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INTRODUCTION

The reasoning supporting the publication of the Municipal Engineering
management data sheets is Ziven in Appendix 1. The pre-publication
advertisements for the sheets stated inter alia

"ME's management data sheets will provide a'systematic and methodical
approach to leaming about management, the main aim being to provide a
wide base of management knowledge from which each person can develop in
the way best suited to his own career. The series will cover all aspects
of management in local government, and will provide an invaluable source

of basic knowledge as well as basic references to more detailed, authori-
tative material for those who want it.n

The series begins with sheet 8.00 which contains the subject énd
author indexes for all the sheets published between 26 May 1972 and 9 April
1976. Each sheet or group of sheets is followed by a commentary (vide
Appendix 1, paragraph 1.5), gach of which was written as soon as the sheet -

- had been written, and before it had been published.

The outline of subjects for the whole series was compiled in detail

before the writing began, and subjects were selected for

a) their basic importance to management knowledge, and

b) their relevﬁnce to local government reorganisation.
‘Because of the long list of official rep&rts which it was infended to
include, and the need to cover techniques of which there is also a long
list, a suitable mix of (i) basic subjects, (ii) techniques and (iii)
official reports has been used (and will continue to be so), on which to
base the order in which the subjects of the sheets are written. General
subjects are numbered 8.00 to 8.16, techniques 8.30, and official reports
8.31. Thus the sheets have not been written in the numerical order in

which they are filed, but each one is dated.

The many assertions made in the commentaries are based on experience
and are simply immediate impressions recorded when the appropriate sheet

was complete.
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MANAGEMENT

@ INDEX

00.1 Subjects

Accountability

Achiavement
Administration

Agency arrangements
Agents, site

Aims

Algorithms
Altarnatives

" Ambition
Analysis, cost

s o decision

- Gnvirghmental

w  « Gxecutive

+» .independent

. of aclivities

” of problems

o of programmes
e of relations
Anxiety
Appraisal, of results

Architects (see slso RIBA)

Araa health suthority

Area organisation {of countias)

Anow diagram
Attitudes

Authority

Autccracy
Bains report

fanwell report

Bahaviour, in organisations

Bills of quantities

Budgsting, output
.o . performance
- » progrémma
Budgets
Building Regulations
BRE

Bureaucracy

Cabinet

Capacity, of psople
Cantralisation
Cantrality

Chenge

Chaos

Characteristics, parsonal
Charisma

CIPFA

Chief executive

Chiof officers

Chief officers” board
Claims, on contracts
Clatk {of council)

on
Command, line of
e . unity of

Commission on the thfrd London

Airpart

33(.-)(;), 4.47(3), 55(m). 64, 7.2,
.20, 31.41 (vii)

11 1(u)(b) 11.3, 11.8(iv) and {v), 12.2,

134 142(1) and (ii), 14.3, 14.4, 15.2,

1 d(i) and (i}, 1.6, 4.8, 8.1(i) and {ii).

10.2, 103, 30.1, 30.12(iii), 31.46,

31.47,31.49

8.3, 31.44

31.2,31.35

4.4(iii), 10., 30.8

10.6{ii)

4,10, 8.30(3) Introduction, 10,1, 10.3,
- 10.8(i) and {v), 15.2, 30.1(i), 30.2(c)
and (d) 30.4(iii) and (iv), 31.41(vi),

27(i|) 73 11.1, 12.3(vi), 18.2(iil)

;3("),103(") 10.7,15.2
(i)

4.5(1)

4.5(u)
42,43, 4.4,47.30.21

1.2, 10.3(ii)(b). 12.5, 15.2, 31.47
410

4 3(||u

1 2 8.3(ii). 1.6, 16.2, 30.1, 30.2 30.3,
30.4, 30.9{e), 31.43
.38
30.7
82,83
30.18, 30.19, 30.20, 30.21, 30.25
93, 121, 131, 13.2, 14.4, 16.2(iv),
303,307
8.06, 2.2, 2.3, 2.5, 3.1(ii){b). 32(d)
33("}{9) 4.1(i) and (ii), 4.4(i), 7.1,
7.2,7.3,82, 93, 11.2, 11.4, 11.8(i),
16,1, 31.7
11.4, 30.11(i)

8.04(4), 6.3, 7.1, 7.2, B.A(ii}, 8.3, 9.2,
15.5, 30.1

BI1(1), (2). (3) and (4). 31.45

2.7, 93, 11.4, 115, 11.6, 124, 131,
133, 13.5,14.1,16.4, 165, 16.7

16.10i631 3, 31.4, 31.6, 31.15, 31.17
1.

410 30.4(v), 31.4,31.156

31.4,31.15, 31.38

155

8.02,2.1,2.2,2.3,2.4,8.03 introduction,
4.1(i), 42,51

a8
11.14ii) (2), 11.6, 12.2(vii), 16.8, 31.42
?802' 3.4(il)(h), 4.4(v), 11.4

8.09, 8.1(), 11.3(ii). 13.8. 14.2(ii),
30.11(ii), 31.41

11.4(i){d}

11.1(1) end (i), 11.5,12.2. 14.4

21,1100

15.5

4.8,4.9,4.11(g), 4.17(i) and (i}, 8.3(jv)

15, 4.8, 49, 4.10, 4.15, 4.17(g). (h)
ond (j). 5.4, 5.7(ii). 6.1, 8.3, 6.4, 7.2

410, 4.15, 305

31,2, 31.9, 31.20, 31.31, 31.45

4.7(s), 4.9

2.7(il)(h).5.3(ii),7.3.11 4(.)(.) 11.8(j)

45(iv), 4.7, 4.8, 9.3, 16

31,4.1()

8.30{3) Bibliography

FILE REFERENCE 8.00
MANAGEMENT Index

This iz an index to the subjects mentioned in 39 Management data sheels
publishad to 3 April 1976, lile refersnces 8.01 to 8.31(7). It raplaces the Index
published on 24 August 1973. For most subjects only paragraph numbers are
givan, and the first figure i &8 number indicates the file referenca of the appro-
priate shast. while the numbar sfter the point indicatas the refevant paragraph on
the shest. For axample 10.5 against ‘decisions, programmed”, shows that ths
subjoct wilf be found in sheet 8.10, within paragraph 10.5. Where a whols sheet
deals with one subject, eg ‘Management, Principles of,” the lile refarance of the
sheet itself is given, viz 8.30. Bold type is used to indicate & theet or paragreph

which treats a subject at soms length.

Committeas

" , area
. , joint county and district
Cammunication

Community

Compromise

Compulsion

Compulsory purchase orders
Computer

Conditions of service
Confidence

Conflict

Conformity

Conservatism

Construction Industry Training Board
Consultation

Contractors
Contracts

o conditions of

. firm price
ve . cost plus

+e . functionat
.+ . payments

.+ . target price
Contracting, serial
Controls

Co-oporation

Co-ordination

Corporate planning

Cost-effectiveness

Cost-benefit analysis

Councit of Engineering Institutions
(CEI)

Coventry

Creativity

Critical path method {CPM)
Cybernatics

Data
Decentralisation
Dacisions, ganeric
. » non-programmed
« . programmed
. . rational
e . Unique
Decision-making

Dacision tree
Dolegation

Oepartmentalism

DoE

Departmeants

Design and construction

Development control
Deviation
Direct labour

1.5, ¢7(d) 410,413, 4.17, .4, 5.7(ii),
61,62,683,7 2 30.3, 30.5, 30.12(if)
and (iii}

8 2(11) 8.3

8 15(1), (2) and {3), 1.6, 2.5, 2.9(ii).
3.1{ii) (i) and (n), 4.5(i} and (ii). 5.3,
8.3, 10.3(ii){e), 11.8, 125, 31.7,
31.41(iv)

307

10.4(c). 11.6{iv)

6.1, 6.3{ii)

31.48,31.48

8.1(ii). 16.7.18.10, 30.24

5.4,5.7(i), 6.1, 31.34

9.4,30.20

11.6,12.6,16.8, 303

13.3, 5.6(c), 8.12 introduction, 13.1

9.1

1.4(10)

34 (c), A.3(), 4.4(i), 307,
31.41 (vii)

8.31(1). (2). (3}). {4). (5) and (6)

16.10, 30.12(iii), 8.31(1). (2), (3). (9)
and (5)

16,10, 31,5, 31.7, 31.16, 31,23, 31.25,
31.26, 31.28, 31.30, 31.32, 31.36

31.8,31.19,31.29

31.49 ‘

31.49

31.7 31.9, 31.20, 31.28, 31.30, 31.33,
31.36,31.44,31.48

3149

31.24 . 31.45

1.2,1.4{i), 2.5,3.1,2.3(i), 49,6 .4, 7.5,
8.1(i}(b), 101, 11.6(), 15.2, 30.1,
30.12(i), 30.17. 30.26

27(|u)(a) 8.2.83,12.1,12.2(v), 133,

2. T(m)(c) 3.4, 3.2(c), 3.3, 4.4{iii),
4.11(f), 4, 17(-}, 6.2, 7.4{iii}, 8.3,
16.10. 30.1, 30.7, 30.12

2,3‘(‘%). a1, 30.4(v}. 308

1.
8.30(3), 10.6(v}. 30.4(iv), 31.41(vi)

3113

4.9, 6.,3(iii), 8.10(i) introduction

2.7{ii)(e) and (iii)(c), 11.6(iv), 125,
14.2(jii), 31.4

30.17, 30.21, 30.28

15.7

15.1, 16.10, 31.50, 31.61
8.08, 4.4(iv), 7.3. 9.3, 11.4
10.6

10.5
106
3186

10.5

8.10¢1) and (2), 1.2, 2.7(i)(c) and
(iiyed), 2.9, A6, 33600,
4,3(ii), 4.4(iii), 4.9,4.17,71,75,8.1,
8.2,11.4, 11.6(i) and (v), 13.8, 15.1,
15.2, 16.3, 16.4(i) (b}, 8.30(3) intro-
duction, 30.1¢i), 30.2(s). 30.3,
30.4(i), 30.9(i1), 30.12(i), 21.7

10.6(i)

8.07, 3.3(ii)(b) and (e), 4.4(i), 4.5(iv),
4.7(c). 4.11(d), 417(c), 8.2, 10.2,
;}.:gi)(o), 11.8{v), 31.9, 31.44,

6.1, 165,305

8.31(5), 30.16

4,14,30.3, 30.12(i})

18.10,31.2, 31.13, 31.23, 31.41, 31.44,
31.45,31.47, 31.50
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Discipline

Discretion
Dismissal
Digssnsion
Dominastion
Drawings
Duty

Economy

Education, common for building
and civil engineering
Effectiveness

Efficlency

Effort

Elected mambers
Electronic data processing
Employment, conditions of
Engineers

Environment

Ezprit de corps

Estimates

Ethics

Evaluation of alternatives

Executlve office
Expsnditure
Experience

Failure
Finance

Flexibility in management practice
Forecasting

Forms, for office use

Freadom

Frustration

Games, business
Gannt chart
Goals

Grapevine

Greater London Council
Group dynamics
Grouping, of functions
Groups

.. .« party political
Growth

Hawthorne studies
Hoalth

Hauristic methods
Hierarchy

Highway construction
- maintenance
Human refations

Impersonality
Implementation

tncantive

- schemes
Income
Independence
Individuals

i , rights of
Indolence
Industrial relations
. revolution
Industrialisation
Infermation

" ., COBt
" m
Initiative
Innovetion
Inputs
Insight
Institute of Local Government Studiss

31 (Il)(c). 5.7(if), 11.4(i){b), 11.6(ii}),
13
7 4(ui), 11.6(i)

3 1 (u)(n)
11.1,11.4,11.8(i)
16,10

5.8({d)

8.1(i) end (1), 30.12(ii), 31.3, 31.47,
31.49

31.2,31.13,31.22, 31.32

414, 5.50i), 7.1, 8.(i), 11.8, 13.2,
30.4(iv}, 30.8, 30.12(ii)

.2,2.1,4.8,4.9,4.14,6.7(i1),7.1,8.1()),
13.2, 183(ii), 31.3, 31.32, 31.33,
31.38, 31.40, 31.48, 31.51, 31.62

14.4

49, 4.41(s), 417, 84,155

15.8

3134

1.6,7.3,98.2,10.2, 10.6, B.11{1) intro-
duction, 12.5, 31.38, B.31(5), 31.49

9.2, 12.4,13.1, 30.2(a), 30.4(ii)

122

14.2(i1), 14.4,16.2

8.1(0),133

34k}, 11.8(iv), 21.44

3.1(i)(n)

