to require
an independent status deriving from direct
links with the Permanent Secretary if
they are ever to carry out mandatory
efficiency audits of the kind which we
believe necessary. We conclude therefore
that each department should have a Per-
sonnel Division acting as a centre of
expertise in the applied social sciences
and concerned with the management of
the human resources of the department,

- with personnel development and also with
- terms and conditions of service, the
- working environment and welfare ser-

vices. Only in this way can personnel

. management in the Service free itself from

the restrictive and bureaucratic image and

- attitudes of “ establishments man > and

take new initiatives in manpower develop-

i ament.

Such a change would also facilitate
the introduction of a more supportive
relationship between line management and
the personnel function: at present the
datter assumes a controlling authority
because it includes a responsibility for the
control of manpower and efficiency.
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3. summary :
of recommendations

‘The Fulton Committee proposed a series
fo reforms which started the Civil Service
on the path of improved management.

The present Government have introduced
new reforms in the organisation of
departments which have generally built on
Fulton ideas. The Franks Committee has
also reported with results which we find
disappointing.

We believe that the next steps in admini-
strative reform should now be discussed.

-

The developments we propose are:

1. Legislation to establish the principle
of the public’s right to information about
the policies and activities of departments
and other public bodies with sanctions
against the unreasonable refusal of infor-
mation.

2. Ministers should have a personal
cabinet of advisers concerned with policy
studies but not with the management or
planning processes of departments.

3. Junior ministers should be given
greater responsibilities in the management
of departments and in policy formulation
and review.

4. There should be contact between
civil servants and shadow ministers and
opposition committees.

5. A Prime Minister’s Department
should be established to include the Cen-
tral Policy Review Staff and the Manage-

ment Services Divisions of the Civil
Service Department.
6. Select Committees should be

strengthened by being empowered to call
for whatever information they need from
departments and to engage investigatory
staff.

7. The supply procedure should be
reformed so as to display the costs and
results of programmes and the perfor-
mance of managerial units within depart-
ments.

siesihe

departmental rather

agency,

than the hived-off public institution,
should be the unit of managerial and pub-
lic accountability and the establishment of
these agencies should be accompanied by
improved systems of information and
audit.

9. The functions of the Exchequer and
Audit Department should be expanded,
on the lines of foreign state auditors, to
cover managerial efficiency and extend to
all organisations spending state funds.

10. Preference should be given in Civil
Service recruitment to graduates with
relevant qualifications, as the Fulton
Committee proposed.

[1. There should be resumption of pro-
gress towards the unified grading structure
proposed by Fulton. ;

12. A review should be undertaken of |
the purpose and scope of establishments
work in departments with a view to
creating personnel divisions solely respon- |
sible for the development of human
resources and to creating a central
Department of Personnel concerned to
introduce the best personnel management
practices throughout the Service.










fabian society

Fhe Fabian Society exists to further
socialist education and research. It is
vffiliated to the Labour Party, both nation-
illy and locally, and embraces all shades
)f Socialist opinion within its ranks—Ieft,
‘ight and centre.

since 1884 the Fabian Society has enrolled
‘houghtful socialists who are prepared to
discuss the essential questions of demo-
cratic socialism and relate them to prac-
ical plans for building socialism in a
changing world.

Beyond this the Society has no collective
solicy. It puts forward no resolutions of
a political character, but it is not an organ-
isation of armchair socialists. Its members
are active in their Labour Parties, Trade
Unions and Co-operatives. They are rep-
resentative of the labour movement, prac-
iical people concerned to study and dis-
cuss problems that matter.

The Society is organised nationally and
locally. The national Society, directed by
an elected Executive Committee, publishes
pamphlets, and holds schools and con-
ferences of many kinds. Local Societies—-
there are one hundred of them—are self
governing and are lively centres of dis-
cussion and also undertake research.

Enquiries about membership should be
sent to the General Secretary, Fabian
Society, 11 Dartmouth Street, London,
SW1H 9BN; telephone 01-930 3077.
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