16,10

5.6

49, 10.3(i}c).
30.4(iv), 31.43

4170}

303

10.5(ii), 10.6,10.7, 11.14i), 31.23

4.3(11), 7.6
4.9, 15.5, 30.4(vi), 30.12(ii){f), 31.4,
8.30(3). 31,33, 31.50

4.9, 30.9(i)
152 31.43
1.6

10.6(v), 30.2(d),

7.6.11.2,14.2(i), 30.9(})
126,134

10, 5(m), 10.7
301

27(|)(b) 2.7(ii), 2.8, 486, 4.0,
10.5(i)(c), 11.3,11.6(i) and (v}, 13.1,
14,2{iii), 16.3, 301

2.8(ii), 16.2(}i)

4.9, 6.3(ii1), 30.1

135

4.13

8.13, 1.4(ii), 2.2,3.1,4.6,4.7, 4.5, 4.8,
8.5(iii), 8.4, 9.1, 11.3, 11.4(i)(t),
11.8(iv}, 12.2(v), 14.3, 16.4,16.8

4.17{g}

4.3(1)

132

83

10.56{iv), 10.8(iii)

21, 2.3, 24, 28, 2.9, 3A(ii}i.
3 3(u)(l), 8.04{1) introduction, 4.8,

331(5) {8} and (7}

8.1 (ii), 8.2(ii}, 31.62

1.4(i) and (i), 1.8,11.2,11.6,12.2,13.5,
3020

2.1, 23 51(.)(a).52(a)
4.9, 417(1, 6.3, 102(u)(a), 30.1,
30. 4(VI), 30.11, 31.39
31(||)(q) 12.44iiiy, 14.3, 30.8, 31.9,
,31.24,31.42,31.44,31.45

14.2(i), 143

812, 2.7(i) and (i), 4.6, 5.5(i). 9.3(i).
10.3(i)(c). 11.1(i}, 11.6, 8.13 inwo-
duction, 13.3, 13.4, 18.4(i}(b), 16.8,
30.9(d), 30.11(i), 30.19

31.46

14.2(jii)

1.4(i), 31.50

13

313

8.18, 2.8(b), 2.8(ii), 4.10, 10.3ii)(b).
10.5, 11.6(v}), 16.2, 16.3, 18.4, 18.5,
16.8{iv), 16.10, 30.4(i){v} and {vii}.
30.9(ii), 30.10, 30.12(i). 30.20.
30.26, 31.17, 31.45, 31.51,

31.6,31.17

8.1{ii), 16.6, 30.4(i)

3 {m), 11.1,11.6,12.2

1.2, 4.3(i), 13.8,31.42

10.2(li) (a), 1.2

10.5(ii) and (iv)

8.02(2) bibliography, 6.3

Institution of Civil Engineers {ICE)
. of Municipal Engineers

{IMung)
ve of Structural Er;glnoen
{IStrucE)
Intelligance

Interaction skiils
Inter-disciplinary activities
Intuition

Investment capital

Job description
.. satisfaction

Joint negotiating committea
{for chief officers)
Judgmant

Labour only sub-contracting
Lalssez-faire
Land, acquisition

v + 83 8 fOSOUICe

.. . legistration
Leadership

Line and steff
Linear programming
Literacy

Local authorities

Local Authorities Managsmant
Information System {LAMIS)

Loca! Authorities Managsment

Senm:os and Computer Committes

{LAM
Local Gnvernment Act 1972
. reorganisation
" training board
Loyalty
Mellaby report
Malorganisation
Management and the Municipa!
Engineer
e Board
- . by excaption
o College
.. . corporate
- . definition
o development
. . alements of
o information systems
i~ in local government
o knawledge
. . is it teachable 7
o . misconceptions
o of contracts
. . on site
" , practice of
" . principles of
- process
M project
o services
. team
. thinkers, classical school
thinking
Managerial style
Manpower
Manuals, of procedure
Marshall report
Massachusotts Institute of
Technology
Maud raport
Maximising

Measurement, Standard method

Maestings, attsndance at

Maechanisation

Machanistic organisation

Ministry of Housing and Local
Government (MoHLG)

. of Transport (MOT)
Misconduct
Morale
Motivation

Municipal Engineering
Muncipal Journal Group

Neoeods, community
. oistic

. g
+s « hierarchy of

31.16, 31.22, 31.23, 31.28, 31.30
7.3, 8.10(1) introduction, 10.1, 10.6,
N2

31.22

125,144

2.7(i1y{b), 11.1(ii), 13.3, 14.4
4.9,83(v)

10.5(ii) and (), 12.5, 1.8
30.14(ii), 31.43

24, 2.6, 3.2(f), 3.3(c), 4.5{iv), 128,
3010, 30.11(i

411(b),73 BZ(I)(e) 11.6(iv), 14.2{ii),
16.4(ii)

s1
417 (i). 7.4ii), 10.5(iv), 10.6, 11.1(i),

13.3,30.10

3y

114,116

31.48

49

31.46, 31.48

8.11¢1) and {2),1.2, 2.1, 2.9, 3.1ii} (c),
B3(i)(b). 12.2(ii), 13.4, 16.2(ii),
16.4(1i)

4.4(ii)

10.5(iii)

12.6,18.8

1.5,4.7,8.3,10.4, 15.5,30.3, 30.4,30.7,
31.3,31.14, 31.19, 31.3%

15.8
8.08 biblicgraphy, 15,6
7.4, 8.08 introduction, 9.2, 30.7

1.3, 8.04(1} introduction, 8.3, 8.09
introduction, 9.2, 30.1

508 4.9,4.11(e), 4.15,4.17,15.6,30.1,
30.5
1.1, 11.6(iv), 8.14 intreduction

=¥
ED
w
L
-
o

.3.3
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Datnin P
|

.31(1), {2) (3} (4) {5). (6) and (7)
31.2,31.4

803,82{m

3-'133-114(0) 4.1(i), 4.2, 8.4, 47, 7.2,

4.11,7.1,10.,13.4 30.26
31.60

30.12(jii)
4.;5.44.17(h), 8.3(iv), 30.5, 31.41(i},

4 1 (i)

B.'I1 (2) 8.30(2) introduction, 30.11(i)
an

4.9, 451l(h) ,30.20, 30.22, 31.44,31.50,

102 16.2
7.5, 8.1 (i)

135
15.4.7,8,1,6.2,7.4
10.3,16.3

31.22, 31.37

a.4(ii)

810

8. ?331' bibliography, 31.14, 31.15, 31,18,

23: ()5). (8) and (7)

2.2, 2.7{i)(b}. 11.1,13.2,13.6,31.33

8.18, 2.7(i}{(b) and (ill) (¢}, 3.3,5.6,9.3,
10.3(i) (o), 111, 11.6(iv), 124,
133'?9“) and (iv), 16.5,30.9,30.11 (i),

9.2
8.08 bibliography

6.3 16.2, 30.2(a), 30.3, 30.4(i), 30.8
7.3, 14.2(iii}
14.2(1)
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Networks

Norms
Numeracy

Obedience
Objectives

. . management by

Official reports, Banwaell
. Potts on Banwell
. Harris on Banwall
. Lofthouse
. McEwan Younger

on contracts
Operational research
Order
Organisation

" .

e and methods (0 & M)

" charts
. . formal
V. . informal

. . phitosophy of
" . pringiples of
v . theories of
, traditional
Orgamsmlc orgamsauon
Qutput

Participation

Passivity

Paterson report
Parception

Performance, achievement

o , monitoring of

review
Personality

Personnel
v management
. salection
. , turnover
Plan, local
. o SErUCtUre
Planning

¢ Programming and
budgeting system (PPBS)

Policy committee
,» and resources committes
.. formulation

,+ intarpretation
.. planning unit
Power

Precadent
Precision, spurious
Prices, market

,» .shadow
Probability
Problem solving

Procedures
Productivity
Professions
Profsssional institutions

Programme anatysis
" , Areas

. . capital
" Evaluation and Review
Technique (PEAT)
“ plan
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MANAGENENT

OMANAGEMENT
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1.1 Definition

The Committee on the Staffing of Local
Government (Mallaby) defined management as_
‘getting things done through other people’.

The Local Government Training Board defines it
as ‘the process of establishing what needs to be
done within an organisation and getting it done
through other people’, and says that ‘at the lower
levels those who carry out these management
tasks may be termed supervisors”.

1.2 Function

Management, says the Committee on the
Staffing of Local Government, ‘involves the
setting of objectives and planning how these
objectives are to be achieved ; the organisation
and harmonising of the work of various individuals
and groups of people; the control of costs and
the appraisal of results. Throughout this process
there are innumerable decisions to be taken at
various levels of responsibitity.

‘“The manager’s task is to define and analyse
problems and having decided on the best
solution to take effective action. It is his
responsibility to promote efficiency, to encourage
innovation, to give effective leadership and to
ensure that his staff are fully and profitably
employed’,

1.3 Civil engineering

Construction of the great civil enginsering works
in this country began abouyt 200 years ago, During
the 18th century Thomas Telford organised the
construction of canals, harbours, roads and
bridges.

About the same time John Loudon McAdam
evolved a sound method of road construction,
but he was also very much concerned with
developing effective management because of his
experience of the then bad organisation for road
maintenance. Made surveyor general of roads

in Bristol, he reconstructed roads for less than
the previous cost of maintenance alone.
McAdam reatised that it was the organisation of
maintenance that was wrong, since the
responsibility was spread over too many people,
and work was entrusted to unskilled men.

The widespread development of canals and then
later of roads and railways was all part of the
industrial revolution. The use of the factory
system under which it became convenient to
have people working at machines under one
roof and supplied by power (water or steam)
from a central source expanded. During the

FILE REFERENCE 8.01
Retrospect

This data sheat is # background note to the series on management.
Profassional anginaers at 8ii lavels execcise 8 mensgement function, and so
do many tachnicians and supervisors. From as long ago as the sncient
civillsations, the construction of roads, canals, harbours and the developmant
of water supplies have involved the organisation of resaurces by engineers
on 8 large scale. But until recently there has been littls interast among
angineers in mansgemant training, Things have changsd; there is now a
widaspread demand for management knowledge smong professional
engineers. This data sheat sats the scane for the series.

18th century the number and size of factories
grew apace creating management problems.
Similar problems will face a reorganised local
governmeant.

1.4 Management thinking
(i) Early pioneers

Babbage: Charles Babbage (1792-1871}: a Cambridge
dvision of mathematician who published his treatise On the
Incentive aconomy of machinery and manufactures in
schames 1832. He dealt with the division of mental and
physical labour, incentive schemes, optimum size
of factories and financial control. His work was
important and original but perhaps too early.
Taylor: F W Taylor (1856-1915) : an Amarican enginger
sclentlflc who is generally regarded as the founder of
management  sgaiantific management’. He wrote The principles
of scientific management. Against a background
of low productivity, low wages and distrust
between empioyers and their employees, Taylor
asked the basic qusstion — how much wark
should a mando in a day? He carried out
experiments; he setmen to work and measured
their output; he studied how the work was
done, seeking to improve their methods. He
considered bad management to be the sole
reason for the conflict between employers and
their employees, but he was hostile to trade
unions.
Gantt: H L Gantt (1861-1918): an associate of
humanlst Taylor's whose attitude to trade unions was
friendly because he was interested in the human
aspects of men at work ; he improved on Taylor's
gystem of payment in later years.
Gilbreth: F 8 Gilbreth (1868-1924): an associate of
motion Taylor's who s best known for his work on
:?,':{;:,ng mation study including his original work on

brick-laying. He was abie to increase individual
cutput of bricks laid per hour from 120 to 350.
Litian Gilbreth's wife Lilian (1878-1972) was a trained

Gllbreth gsychologist whe not only assisted him in his
work but also carried it on with distinction
after his death.

Fayol: Hanri Faycl {1841-1925) : an engineer who

management hegan his career at the Commentry pits in

or

France, aventually becoming managing director
administration ance, eventually be 9 aging direct

of the Commentry-Fourchambault Company.
He was interested in the whole problem of
managing an organisation. He considered
industrial organisations to contain six groups of
activities : technical, commercial, financial,
accounting, security and managerial. He did not
distinguish between management in industry
and administration in government.

A Municipal Engineering Data Sheet
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Max Weber (1864-1920) : a German scholar
whose interest was formal organisation. His work
on bureaucracy as a system of organisation is of
particular interest to local government.

{ii) Later pioneers

Mary Parker Follett (1868-1933): her later
work was concerned with human relations and
their effact on management. Conflict was to her a
result of the different attitudes displayed by
individuals when viewing the same situation.
Settlement of conflicts could be by domination,
compremise or integration and she considered
the first two to be unsatisfactory.

Elton Mayo (1880-1949) : best known for his
studies at the Hawthorne works of the Weastern
Electric Company, beginning in 1924. This
ressarch involved separate groups of girls
working together under controlled conditions
in the factory and extended over five years,

It came to berealised that group lovalty had

a powerful effect on productivity and that
physical conditions and even pay were much
less important than had been thought.

L F Urwick: born in 1891, he is probably the
best known writer on management in this
country. His particular interest is formal
organisations, and his writings are closely
associated with those of Fayol, His book The
elements of administration (Pitman) sets out
‘principles of administration’, which he recognised
as being common to the thinking of people of
different nationalities, of widely varying
experience yet who had worked independently,
and he believed this to be highly significant.

E F L Brech: is a writer of particular

interest to the construction industry, being

a one time chief executive of the

Construction Industry Training Board. In The
principles and practice of management
{Longmans) he, following Fayol and Urwick,
sets out just four basic functions of management:
planning, control, co-ordination, and motivation.

1.5 Managementin local government

Small enterprises can be organised without a
large degree of management skill, but when
organisations become large and complex the
situation is very different. Small units of local
government have been able to carry out their
duties generally to the satisfaction of the public
with a general lack of managemant expertise
among both elected members and officars. With
larger units this will no longer be possible.

Itis clear from the work of pioneers in
management thinking that there is much in
common between management in government,
local government and industry,

Being concerned about the future of local
government, the four local authority associations
persuaded the Government to set up on 3 March
1984 two committees, one on management

(Maud) and the other on staffing (Mallaby).

The Maud report deals primarily with management
at council, committee, and chief officer level;

and the Mallaby report deals with it at
departmental level. Both assume sound
management knowledge in the reader.

1.6 Management and the municipal
engineer

A typical Ernest J Elford, engineer, architect and surveyor

depanment 14 the Metropolitan Borough of Wandsworth,
wrote Municipal engineer and surveyor’s
department (Pitman) in 1928. He describes the
structure of his department and enumerates its
duties. The numerous forms used in the
department for wages, contracts, records etc are
reproduced.
He illustrates the structure of council committees
by a typical ‘organisation chart’ which shows
14 main committees and zﬁgub-comminees.

Shoricomings  He does not say how the system in his office
works in practice, nor whether all the forms that
are raproduced in the book are used as designed.
There is no discussion about relationships
betwsen people ar about communication with
them.
His description of the structure is accurate; it did
not claim to be a book on management, neither
is it, but some engineers may have thought it
was. |t represents the view that enginsers
generally have taken of organisation and
administration.

Misconceptions Management is the concern of professional
engineers from the beginning of their training and
it is probably this experience which leads them to
believe that since they have been brought up to
deal with men, materials and money, they are
therefore managers, The belief goes further—it is
thought that people without this experience are
not managers. They tend to believe that
management skills are necessary only in the
‘production’ departments. But these are
misconceptions.

The tuture Engineers were at the forefront of investigations
into management problems and the development
of management theories but their place has been
taken by others. Until recently some municipal
engineers took a limited view of their
management function,

Management knowledge will be a prerequisite
of a successful professicnal career in the
reorganised local government,
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Data Sheet 8.01 Retrospect. Commentary

The majority of chartered municipal engineers are unaware of the -
very wide field of management knowledge extant téday. They are aware
that there are numerous management téchniques which they believe will be
sufficient to solve their immediate day. to day problems; -many may thihk
their need is.no greater than that, and even if they were but vaguely
aware of the extent of management knowledge, are likely té dismiss it as

being applicable only to the private sector.

When the writer applied to go to the ten-week Advahced Course in
management for senior local government officers at_the Institute of L&cal
Government S tudies, Birmingham University, he had been a chief officer for
.tWelve yeafs, and was a practising manager in charge of about two hundred
staff énd workmen, and spending cﬁnsi&erablg suﬁs through contractors.
Not only that, he was also responsible for administration as between the
Borough Council, its committees, and his department. He was therefore

involved in the formulation of policy-making as well as its execution.

The pre-~course reading included one book which opened up for him a
whole field of knowledge tha; he did not know existed.' Its value to the
manager ﬁas immediately apparent. He was astonished that such knowledge
existed and that, having read everything-pertaining to management thﬁt he
had found refefred to in the local governmeﬁ; press and professional jour-

nals, he. was totally ignorant of: Management and the Social Sciences by

Tom Lupton written for the Administrative Staff College.

The major drawback of the Bimmingham course was that they were trying
to show the disadvantages of the way in which iocal government formulated
 policy, how there was-very little control over the allocation of funds to
different services, how the strength of departments was both an advantége
and a disadvantage, and the effect of professionalism on local government,
_but at the same time trying to introduce students to management knowledge

itself.

12



In the four jears since he completed the course; the writer- has read
widely on all the major aspects of management, and this is the kind of

knowledge one really needs before attending the Advanced Course.

He has found in his studies that the clear solutions he expected to
" be taught do not exist; that management is the exercise of one'!s talents
-moulded by a knowledge of people, of organisations, of constraints, of the

likely effects of decisions and so on.

As engineers we have been taught that there are specific solutions to
specific problems, and the knowledge that there are a number of solutions
to a management problem (dependent only on the constraints one chooses to

give prominence to) comes hard to us.

It was the writer's awareness of the need fér better tools-in his
hands to improve his performaﬁce as a manager that led him to. go to INLOGOV.
Yet on completion of the course he felt more uncertain than ever. -However,
his studies over the last four years (i.e. 1968~72) have insﬁilled a confi-
dence in his ability as a manager that he previously lacked. The tools
that he has developed rest solelyron wide knowledgé, and not at all on
techniques. It is this.neﬁhfound confidence that he wishes to make avail-

able to all municipal engineers, and the method chosen is fo write a number
of Data Sheets.A These will each be on a specific management suﬁjecf, and
will distil for the busy engineer the extent of managemenﬁ-knowlédge, and

its relevance for the municipal engineer.

In the first sheet 8.01, he has tried to link the work of some of the
_pioneers in management studies to civil engineering in general{ and then
to municipal engineering in particular. Among the pioneers he has
included E.F.L. Brech (who would probably not normally be considered as
such) because he will be seen by engineers as a.link between management

knowledge and the construction industry.

He has specifically mentioned Elford's book because what it contains

13



is what usually passes for management in municipal engineering circles,
and he wished at the outset to point out its shortcomings. In the biblio-
graphy he has been careful to include books having a direct relevance to
engineers. This is because he feels that many engineers wili be put off
by even fhe content of this carefully composed Daté Sheet. What these
sheets contain must be seen by engineers to have direct relevance to their
work or they will cease to read them, and this whole grand céncepf will
fail.

He knows of no other person or organisation who has set out to produce
a concise survey of management knowledge specially prepared for one pro-
fession, including an assessment of its relevance to the members of that

profession.

Each data sheet is limited to about 1600 words, and while it is
possible to have any number of sheets for a particular subject, he has
chosen to make an arbitrary'selection_of-some 30 or so 'subjects! and to

cover each of them in one sheet if possible.

Each sheet will thus necessarily be brief and concise, and will cover
only the main essentials of the subject. There will not be any discussion
in depth of management ideas or probleﬁs. This may be done later in
- different form. The reader who is interested can pursue the subject via

the bibliography.

Therefore the writer expects that most of the sheets will hold value
for engineers at all levels from those who are studying for the I.M.E.
part 3 examination, and to those who are already occupying senior positions

but who do not possess the required management knowledge.

14
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HNAGERENT

@ ORGANISATIONS
2.1 Weber's three basic types

Charisma

1nstabllity

Heradity

Kinship

Cantinuity

Rational/f
lagal

Efficisncy

Hierarchy

—A _Municipal _

Max Weber (1864-1920), born in Germany,

was an academic whose sociological studies

led him to define three basic types of organisation:
charismatic, traditional, and rational-legal
{bureaucratic),

The value of Weber's work lay in identifying the
three basic types. In practice, alements of all

three basic types may be found in one organisation.

(a) Charismatic: some leaders have
exceptional personal qualities which attract
followers and by means of which they are able to
exercise power. Such leaders possess charisma —
a supernatural power held by some gifted people
which enables them to elicit popular support.
Charjsmatic leaders may be found in politics or
religions, and perhaps more rarely in other
spheres such as the armed forces and industry.
Such organisations are likely to be unstable
because they depend on one man, When his
powers fail or he dies, the organisation loses its
mainspring and several claimants to the
leadership arise, thus dividing the organisation,
Whatever happens, it is likely to cease to be a
charismatic organisation,

{b) Traditional: leadership in a traditional
organisation is hereditary and in many such
organisations it passes from father to son.
Custom and precedent are the guides to current
and future action ; appointment and promotion
may depend more on family relationships than on
ability ; matters are dealt with as they always
have been and methods are justified on that
basis, ie because they have always been done
that way.

(c) Bureaucratic: bureaucracy is the name
usually given to Webet's rational-legal type of
organisation and, of the basic forms, is that
most clearly identifiable with government, local
government, and professional institutions,

The system is rational because it has been
formed to achieve specific goals. It is legal
because authority within it is exercised according
to rules and procedures which have been
properly approved within the organisation and
which are followed by office-holders.

Woeber considerad bureaucracy to be the most
efficient possible form of organisation and
likened it to a machine. It is impersonal, and
therefore not subject to a leadet’s own fancies,
nor is it hidebound by traditiona! practices.
Each post in a bureaucracy has its own place
in the hierarchy, and each successive leve!
embraces all those beneath it.

FILE REFERENCE 8.02(1)
Organisational theories

This data shaat and 8.02{2)} review the varlous types of organisations that have
been identified by management thinkers. To understand how an organisation
functions It is first necessary to idantify its typs. It may be said that si!
arganisations srg differant, and whils this will be true in detail, thars srs

broad charactaristics of organisations which alfow each ona to be identified
mote closely with one type then with another. Knowing broadly which type

of organisation one works within, produces an undsrstanding of the

consirainty ir

in that organiy

font and also pives an understanding of

how It functions, and with what advantages and disadvantages it may be
changad into a different type of organisation.

2.2 Bureaucracy in practice

Authority
wislded

Authorlty
questioned

Power/
authority

Rules
imposed

Expert’s
rules

Group
rules

Engineering

(i} Webar: Weber's concept of the

rational-legal (bureaucratic) type of organisation
depended for successful functioning on the willing
acceptance by &ll its members of the suthority
wielded at each level,

In practice this authority is often questioned,

for the most part covertly, but overtly if the

person wielding power is considered by his
subordinates to have exceeded his authority.
Woeber defined two main reasons why people obey
instructions : one, because they are compelled to
(power) ; and two, because they are willing to
{authority}. Thus in the armed forces for exampls
people obey commands because they are
compelled to, whereas in maost civilian occupations
instructions will only be obeyed if people are
willing to do so. This implies acceptance on

the part of the people obeying instructions that
those in authority over them have legitimate
power to issue such instructions,

{li) Gouldner: A W Gouldner, an American
sociologist, has identified three types of
bureaucracy which are closer to what we find
in practice than is Weber's basic rational-legal
type. They are mock, representative, and
punishment-centred.

{a) Mock bureaucracy: this differs from
Weber's bureaucracy in that the rules and
proceadures, instead of being formulated from
within the organisation are imposed from
outside or by a remote headquarters.

Safe working rules, on a construction site for
example, may come into this category. When
such rules are imposed no one within the
organisation regards them as legitimate and thay
are fresly broken ; indeed mutual esteem by
supervisers and subordinates is encouraged by
the mere breaking of such rules, and morale may
be thereby increased.

During inspections by the rule-making authority,
however, the rules are temporarily enforced so
that the true situation is not revealed to the
inspectors.

{b) Representative bureaucracy: this
differs from Weber's bureaucracy in that the
rules are formed by experts but are nevertheless
in conformity with the wishes of all levels within
the organisation. They are therefore honoured
and not broken as in the case of mock
bureaucracy.

For example, the by-laws and regulations for the
proper running of a professional institution would
probably come into this category.

{c) Punishment-centrad bureaucracy:in
this fairly common type of bureaucracy one group
of people formulates rules to be obeyed by the

Data Sheet
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8.02(1) MANAGEMENT

group, and this results in problems for a different
group or groups. For example, workers may
davise rules in respect of overtime working which
have the effact of reducing the freedom of
planning work which menagement would
otherwise have.

Status within the group is maintained by
individuals obeying their own rules rather than by
breaking other people’s rules as in representative
bureaucracy.

2.3 Characteristics of bureaucracy

S pecialigation

lierarchy of
wthority

System of
ufes

mperscnality

Rosemary Stewart defines four main characteristics
of bureaucracy ; specialisation, hierarchy of
autherity, system of rules, and impersonality.
Specialisation occurs in any group of people
working together and its distinctive feature in a
bureaucracy is that it relates to the job and not

to the person; thus specialisation carries on when
a person leaves his post.

Hierarchy of authority is clearly distinguishable

in all bureaucracies and is a familiar feature of
municipal engineers’ departments. It manifests
itself in staff charts and job descriptions.

The purpose of & system of rules is to produce
efficiency, and a knowledge of those rules is
required in all postholders.

Rosemary Stewart holds that impersonality is

the characteristic which distinguishes bureaucracy
most clearly from other forms of organisation.
The exercise of authority impersonally, according
to the rules, should ensure fair treatment for all
within the organisation and for those affected

by its decisions.

1.4 Burns’ two basic types

tability

nstability

iteraction

—A—_Municipal

-— T,

Professor Tom Burns is a British sociologist

who has evolved the concept of two basic types
of organisations, based on the type of work they
have to do. They are: (a} mechanistic;

{b) organismic. He regards these as forming either
end of a spectrum which includes an infinite
variety of type of crganisation within it,
combining characteristics of the two basic types
in varying degrees,

(a) Mechanistic: the mechanistic type
comresponds closely to Weber's bureaucracy. It is
relevant to organisations such as the armed
forces and to a lesser extant to local government
which are comparatively stable. It has a clear
hierarchy and each post has its job description;
instructions are passed down through the chain
of control, obedience is expected and loyalty
fostered.

{b) Organismic: at the other end of the
spectrum Burns defines an organic type of
organisation which is relevant to unstable
conditions : where for example the problems that
arise are new, and cannot be dealt with merely
by allocating them to the appropriate individual
as in the case of the mechanistic system.

Job descriptions are not appropriate unless so
widely drawn as to cease to be really useful.
Interaction between individuals occurs at any
‘leval’ in the organisation and in any direction,
not merely vertically as in the mechanistic
organisation. Such a type of organisation may
well be found within the generally mechanistic
local gavernment organisation, in perhaps social
services or architect’s departments.

2.5 Organisation for production

Categories

Types/aspects

Hierarchies

Critical
function

Joan Woodward, who gi’mfessor of Industrial
Sociology at the Imperial College of Stience and
Technology, University of London, approaches the
definition of organisational types in a different way.
Miss Woodward's work is not based on abstract
thinking about types of organisation, but on the
practical investigation and comparison of certain
aspects of management in different technologies
and in firms of different sizes.

She categorises firms by type of production and
distinguishes three categories: unit and small
batch, farge batch and mass production, and
precess production. Most municipal engineers’
departments would fall into the first category,
although Joan Woodward was concerned in this
particular research project with manufacturing
industries.

Within these three broad categories, which she
subdivided into nine types, Miss Woodward
examined individual aspects in each type so as to
establish the differences between them, These
were lavels of authority, span of control, definition
of duties, the amount of written communication,
and the extent of the division of duties among
specialists.

In unit and small batch production, the hierarchy is
short, span of control is wide, and administrative
controls are few, Conversely, in process
production hierarchies tend to be long, and
administrative personnel tand to form a large
proportion of total employees.

In each of the three basic categoties of
organisation, there is a critical function which

has most effect on success. In unit or batch
production it is development that has most
importance ; in mass production it is production ;
in process production it is marketing.

2.6 Organisations as systems

Input

Conversion

Qutput

The system approach to the theory of organisations
conceives an organisation as an open system
involving three stages: input — conversion —
cutput.

The input comprises resources and information
from the environment.

Conversion is the process whereby the input

is changed into goods and services, eg plans

for a highway improvement or sewage disposal
works; or a service is provided such as deposited
plan inspection.

Qutput is the end product of the conversion
process returning the input to the environment
and would result in for example the construction
of the highway improvement or sewage disposal
waorks, or in the provision of a building inspection
service.
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Data Sheet 8.02 (1) Organisational theories. Commentary

The theory of oréanisations is one of the most interesting in the
management field. Most people are probably employed in bureaucracies,
and the variations on Weber!s basic theme come close to reality. It is

~particularly important in local government to understand where power and

authority lie, and how these are exercised.

The sheet'only briefly covers the systems concept of organisations
because it seems to be a difficult concept for local government officers
to understand; particularly if the-rest of the Sheet is new to the reader.
Later on the writer may write a s@ppl@mentary sheet dealing with newer

theories, including matrix organisations.

He has excluded all discussion in this Sheet of structure, and of
how organisations function, for two reasons, limitation of spéce, and the

need to introduce new ideas a few at a time.

The sheets will be published at, say, six-weekly intervals, and
between issues, readers will have the opportunity of pursuing the refer-

ences in the bibliography.

When local governmenf reorganisation becomes effective on 1.4.74, the
writer hopés to survey the 300 or so new adthorities to find out what kind
of organisational pattern, and what t&pe of structure each engineer's |
department has addpted. He would suggest that in almost every case it

will be bureaucratic, and based on Fayol!s principles of administration,

which will be dealt with in Sheet 8.03.

Indeed it is difficult to see how a new organisation could be set up
in any other way since it would be formed out of an amalgamation of
several formér local authorities being themselves bureéucracies. Even if
the existence of loose organisations such as Bums' organismic type were
well known, and fully understood, it is unlikely that this form would appeal

to most local govermment officers.

17



The recognition that an informal organisation exists at all, 'and that
it has for the most part a useful function to lperfom came as a surprise
to the writer -and will do so to many local government officers. We are
taught to believe that only those things that are authorised 'bj'r law, or

by the organisation, should be recognised, or permitted to exist.
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WANAGENENT

FILE REFERENCE 8.02(2)
Organisational theories

Wabor (classical school), and Gouldner and Burns (behavicural
school), and brislly discusses the systems theory. This sheet
considers further the behavioura! espects of organisationa! theory, and

discusses the complementary informail orgsanisation.
® ORGANISATIONS

Data sheet 8.02(1) considers organisstionsl thaon‘u[m cunded by

2.7 Organisational behaviour

(i) March and Simon. In Organisations (John has relatively tittle ambition and wants

Wiley and Sons Inc, 1958) authors James security above all’.

G March and Herbert A Simon define three Theory ¥ Theory Y, on the other hand, postulates the

broad categories of organisational theory integration of individual and organisational

based on assumptions about human goals and assumes that:

behaviour in organisations: Play ‘(a) the expenditure of physical and
Passivity (a) ‘Organisation members, particularly mental effort in work is as natural as

employees, are primarily passive instruments, play or rest;

capable of performing work and accepting Coercion (b) external control and the threat of

directions, but not initiating action or exerting punishment are not the only means of bringing

influence in any significant way'. about effort toward organisational objectives.
Motivation {b) ‘Members bring to their organisations Man will exercise self-giirection_and_

attitudes, values and goals; they have to be self-control in the service of objectives to

which he is committed;

Commitment (c) commitment to objectives is a
function of the rewards associated with
their achievement;

Respanaibility {d) the average human being learns,
under proper conditions, not only to accept

mativated or induced to participate in the
system of organisation behaviour; there is

v incomplete parallelism between their personal
goals and organisation goals; and actual
or potential goal conflicts make power
phenomena, attitudes, and morale centrally

! N A L but to seek responsibility;
L:E::gﬂ:,m the explanation of organisational Crestivity (e) the capacity to exercise a relatively
Initietive (c) ‘Organisation members are decision hlghtt';le_gre.e 0:‘ |malg|n.at|onf. mgenylty.andl
makers and problem solvers, and perception cre; ity !n t .e solution o orgamsa_tlopa
and thought processes are central to the rr:(;h':r::;”:;:gﬁl_y' not narrowly, distributed
e s S o ety sk (0 snda b condiions o modern
in these three sets of assumpgtions which y industrial life, the intellectual potentialities -
underlie various organisational theories, 3ﬁ;tir:;;verage human being are only partially
believing human beings to have all the ’
c:areactegriStiCS listed g}io:’ever an adequate McGregor states that though the perfect
theory of human behaviour in organisations gﬁa:flsra;:;:, :::: ;Z: g?iﬁ:;::::;:};):‘ssalmom
needs to take account of the different ’ .
Classification  attitudes in its members. These three models of Theory Y fenables': managers to discover
are used by the authors to classify the n;w ways of organising and directing human
arganisational theories postulated by € ‘:::) Likert. In The human organisation
numerous writers. They found that the first *
mode) (people o8 pass‘i’ve instruments) (McGraw-Hill, 1967) Rensis Likert states that
represented the thinking of the “scientific most organisations base their standard
management’ movement. The second modet operating procedures and practices on classical
{people need motivating) was found to have :rgar;nsstlopal: tl;ec))rnes (Weber, Taylor.
. L ayol, Urwick etc).
been praminent in the. severa! decades . Tha human However, classical management theory takes
preceding the authors’ analysis, and the third component little acc;:unt of the human component
model (people as decision makers etc po
had beéfn !e:‘s extensively used than ) (March and Simon’s ‘passive instruments'),
the other two. but to Likert the human component is ‘the
Theory X (ii) McGregor. In The human side of : f::t,:,aal and mos: ltmpkortant task’ of all
nterprise {McGraw-Hil nagement tasks.
:nég::ag; iets ?Jut his "L’egis;))?::g':s System 4 Likert defined four organisational systems:
Theory X is the traditional view of direction exploitive authoritative, benevolent
and control in management and it assumes authomatwe, consultative, and participative,
that: which he names Systems 1, 2, 3 and 4, and in
Slothiu) "(a) the average human being has an a very detailed series of experiments involving
inherent dislike of work and will avoid many different groups of managers totalling
it if he can; several hundred persons he established
Coercion {b) because of this human characteristic that of the four systems the participative type,
of dislike of work, most people must be System 4, was considered to give the best
coerced, controlled, directed, threatened with results, but managers were nevertheless
punishment, to get them to pu* forth reluctant to apply it.
adequate effort toward the achievement of Eg:amom Likert states that at least four conditions
organisational objectives; must be met by an organisation if it
Direction (c) the average human bzing prefers to is to achieve a satisfactory solution to the
be directed, wishes to avoid responsibility, co-ordination-functional problem:

%AﬁM.u.n.i.ci.p.a.l___E,.n.g_i_lLeering
\9
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Co-operation

Structure

Motivation

Decision-
making

{a) ‘it must provide high levels of
co-operative behaviour between superiors and
subordinates and especially among peers.
Favourable attitudes and confidence and
trust are needed among its members;

(b) it must have the organisational
structure and the interaction skills required
to solve differences and conflicts, and to
attain creative solutions;

{c) it must possess the capacity 1o exert
influence and to create motivation and
co-crdination without traditional forms of
line authority;

(d) its decision-making processes and
superior-subordinate relstionships must
be such as to enable a person to perform
his job well and without hazard when he has
two or more superiors’.

These four conditions, according to Likert,
are not and cannot be met by Systems

1, 2 ang 3, but System 4 — a science-based
theory of management — offers the best
opporwunity for successful management.

2 8 Natural.quality of hierarchies

Fundamental

Evelution

Notwithstanding much discussion on
organisational theories Herbert A Simon, in
The new science of management decision
(Harper and Row, 1960), states that the
near universatility of hierarchy in the
compaosition of complex systems suggests
that there is something fundamental in it that
goes beyond the peculiarities of human
organisation. He suggests two reasons why
complex systems should generally be
hierarchical:

*(a) hierarchical systems, composed of
sub-systems, are the most likely to appear
through evolutionary processes;

(b} hierarchical systems require much
less information transmission among their parts
than do other types of systems’.

2.9 Informal organisation

Interdependence

Disruption

A

Published b
printed by

raphic Art Services (

{i) Essential complement. In discussing
modern organisation theory Peter P Schoderbek
in Management systems (John Wiley and
Sons Inc, 1971) defines the three
interdependent parts of an organisation
system as {a) the individual, {(b) the formal
organisation, and (c¢) the informal organisation.
Thus in his view the informal organisation is
an essential complement of the formal
organisation.

A manager is unable to plan all the activities
that make up a total organisation. The
people in an organisation amplify and modify
the formal organisation to suit their needs
and ends.

Usually the informal organisation complements
the formal organisation and therefore assists
in meeting organisational goals. However,

it may be used to meet personal goals only
and thus be a disruptive farce which
impedes the achievement of organisational
goals.

Natural leaders who are not necessarily
recognised in the formal organisation usually
emerge within the informal organisation.

Muhicipal

Fast,
inaccurate

Rastricted
information

Inevitable

Deprivation

(i) Grapevine. Informal organisation provides
fast, though often inaccurate channels of
communication, known as the grapevine which
is most active when the formal communication.
system is inadequate.

The grapevine thrives on information which
is not generally available within the formal
arganisation either because it is considered
confidential or otherwise not suitable for
disclosure.

tn Principles of management (McGraw-Hill,
1968) Harold Koontz and Cyril O’'Donnell
state: ‘Since all informal organisation serves
essential human communication, the grapevine
s ingvitable and valuable. Indeed, the
inteliigent top manager would probably be
wise to feed it with accurate information,
since it is very effective for quick
communication’.

The grapevine °. . . brings to members of a
formal organisation a feeling of belonging, of
status, of self-respect, and of gregarious
satisfaction’.

(iii)} Superfiuous. Wilired Brown'in
Organisation (Heinemann, 1971) takes a very
different view. He considers that ‘informal
organisation’ is itself a contradiction in
terms.

He says that the widsely held view that
formality in the organisation of employment
hierarchies deprives people of the right to
make decisions and to be creative is

false. Brown's view is that there ought to be
precisely defined areas over which job
holders make all the decisions and

the functions of an informal organisation
included within the formal one. A
well-designed formal organisation thus
excludes the need for an informal one.

2.10 The ideal organisation theory

Universal
prescription

It would be of considerable practical use if
one organisation theory fulfilled the needs

of all organisations. That is not the position
at the moment. Indeed, Professor Tom Lupton
in Management and the social sciences
(Penguin modern management readings, 1971}
in a chapter on organisation theory and its
practical uses, says that managers are

in practice inhibited in organisational design
by the belief that there is a universal
prescription for solving their problems.
‘Managers acting in this way may fail to
develop criteria for choosing the alternative
which is best suited to the particular
circumstances from those that are available’.
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Data Sheet 8.02 (2) Organisational theories. Commentary .

Although the writer referred in his comment oﬁ 8.01 (1) to the possi-
bility of including discusgion on matrix organisations in this sheet, he
considers that a matrix organisation is not part of the theory of organi-
sation, but is rather a matter of practice. He proposes therefore to

cover it in a sheet on organisations in use.

For lack of space, kis notes on informal organisation were excluded

from 8.02 (i) and they have been expanded considerably in 8.02 (2).

He finds the work of the behavioural school provides very satiéfac—
tory explanations of problems that arise, and points the way to solutions.
It would be interesting to know why managers who profess to support
'participative' management (Likert'!s system 4) ﬂo not apply it themselves

in practice.

It seems quite clear that fhey would wish it to be applied to fhem—
selves,-bﬁt are not prepared to apply it to chera,“gl a phenomenon the
writer: is aware occurs (or has in the past occurred) in himself. Perhap§
it arises because we have insuffigient control over choosing.our colleagues,
unlike a prime minister who can re-shuffle his cabinet at annual intervals

if colleagues don't fit.

It is interesting to note Brown's views on the superfluousﬁess of
informal organisation. To say this is a contradiction in terms as he. ..
does is surely to deny the existence of Burns' torganismic! type. More
significant perhaps is that he believes it possible to design an organisa-

tion which will include all the functions of an informal organisation.

]

Since we are .so bad at designing organisations at all, it seems
unlikely that his views are practicable for most of us, though his own work

in this field at Glacier was remarkable.
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HNAGENENT

@ PRINCIPLES
3.1 Henri Fayol

Henri Fayol, who was trained as a mining
engineer (data sheet 8.01:1.4(i}), firmly
believed that management could be taught — a
belief that even now is not universally accepted.
He considered that an exclusively technical
education was insufficient for management
duties. He thought that technical ability alone
was not the most important criterion for
selecting people for supervisory tasks. His
principles of management are contained in his
book General and industrial management
(Pitman).

(i} Elements: To Fayol, management was
made up of five elements:

the forecast and plan

ofganisation

command

co-crdination

control.

(ii) Principles of management: Fayal set
out 14 pringiples which he had used most
frequently but considered that there was no limit
to their number, and felt that they should be
adapted to the needs of the situation,
Summarised they are:

Division of (a) Task specialisation is natural ; it allows

work the best use to be made of individuals and
groups of people It is applicable to all kinds of
work.

Authority and
responsibility

{b) There are two kinds of authority ; that
which derives from the office held, and that from
personsl abilities and experience; both are
needed for effective management. Authority is
the power to issue instructions and obtain
compliance with them, Responsibility auto-
matically rests where authority is exercised, As
the size of an organisation increases, so it
becomes more difficult at higher levels to define
responsibility precisely. [n general, authority is
much sought after but responsibility eschewed.

(c) Discipline is essential to the well-being
and prosperity of the enterprise. Its nature will
depend on how the rules of the organisation
have been formulated (ie whether they have been
imposed or arrived at by consultation), and on
the quality of leadership.

(d) An employee should be given
instructions from only one supetior, In practice
dual command is common but is to be
deprecated since it leads to malfunction,
conflict and unrest.

Discipline

Unity of
cemmand

A Municipal Engineering Data Sheet =
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FILE REFERENCE 8.03
Principles of management

Each one of us bases his inanagement styls, consciously or unconsciously,
on principles that have been scquired through working with senior
colleaguas, and which stem mainfy from the formal type of organisation in
which we municipal enginesrs werk, js bureasucracy. Imbued with these
principles, our day-to-day actions sre eutomatically based on them. Since
managemaent is the ort (or sclance) of getting things done through other
Ppeopie (see data sheat 8.01:1.T), it may be expected that the practice of
management would be similar in 8ll kinds of organisations. and that there
would be principles which wars common to them alf,

The search for these principles has besn made by practising managers and
thinkers alika such as Fayol, Urwick and Brach. Their canclusions ere
roviewed in this data sheet.

Unlty of

() Activities having the same objective
direction

must be the responsibility of one superior
waorking to one plan.

(f) The selfish interests of the individual or
of groups of people are ever ready to usurp the
interests of the arganisation; but the general
interest must prevail over the individual interest.

(g) Pay and emoluments should be
satisfactory to both employer and employee, and
the choice of type of payment may have a
substantial effect on the prosperity of the
enterprise. Remuneration shoutd be fair but not
excessive, and should encourage effort, All
systems of reward have advantages and
disadvantages.

(h) This is a natural tendency and is present
in all organisations. The extent of centralisation
depends on the amount required for each
enterprise and will vary according to the size of
the organisation and the capabilities of its
members,

Subordination
of Individual
interest

Remunaration

Contralisation

Scalar chain (i) The scalar chain is the hierarchy of
authority, comprising heads of sections each of
whom is responsible to the next higher level in
the hierarchy or chain. In theory the correct
method of communicating between departments
A and B at a lower level is upwards through sach
level in department A to the head of the
organisation and downwards through each fevel
in department B. In practice each lower level in
department A will communicate directly with its
comparable leve! in department B, with the
knowledge and approval of their immediate
superjors. Provided those superiors agree the
action being taken by their subordinates it is
not necessary to take decision-making any
higher in the scalar chain,

Fear of responsibility will make heads of sections
use the scaiar chain but senior executives should
insist on direct communication between
comparable levels in different departments so as
to encourage the taking of respensibility at
lower lovels.

Order (j) Material order consists of having a

proper place for everything, and having each
item in that place; mere tidyness is not sufficient.
Social order provides similarly that there must be
an established place for every employee and

that each person should be in that place. It is
also necessary that the place should be the right
one for the person, and that the person should
be right for the place, This implies a very good
arganisation and first-class sslection. An
organisation chart should be prepared, setting
out the arrangement of posts and the people
occupying them,
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.03 MANAGEMENT

Juity

ability of
nure

itistive

prit de corps

(k) Equity is the product of kindliness and
justice, and it needs to be applied to get people
to give of their best.

{1} A person engaged on different work
takes time to learn it, and stability of tenure is
needed for the enterprise to gain recompense for
its investment in the person it has trained.
Prosperous enterprises encourage stable
management.

{m) Initiative is the quality of being able to
devise a plan, and carry it into effect. Itis a
powerful stimulus to achievement, and should
be encouraged to the full in all employees. The
superior who encourages initiative in subordi-
nates does so at the sacrifice of some personal
vanity, but such a superior is much to be
preferred to one who stifles initiative in others,

(n) Unanimity and accord are great assets
to any organisation and shoufd be particutarly
encouraged. Dissension should be avoided, and
cetrainly never encouraged; communication
should be-verbal if possible since this method
is quick and clear.

2 L F Urwick

Hective

acialisation

-ordination

thority

sponsibility

finition

rrespondence

an of
1trol

Jance

ninuity

His well known writings (see data sheet
8.01.:1.4(ii}) closely follow those of Fayol.

Principles of organisation: Urwick
distinguishes ten principles which he considers
universally applicable. They were first published
in The elements of administration by Pitman in
1947, The revised version which follows was
published in Notes on the theory of organisation
published by the American Management
Association in 1952,

{a) Every organisation and every part of the
organisation must be an expression of the
purpose ¢f the undertaking concerned or it is
meaningless and therefore redundant.

(b} The activities of every member of any
organised group should be confined, as far as

possible, to the performance of a single function,

(¢) The purpose of organising per se, as
distinguished from the purpose of the
undertaking, is to facilitate co-ordination ; unity
of effort.

(d) In every organised group the supreme
authority must rest somewhaere. There should be
a clear line of authority from the supreme
authority to every individual in the group,

(e) The responsibility of the superior for the
acts of his subordinates is absolute.

{f) The content of each position, including
the duties involved, the authority and
responsibility contemplated, and the relation-
ships with other positions, should be clearly
defined in writing and published to all
concerned,

{g) In every position the responsibility and
the authority should correspond.

{h) No person should supervise more than
five, or at the most six, direct suberdinates
whose work interlocks.

(i} htis essential that the various units of an
organisation should be kept in balance.

{j) Reorganisation is a continuous process;

in every undertaking specific provision should be

made for it.

3.3E F L Brech

Organisation

Structure

Definitions

Specialisation

Delogation

Hierarchy and
span of control

Autharity and
respaenaibility

Flexibitity

Brech considers management to contain tour
essential elements or functions (ses data sheat
8.071:1.4(/7)) and eight principles. He makes it
clear that he does not consider principles to have
‘the firm force of law or the certitude of an axiom’,

(i) Elements: The four elements which he
considers to make up management are:
planning
co-ordination
motivation
control.

(ii) Principles of organisation: Brech
recommends eight principles of organisation
structure which summarised are:

{a) Organisation is one aspect of
planning, ie the determination and specification
of appropriate operational and functional
responsibilities and their inter-relationships.

{b) Structure is the framework for managing,
delegating, co-ordination and motivation.

(c) Responsibilities and activities of all
members, and .their inter-relationships, should
be clearly defined. :

(d) When the scale of operations makes
sub-division necessary, it should be by
specialisation of function or of operation.

{e) When the scale of operations threatens
to impair performance, delegation should be
made to subordinates in direct line.

(f) There should be a single head of the
enterprise, decentralisation of decision-making,
clear lines of responsibility, and a limited span
of control,

{g) Authority and responsibility are
inseparable, but superiors are accountable for
subordinates’ actions.

(h} An organisation structure must remain
flexible, and be capable of being changed to
suit changes in basic circumstances.

4

3.4 Conclusions

The principles defined do not differ substantialfy
as between one writer and another, and most
municipal enginaers who exercise a management
function will use some if not all of them in whole
or in part. ‘

They form a useful guide, but their appropriate-
ness in any given situation will depend on the
type and scale of operations being carried out,
and on the attitude, knowledge, and experience
not only of the engineer himself, but of all the
employees too.
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Data Sheet 8.03 Principles of Management. Commentary

Municipal engineers absorb many of the priﬁciples of ménagement
reviewed in this sheet from the very fact of merely working in
bureaucracies. Most of them do nét realise that over many years prac—
tising managers and managemént thinkers alike have thought about these

principles and committed their thoughts to paper.

Many of today's senior engineers (and those of the previous
generation too) had wartime experience of service organisations which

operate as strict bureaucracies with clear and strictly enforced'rlules.

The main purpose of this sheet is to show that these principles have
been thought about, and set down. Most municipal engineérs would not
question, for example, the validity of having a 1imi;eq span of contrﬁl,
or the need for the concept embodied in the scalar chain. But the
principles fhey use every day should be thought about,laﬁd their relevance
to, and function within, their own organisation. Later sheets WJ.ll

discuss the place of these principles in a municipal engineer's office.
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WHNAHGERENT

@ STRUCTURE

4.1 Type of organisation

(i) Principles: The structure of a municipal
engineer's department, and of the local authority
itself, is representative of the concepts of the
classical school of management thinkers.
Among these are F W Taylor, Henri Fayol,

Max Weber, L F Urwick and E F L Brech

(data shesis 8.01, 8.02 (1) and 8.03). The concepts
include bureaucracy as the basic type of
organisation applicable to local government,

and principles of management outlined in data
sheet 8.03 such as task specialisation, authority
and responsibility, unity of command, hierarchy
of authority and span of control.

Classical schoo!

FILE REFERENCE 8.04(1)
Structure

The structure of an orpanisation is mades up of the hierarchy of posts, their
duties and gradings, and the relstionships between them. As rasponsibilities
incresse, for example as a rasult of new legisiation, the structure needs (o be
adapted to cater for the axtra work load, The structure of a departmant, or of

& local suthority, is usually deplcted in an organisation chart. An effective
structura can only be devised after very ful consideration of all the relevant
factors. Local government reorg Jorr will itate either the satting-up
of new structures for departments and suthorities or the expansion of

existing ones.

after which it can be represented, at least in part,
by means of a chart.

Brech casts doubt on the real value of
organisation charts, but Fayol was convinced

of their value : 'summarised charts . . . facilitate
considerably the building up and supervising of
an organisation. They enable the organic whols,
departments and lines of demarcation and the
line of authority, to be grasped at a glance better
than could be done by lengthy description. They
draw attention to weak points . .. This mode of
representation is suitable for all types of concern
.. . The use of the summarised chart is not
confined to the period of formation of a business.

Form {ii) Organisation charts: An organisat.ion The chart offers particular facilities for
char? shm:vs the number of posts-and the dlrec_t discovering and providing against . . .
relatlonst'ups betwaen‘ them, the line of authority repercussions (following change) but it must
anq possibly the relative lavel of each post. A always be kept up-to-date . . . it is a precious
typical organisation chart for a municipal maneagement instrument'.
engineer’s department is shown in fig 1.
The director’s span of control, including his
deputy, is shown as eight. The largest span of 4.2 The structure
control of one of the section heads is five. )
The higher levels on the chart are shown as The concept of bureaucracy as a particular type
posts and the lower levels as functions. A more of organisation, and the definition of certain
detailed chart would show posts at all levels. principles of management applicable to a
Value Too much is sometimes expected of an bureaucracy, are the starting points from which
organisation chart and charts of different shapes, the structure can be devised. It is necessary to
triangular, circular and oblong, have been used know how many posts are needed, their relative
fre an attempt to represent the structure more fully. levels, and the duties applicable to each. This
The chart does not make the structure; on the information will come from careful analysis of
contrary the structure must be devised first, work being done, or to be provided for,
Durector of 1echnical services
Deputy dircctox_- of Jtechnical services
Chief engineer Chief planner . Chief archirect
Main Highways Capital Traffic Develop-  Develop- Building Civic Education Housing and
drainage and works and  engineering ment ment inspection buildings social
general structural  and central plan contrel and general SETViCes
design areas
L Works manager Parks | superintendent Senior work | study officer
Clerical Work-study
Buildi St Cleansi Highways Vehicle and Technicat Parks Nursery : . .
maintenance ores IR ndsewers | phant sdminis- management  Chicf administrative assistant
maintenance tration
Secretarial  Accounts Plan
filing and printing
general »

Flgure 1: typical organisation chart for a municipal engineer's department

{Reproduced by permission of the Institution of Municipal Engineers from “Torbay County Borough : an exercisa in locel government recrganisstion’, M R Hawkins,
IME confersnce 1970)
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3 Analysis: Peter Drucker

ct of change

itine
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In The practice of management (Pan Pipet),
Peter Drucker defines the three analyses required
to determine what kind of structure is needed.

{i} Activities analysis: Insufficient thought is
usuatly given to the way in which functions are
actually performed, and only a detailed activities
analysis can show what work has to be done,
what kinds of work belong together, and what
emphasis should be given to each activity in
the structure.

This analysis repeated at intervals will reveal
the changing relative importance of different
activities. It will show that activities which have
last their major role are still carried on as though
they remained important; ‘the worst mistakes in
organisation of activities are invariably the results
of growth.’

{ii) Decision analysis: "What decisions are
needed to obtain the performance necessary
to attain objectives; what kind of decisions are
they; on what level of the organisation should
they be made ; what activities are involved in
or affected by them; which managers must
therefore participate in the decisions — at |east
to the extent of being consulted beforehand ;
which managers must be informed after they have
been made #’

Most decisions that managers make are, he says,
‘typical’, and fall within a small number of
categories. The greatest single cause of business
failure is the inability of the head of the
organisation to forego making decisions that
should no longer be made at his level.

(iii) Relations analysis: Drucker asks ‘with
whom will a manager . . . have to work ; what
contribution does he have to make to managers
in charge of other activities, and what
contribution do these managers, in turn, have to
make to him?’

Because a manager is in charge of certain
activities, his main relations tend to be seen in
tarms of his responsibility for those activities,

ie downwards, This is inadequate; it is first
necessary to consider what contribution his
activity makes to the whole crganisation, ie
upwards. It is then necessary to consider lateral
relations with other managers or departmental
heads. The contribution one manager makes to
the activities of another is always an important
(somstimes his most important) activity.

No matter how small the organisation, these
three analyses should always be done very
carefully and in depth. "Only these analyses can
show what structure the enterprise needs.’

} Analysis: The Treasury O and M

The management services divisions of Her
Majesty’s Treasury in The practice of O & M
define ‘a number of basic factors which have to
be considered when any organisation structure,
regardless of size, is being planned’. Once
planned and introduced, it should be kept under
review, and changed to meet new needs. These
factors must be provided for in any structure.

his data sheeal is copyright and may not ba reproduced in whole or in part
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(1) Principles: Some of the principles of
management are restated and expanded as a set
of structural principles, each of which should be
applied to the organisation (existing or proposed)
s0 as to devise a suitable structure. These are:
division of work, delegation, line of authority
and span of control. The following matters must
also be considered in devising or reviewing
structures:

(il) Line and staff: Tha role of the ‘staff’
man is defined as providing ‘an extension of his
chief's personality’. It exists ‘to increase his
effectivenass, and provides him with more eyes,
ears and hands to aid him in forming and carrying
out his plans’,
in contrast, the “direct’ or ‘ling’ relationship is
that which is normal as between a superior and
his subordinates.

(iii ) Co-ordination:’Effective co-ordination...
ensures that centrally determined policles are
applied uniformly, and that everyone has a clear
understanding of the aims of the organisation,
how these are to be attained, the degrees of
priority and so on’. There is a risk that the staff
of specialised units ‘will develop a narrow outlook,
concentrating too closely on the aims of their
own sections, perhaps to the detriment of the
organisation as a whole’.

Horizontal relationships are the most

important ones for effective co-ordination, and

it is necessary carefully to define both duties and
relationships as follows:

the class of decision; who should be
formally consulted before the decision is
made ;

and the weight to be attached to the views
of those consulted ;

who should be consulted informally, what
advisory or common services should be
used;

from whom should other classes of
decisions be sought;

‘to whom should advice be given and on
what basis;

what mestings and conferences should one
attend and for what purpose;

in which areas of work is one to contribute
to policy formulation.
The authors point out that organisation charts
usually show only ‘line’ relationships, but a//
relationships, including horizontal ones, should
be clearly defined and understood if the
structure is to be sound.

(iv) Centraiisation and decentralisation:
In most larger organisations some decentrali-
sation becomes necessary, for example in the
creation of divisions or areas for highway
maintenance work. The authors set out the main
advantages of sach system.
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4.5 Analysis: Wijlfred Brown

In confidence

Three systems

Imbalance

Apprehensgion

Out of
control

_A_Municipal . Engineering

The most detailed analysis of the total work
situation that has been made was carried out at
the Glacier Metal Company by Wilfred Brown,
chairman and managing directer fram 1939 to
1965, and Dr Etliott Jaques, the social scientist, °
Their findings have been set out in several
books including Exploration in management

by Wilfred Brown {Penguin) : ‘Our cbservations
lead us to accept that optimum organisation
must be derived from an analysis of the work
to be done and the techniques and resources
available’.

{i) Executive analysis: |t was found that
analysis of work and organisation by a member
of the firm did not give entirely satisfactory
results because of the work retationship which
the investigator has with those he is observing
or questioning. ‘Completely free. communication
is not . . . available to managers or technical
people carrying out such analysis',

{ii) tndependent analysis: This occurs when
the person carrying out the analysis is not a
member of the firm and has no executive
relationship with_anyone in the company.

In the Glacier company investigations, this
analysis was done by the Tavistock Research
Team led by Dr Jaques. In such investigations

all communications are completely confidential,
and analysis of work is carried out only at the
request of individuals, managers or groups
responsible for the work.

This approach to investigation and analysis of
the work situation has brought out data and
ideas which would not otherwise have been
obtained.

it was found that there wera three inter-connected
systems operating in the company : the executive,
representative and legislative.

By means of this analysis in depth, it has been
found that what is required jnter alia is a good
knowledge of ‘what makes up good organisations,
how it is brought into being and manned by the
people who can operate it successfully’.

(iii) Malorganisation: Work is continually
changing; individual responsibilities are increased
as new legislation or regulations become
operative, and failure consciously to adapt the
structure to deal with change will lead to
matfunctioning, and to uncontrofled adaptation,
|f objective anatysis is not carried cut periodically
the following situations will occur, according
to Brown:

(a) the organisation may partially adapt itself
to changes in work but this will result in some
people being overworked and others
underworked ;

(b) if overworked but coping successfully
the post-holder will feel underpaid ; if
underworked he may be apprehensive about
future prospects;

{c) changes that are forced on the structure
in a manner that is not explicitly recognised

FILE REFERENCE 8.04(2)
Structure {contd)

Dats sheet 8.04(1) deals with organisation charts, and the kind of
r‘nlqrmat:’on suggested by Peter Drucker and tha Treasury’s Management
Services Division as being raguired before a structurs can bea davised, This .
sheet sets out the reguirements suggasted by Willred Brown and

cansiders two top lsvel structures.

generates a feeling that the situation is not under
control. Uncontrolled adaptation does not
produce optimum organisation forms ;

{d) wheie changes are made as a result of a
series of ad hoc¢ decisions, they arise from lack of
understanding, and the situation masters the
managers instead of the managers mastering the
situation. ‘Only by understanding can managers
have a mastery of the situation”.

(e) changes that arise due to pressures rather
than from planning produce anxiety and
resistance to new methods.

Understanding

Resistance

(iv) Structural forms: The organisational
structure will be made up of job descriptions,
iob specifications, salary gradings, defined
delegations, line of command, span of control
and defined interrelationships. Yet this structure
will have a different appearance depending on
the level within the organisation from which it
is viewed. Thus Brown recognises four different
ways in which one organisation can be
described : manifest, assumed, extant, and
requisite.

(a) this is the situation formally described as
outlined in the previous paragraph;

(b) this is the situation as it is assurmed to be
by an individual and which may or may not
coincide with the manifest situation ;

(c) this is the situation revealed by systematic
exploration and analysis;

(d) this is the situation as it would have to be
to accord with the real properties of the field in
which it exists.

The Ideal situation is that in which all four
situations coincide.

Manifest

Aszumed

Extant

Raquisite

4.6 Individuals or groups

Individuals Structures tend to be thought of in terms of

individual posts mainly because of the need to
fook closely at the work content and
remuneration of each post. However, even if it
is not explicitly recognised, much of the work
in any organisation is done by groups,
sometimes set up formally, at other times
coming together informally to resolve a problem
which involves the work of several sections or
departments.
R Likert, in Mew patterns of management
{McGraw-Hill), considers that an organisation
‘will function best when its personnel function
not as individuals but as members of highly
effective work groups with high performance
goals’. .
He advocates the building of the structure by
deliberately creating such effective groups, and
linking them into an overall organisation by
_means of people who hold overlapping group
membership,

Groups
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B.04(2) MANAGEMENT

1.7 Maud report
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The factors which affect the departmental
structure similarly affect the whole structure.
Many local authorities in recent years have
reviewed their structures, spurred on by the
Maud Committee report — Management in local
government.

The recommendations included analysis — ‘a
radical review of the respective functions and
responsibilities of members and officers’; and the
adoption of certain principles of management,
These included : ‘

(a) clear division of work between members
and officers;

(b) officers to provide staff work for members ;

(c) delegation : decisions to be made at
lowest proper level;

{d) the number of committees should be
drastically reduced ; certain departments
should be grouped under one senior principal
officer;

(e) the clerk to be head of the staff and
principal officers to be responsible through him
to council;

{f) individual members of the management
board should have special spheres of interest.
The particular significance of the effectiveness
of groups was not overlooked : 'the principal
officers should work as members of a team of
managers and specialist advisers, and see that

Mamoermboard [CL] Clerke

alationships

Figure 2:
Maud's
basic

Principal offa . .
@ o organisation

the same approach is adopted by their staff at
afl levels’. The basic organisation suggested by
the report is shown in fig 2.

This organisation chart shows not only direct
relationships, ie the line of command, which are
shown by a solid line, but also indirect
relationships, ie those of ‘contact and advice’,
which are shown by dotted lines.

y This data shest is copyright and may
not be reproducad in whols or in part

4.8 Wheatley report

Dizadvantages
of 'Maud’-type
organisation

Alternative
to ‘Maud’-type
oarganisation

Figure 3:
Wheatley's
alternative

Line of
command

Disadvantages

Low afficiency

Integration

Group action

The Royal Commission on Local Government in
Scotland (the Wheatley report) pointed out that
the ‘Maud’ type of structure has inter alia certain
disadvantages; these are:
it concentrates power into a few hands;
it makes council membership less rewarding ;
it provides insufficient oversight of the work
of officials;
individual members of a small management
board carry heavy responsibilities.
Three alternatives incorporating a co-ordinating
body were suggested : policy committee;
management board (as advocated by Sir Andrew
Wheatley in a note of reservation to the Maud

PG - Polliey Committes
CEQ~=Chisf Exscutive Dificar
+—Liney of Command ' o Linen of contact and advics ony

C-Committes
0O = Chisf Obficar

cornmittee’s report) ; and cabinet. All have
advantages and disadvantages. The alternative
including the policy committee is shown in fig 3.
The line of command goes from the council
through the policy committee to the executive.
committees and finally to the chief officers.
The chief executive officer has a ‘contact and
advice’ relationship only with the chief officers
although his line of command emanates from the
policy committee,
This system was recognised as having two
disadvantages:
it would not provide conditions for the
maximum efficiency or speed in reaching and
executing decisions ;
it would not achieve the same degree of
integration of the administration as would be
the case if chief officers formed a hierarchy
under a chief executive officer.
The effectiveness of groups was emphasised in
the Wheatley report too : "Chief officers cannot
afford to be merely narrow specialists: (they)
must . .. regard (themselves) as forming part
of a larger team under the chief executive officer,
and be constantly aware of the links with other
services and of the place which each takes in the
work of the local authority as a whole'.
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4.9 Coventry

Purpose

Aim

Commitment

Co-ordination

The structure

Chief officer
team

Programme
area teams

Control
groups

CPIG

(i) J D Hender, chief executive and town clerk,
states (see Bibliography) : "The whole purpose
behind the development of the management
system in Coventry is to assist the elected
member to make the most effective policy
decisions and to ensure the most efficient
implementation of those decisions’.

{ii) The management system is based on a
corporate approach, and it embraces the
concepts of programme budgating. It includes
‘research, evaluation and advice on policy
formulation, the allocation of resources and the
implementation of plans and programmes’.
The process involves elected members and
officers working in close co-operation and is
thus the concern of everyone in the local
authority, not only of a selected few,

{iii} ‘The aim of the system is to ensure that the
whole organisation is working towards
corporately agreed objectives in an efficient and
offective way.’ This requires

(a) members and officers totally committed
to corporate working ;

(b) Co-ordination batween members and
officers ; between officers in different
departments ; and between those who make
decisions and those who implement them.

(iv) The structure is shown in fig 4, the corporate
organisation. At its head stands the city council,
tha policy committes (whose responsibility it is
to advise the council on overall policy
formulation and the level of future resources), and
the service committees,

(&) At the head of the officer organisation is
the chief executive and town clerk and the team
of chief officers.

(b} There are nine programme area teams
(seefig 4) which are grouped in relation to
overall objectives, and which are responsible for
advice to chief cfficers on policy formulation and
resource allocation, They are inter-disciplinary,
representatives for each team being drawn from
the principal officers of the departments whose
activities are covered by a team’s objectives, and
from other units concerned.

(¢) There are seven control groups (see
fig 4) which are responsible for managing the
implamentation of the approved capital
programme. Thase too are inter-disciplinary teams
and are established to coincide with the main
categories of capital schemes. Group leaders are
drawn from senior officers in three departments:
city engineer’s, city architect and planning
officer’s, and associate town clerk’s.

(d) The capital programme implementation
group (CPIG) co-ordinates control over the
capital programme and the work of the
programme area teams. It is composed of chief

Municipal: Engineering Data Sheet

FILE REFERENCE 8.04(3)
Structure

ME dats shests 8.04(7) and 8.04(2) consider tha basic requirements of
structure: analysis, the principlas to ba Incorporated /n the managemant
process, and refationships batween posts, organisation charts. and the
recommandations of tha Maud committes and the Wheatley commission on
the whela structure of & local authority. This sheet describes two such
structures (Coventry and GLC) which have been avoived fram traditional
structures but which are quita different from them.

THE CORPORATE ORGANISATION

COUNCIL
POLICY COMMITTEE
SERVICE COMMITTEES

| CHIEF EXECUTIVE AND TOWN CLERK [
proer—— CHIEF OFFICERS | e
o) CAPITAL PROGRAMME
Cantral co-ordination and PLEMENTATION GROLPS
4 srvicing 1o P. A, Taams,
PROGRAMME AREA Control Groups & Departrménts CONTROL,
TEAMS GROUPS
1 Education ﬁhlm Assoclate 1 Houslng
2 Health & Soclal Plsening Treasurer g:: 2 Education
w Otticw 3 Genenl
3 Public Provactio Lnd Finsnce | Mapower 4 Contral
4 Noutin Unht Unit | Unis 5 Maln Drainage
5 Tramportation
& Tramportation
§ Labwre 7 Comprehensive
7 Commarce/ Industry Land Axssmbly
B Environmant
9 Guneraf Support
CORAPORATE SERVICE DEPARTMENTS
Education
Houaing
Forward Planning Units Soclal Sarvicet Implemantation
Enginsent
Flre Brigade
Haalth
Othany

Figure 4: Coventry’s corporate organisation

officers under the leadership of the chief
executive and town clerk who meet daily
informally, and weekly on a formal basis.

E:I't‘.’“'“ (e) The corporate organisation includes three
resource units (see fig 4) — land, manpower,
and finance — which advise the programme area
teams, the control groups and departments on
the shaort and long tarm availability of resources
and their affect on implementation of the
capital programme,

Forward (f) Forward planning units have been

planning h . .

units established in the main departments together
with officers in the smaller departments who
have a particular responsibility for forward
planning and information.

Flexibitity

(v) A structure as complex as this could tead to
rigidity in practice, end to avoid this happening
Mr Hender states: °. . . there must be a degree
of flexibility, for in no sense does the
management system seek to impase a set of
rigid rutes to be followed regardless of
circumstances’.
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10 Greater London Council
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(i) Since 1968 three major changes have taken
place; they involve the reorganisation of the
committee system, modifications to the
management structure, and the introduction of
a planning—programme—budgeting system.
Fig 5 illustrates the GLC’s organisation for
programme management showing the
relationships between the council, committees,
chief officers’ board, programme boards and
departments,

(a) The committee system includes the
teader’s co-ordinating committes, a policy and
resources committee, a strategic planning
committes, and 11 exacutive committees. In
addition there is a committee for staff appeals,
and sub-committees to deal with individual
services.

(b} Highways and planning have been
integrated under two joint directors and a post
of controller of services has been established to
co-ordinate the work of departments such as
publi¢c health engineering, licensing, ambulance,
fire brigade, parks and cultural activities.

(¢) A board of nine chief officers has been set
up consisting of the director-general, treasurer,
director of establishments, architect, valuer and
estate surveyor, director of housing, controller of
services, and the joint directors of planning and
transportation.

The board mests once per week, and among
other things it resolves or clarifies differences
that previously emerged at committee level as
inter-departmental disputes.

(d) The GLC's work falls into five
programme areas, each with its own
‘programme board (see fig 5) composed of the
heads or senior officers of the departments
principally involved, together with reprasentatives
of the central departments and the programme
office’.
The programme areas are: strategic planning,
housing, transportation, health and safsty, and
arts and recreation.

(ii) A comprehensive planning—programming—

budgeting system for managing the activities of

the GLC as a whole has been developed. Its
_essential features are:

(a) 'the clear definition of goals from the
top downwards’;

(b} ‘the integration of long-term planning,
meadium-term action plans and yearly budgets';

{(c} “the development of relevant information
for allocating resources and for controlling their
use once allocated’;

(d} “the periodic, in-depth consideration of
the various alternatives for reaching the council's
objectives’.

(iii) The main parts of this PPB system should
be in being by 1 April 1973. These include:

(a) *. .. an across-the-board programme
structure in which all existing and proposed

v
CENTRAL
ST T e |

PLAKRING

STRATEGIC | | ENVIRCNMENTAL
PLARNING

PUNLIC SERVICES
ampor | fige
ANCE

RIGADE;

HOUSING. I

THAIES | TOWN

AATS AND
NEAL DEVEL FRECREATION

L P —— f
CHIEF .
1. I OFFICEAS »
r— - BOARD 5
! b I ! ;
[ [ I I 1§
[y}
HEALTH [
STAATEGIC . ; ARTS AND GENERAL
FANNS| |rassrontanion| | Housio Pk RecAEATIOR | { SEWVICES §
3
[T 14| w
nLeAD” GENTAAL DEPARTMENTS SUPFORT DEPARTMENTS 4
DEPARTMENTS Trniirecrer Daversl, " [Protrmusil ad Trads $
e T
Architecture snd civic dalgn
Flanning and tramspartaton Mechasical and elacuical
i Vatustion and estates
Public haalth enginsertag Legal and Pasliamantaty
Fira brigads BESFONSIOILITY i
Licensing Seientific branch
NInES Compuler services
Parks 1 DEPAHTMENTS - e "
Royal Featival Hall Ressarch and imelligence units

PuBlic informatea branch

Figure 5: GLC's organisation for programme management,
showing the relationships between the councll, committees,
chlet officors’ board, programme boards and departments

Notes: _‘_Hsfor to numbers on the chart)

(1}

hese are the leader's co-ordinating, policy and resources {also

concerned with transportation through London Transport}, finance
and scrutiny, establishment, and general purposes committees.
There is no specific programme board for general services, which
is controlled directty by the chief officers board.

Some of thesa also have support functions.

2)
;22 Some of these also have central or support functions.
5

Some of these also have central or lead functions.

activities are grouped into programmaes classified
according to their objectives’.

F:;:'V”’ (b) ‘a muiti-year programme plan/budget

P showing not only costs {and revenues) for each
programme over a five-year period, but {also}
the cutput and the manpower and other
resources required’;

Up-dating {c) ‘formal arrangements for up-dating the
programme plan/budget and for changing it to
accommodate new proposals’; ]

:‘:;i“i‘;'“d (d) ‘formal arrangements for programme-

v review and programme analysis’;

’.“f‘:;':"“"“ (e) the establishment of an information

ve system, capable of providing ‘both adequate
data for plannring and defining objectives, and
for quantifying output and measuring a
programmae’s impact’.
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Data Sheet 8.04 (1), (2) and (3) Structure Commentary

Most local authorities and their departments have had to absorb
large amounts of new work over the years, and the organisation has been
forced to adapt itself to the additional work load. The writer would’
think it rare for a department to have thought its structure through,

and certainly not by systematic analysis as outlined in these sheets.

Published staff charts are similar to that of Torbay, and tell
very little. It is doubtful if any department, even ohe having job
"descriptions, has an explicit statement of relationships between posts.
Yet problems aré continually met with which demand that these

relationships are defined.

One difficulty here is that a really good post-holder will change

its rple and content.

Reorganisation will mean that structﬁre will have to bg thought
about very carefully where, for example, several small authorities are
coming together to form one large one. Job descriptions and role
relationships will surely need to be much more carefully defined than'.
hitherto, if the sysfem is to wofk.- It will be interesting to see how
manf of the new District Councils héve'actually consciously thoughf .
their new structures through, before appointing staff. (N.B. Vide the
w;iter's paper, "Management Organisation in a District Council's
technical services department", presented to the PTRC Summer'aﬁnual

meeting, University of Warwick, July 1974).

At member level the whole thing becomes more complicated, because
of their variable educational and personal abilities. Many members
seem to be only interested in complaints from residents. To set up a
structure for them on Maud or Wheatley lines would leave them without

the role at the top.
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The structure at the top must therefore continue the half fiction
that only members form the policy formmlation body. Members will of

course continue to make the final decisions on policy matters.
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4.11 Bains’ main principles
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There are eight main principles on which the report
is tounded, and summarised these are:

(a) There must be clear understanding by members
and officers of their respective roles so that they can
forge an effective partnership.

{b} The managemant structure should snable every
g\am er to find satistaction in fulfilling his particular
esires, .

(¢} Meonitering and reviewing performance is an
activity of the greatest impeortance.

{d) AN decisions should be taken at the lowast
practiceble level, and there must be full acceptance
of the principles of delegation to officars.

{e) The ingrained departmental approach to
management is no longer appropriate. Local
suthorities are urged to adopt a corporate approach
50 a8 to ensure that their resousces are most .
effectively deployed.

(f} Thare should be & policy and resources
committae which would aid the authority in seiting
objectives and priorities, co.ordinating and
controlling the impiementation of those objectives,
and monitoring and reviewing performance,

{g} Each authority should appoint a chief X
sxecutive who should have outstanding managerial
zbility and personality.

(h) Manpower is a leading resource of any

authority and must be properly depleyed, The
appointment of a senior officer responsible for
personnel managemant is crucial.
The report peints gut that it is the process of local
govarnment management that needs to be changed
and that changing the structure will not necessarily
achieve that result though it may well facilitate it.

4.12 Policy and Resources committee

Major
resources

Sub.
commitiees

Pertormance
review

This committee, which is central to the new
structure, would have ultimate responsibility for the
major resdurces of the authority — ie finance,
manpowasr, and land (including buildings}. It would
be supported by four sub-committeas: one for each of
the three majer resources and which should deal
only with matters of major impartance; and one for
manitering and raviewing parformance. This sub.
committea would be capable of underaking a
datailed invastigation into any project ar departmant,
the general responsibility for the regular monitoring
and review of performence being carried out by the
raspective programme committee.

4.13 Grouping services and functions

Few
committees

Programme
areas

There is no ideal number of committees but basic
management principlas suggest four rather than
14. Grouping of services and functions is therefore
desirable.

- Tha report advocates & committea structure based on

programme areas linked to the authority’s main needs
and objectives because this encourages a corporale
rather than a departmental approach. Each
programmae araa committes would be able to call on,
and be serviced by, the skills and experience of
different departments.

4,14 Departments

Professional
base

Any new structure should be built on the existing
professional base. Heads of depastments must retain
responsibility for the eflactive and efficient running of
the services for which they are responsible, It is
neither necessary nor desirable tor the committes
gnd the departmental structure to coincide.

4.15 Management team

Six

Carporate
role

A small management team of about six chief officers
led by a chief executive who has no departmental
responsibility is needed in each authority. .

The management team, madae up of principal chief
officers, would have a corporate identity and play a
positive role in tha corporata management of the

.authority, Its members would not ect primsrily as

representatives of their own departments,

4.16 Possible management structures

A Municipal

These structures, which are all described as
‘possible’, include only major functions, Minor

apartments would generatly be placed under the
genera) administrative umbrella of a major
dapariment.

FILE REFERENCE 8.04(4)
Structure

This sheet givas detaiis of the recommendations on

structure madea by the Bains report, The new lccal authorities,
management and structure (HMSO), which saeks to extend the
corparare approach to all the new authorities to be sef up in 1973,

NON-METROPOLITAN COUNTY
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COMMITTEE
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Suh- ul- Sob Rwviaw
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Speisl Plansing &

v

|
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Committet  Comminian Commuies  Cammutien
Figure 6: commities structure
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Figure 7: departmental structure ‘A’. This is no more than an array
of possible departments,
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# htembers 0f manpge/ént team.
Figure B: deparimenta) structure "B, an alternative dapartmantal
structure incorporating grouped functions within directorates, Such
roupings should be Iogical ones and lead to full integration of
ormerly separate departments,
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Figure 9: committee structure "A’. This is a8 structure

based on three

programme committees. The anvironmaental commities would include
highweays and drainage.
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COUNCIL
-
POLICY AND
RESOURCES
COMMITTEE
Fianace Parsonnel Land Purformpace
[ £ Y ol RArven
N Comminar Commires Comm Seh CommTrer
N - Develapmont Eavunmnaatel
Hauzing Raciation ¥ Sorvers m -
Sorvicrt Amaastes Commenien
Commme Comaetins [

Figure 10: committee structure "B°, an alternative structure based on
four programme commirtees. The development commiltes would lose
leisure services and gain highways.
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Figure 11; departmental structurs — larger districts
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Figure 12: departmental structure — average districts. an alternstive
departmental structure for medium and smaller districts incorporating
& chis! technical officar responsible for all design and construction
work.
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Figure 13: committes structure. Having few statutory functlions, the
structure can be simple.
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| CHIEF EXECUTIVE I
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Figurs 14: departmental structure. The members of the mar{agument
team would ke the planning officar, treasurar, secretary 8nd surveyor,
but all chie! oficers could be members as there are so few of them.

METROPOLITAN DISTRICT
I COUNCIL |

POLICY AN
RESOQURCES '
COMMITTEE
Fiaaste Prssanal  Land Priwmance
tel- L™ - Faviaw
Commitier  Commirse  -Comunittre  Sob Commeties
Educati Social Develéomad] Recriation  Envrenmental !1-"-‘
l:—-n':u Lpvices Samviens L Haith sad  Servers
Cameurttes  Commulize Amenties  Camired Cammrign

Cotmities  Committag
Figure 15: committea structure. The development services committee

inciudes highways.
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Figure 16: departmental structure ‘A’
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Figure 17: departmental structure ‘B’, an alternative structure
incorporating groupad functions within directorates.
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Data Sheet 8.04'(4) Structure. Commentary

This sheet deals only with the structure aspects of the Bains report.
The report is in some ways rather superficial in that it assumes for
example that readérs know what is meant by corporate management. Never—
theless, it is a good step forward in the evolutionary process of maﬁage—
ment in local government. Full benefit will only be derived from it if
énough'local government officers have a good background in general

management knowledge.

One magor defect in the structure is that it is proposed to have a
management tean of principal officers, the other chlef offlcers being
brought in for discussion as necessary. Thus in the suggested structure
for a nonfmetropolitan county there are more chief officers outside the
management team than inside it. There is no discussion in the report of
the way in which this kind of set-up can be welded into corporate

management.

No doubt the programme area concept which is central to the reportts
philosophy would help, but there is nevertheless likely to be a strong

tendency for the excluded chief officers to attempt to be independent.

It is unfortunate that the Bains wurklng group contained only clerks
and treasurers because for this reason alone it will be less acceptable
to the other major professions than it would have been had they been

represented on it.
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4.17 Paterson’s main principles
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These are described as the corperstones of the new
structures, and summarised they are:

(a) There is a need for a corporate approach not

only within a single authority, but between
authorities, and with central government.

{b} The council is the body in which the authority’s -

broad policy objectives and the major commitment
of resources should be fully discussed and decided.
The power of decision-making must in the end
remain with the council.

(¢} There should be greater devolution of decision-
making ; issues should be dealt with at the lowest
level consistent with the nature of the problem.

(d) The local councillor should be invited to
participate in committes discussions where issues
of particular concern to his constituency are under
consideration.

(e) All but the smallest autherities should have a
policy and resources committee consisting of
between 8 and 15 members depending on the size
of the council. It should be responsible for
identifying and setting out for consideration by the
whote council, the fundamental objectives which
the council should be aiming to achieve, charting
the broad course to be followed and setting the
policy guidelines.

It should co-ordinate the activities of other
committees, and monitor and review the perform-
ance of service committees and departments. A
majority of its members should be the acknow-
ledged leaders and opinion formers,

FILE REFERENCE 8.04(5)

Structure

The Bains report ralated to management and structure of
local authoritias in England and Wales. The Paterson report,
The new Scottish local authoritias organisation and
management structuraes (HMS0, 1973} is the analogous

‘'manual for Scotland, This sheet sets out the structuras

recommended in the report, and the principles considered to
be basic elements in all those structures however much they
may very in datail.

Committee
role

Advice to
party groups

Management
team

Chiat
executive

The
executive
offica

(f) The service committees should be responsible
for policy formulation and implementation in their
own particular spheres of interest within the
framework of an overall policy plan.

(g) Effective arrangements need to be made for the
provision of officer advice to the party groups prior
to decisions being taken.

(h) It is necessary to have a cohesive team of
officers having an acknowledged leader working
to a common set of objectives. The role of the
management team is 10 give co-ordinated advice
an policies and major programmes of work.

(i) There should be a chief executive as head of the
authotity’s paid service, accountable to the council
for the provision of co-ordinated advice and the
effective implementation of agreed policies and
plans. He should have direct authority over and
responsibility for all other officers except where
they are carrying out statutory duties or are
exercising their professional judgment.

(j) The chief executive should not have direct
responsibility for a major department of the
traditional type except in the smaller authorities,
However, in the larger authorities he will need a
a substantial degree of support and this will come
from the "executive office’ which will consist of the
director of finance, a director of administration, and
in the largest authorities of all, a director of policy
planning who would be responsible for the policy
planning unit, research and intelligence, and
programme area team co-ordination. These officers
could be designated as depute chief executives.
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ISTRICTS

parate structures are shown for large and small distrrcts (population range 1,147,000 to 9,000}, but no classification of authorities
0 one oOr other category is made. The proposed structures are guidelines which can be adapted in the light of particular local
cumstances.

) Large
COUNCIL
POLICY AND RESOURCES
COMMITTEE
AVICE ‘ RESOURCE
MMITTEES = . | i OMMITTEES
using Environ- Leisure General FinaLco Manlpomr Planning
mental and DutROses and
health recreation development

gure 6: Committee structure

cTTT T
| CHIE.F EXECUTIVE |
[ I I_J.__I i 1
l N T g o . . 7 | ]
ector, Director Director Director Director Director | Director Directar . Director Director
of ' ot of I o of | of of of of
using physical cleansing - sanitary | finance admini- | libraries leisure architeg- building
planning - - services | stration | and and tural and
' L._ ——— s . —— e ] MUSEUMS recreation sarvices works'

—— — — e v+« the exscutive offica

yependent on existence and scale of direct works departments
gure 7: Officer structure

) Small
the smallest districts the counci! itself would perform the role of the policy and resources committee.

1
@N i CHIEF E){ECUTIVE
} | ] | 1
POLICY AND RESOURCES Director  Director Director Director Director
COMMITTEE of of of of of
[ housing  environ- technica! finance admini-
1 1 J | I mental services? stration
anning Housing Environ- Leisure Goneral health®
d mental and purposes
velop- health* recreation? Heads of leisure and
entt : recreation functions
* Will probabiy have direct responsibility as 8 director of one of the main
i departments.,

xcept in districts within general planning authorities. * Responsible for cleansing and sanitary services.
n the smallest districts environmental heslth and leisure and recreation * Responsible for architecturs, direct works and, where applicable, physical
ould be combined. . planning and building cantrel,
gure 8: Commiltee structure Figure 9: Officer structure
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POLICY AND RESOURCES

COMMITTEE
ERVICE RESOURCE
OMMITTEES COMMITTEES
! | 1 A i 1
Educa-  Socisl Pclunger Smluoram W:!lor Hnlads Lei]sure Consumer Police General  Finance  Man- Planning
tion work Transport and protection and purposes power and
sutharity, tecreation fira develop-
ment

e ————————
: CHIEF EXECUTIVE !
1
N A" (v ey N AV 1
f ] T 7 T | T 3 T T T 1 LI 1 1
roctor Director Director Director Director Director D;r-cmr Dllrector D’nreclor D;recu:r : Director Director D;rector. Chief Fire- Assassor
of of ol ol general O o o o of of [} I con- master
juca- socisl  roads water sewer-  peasssn- leisure  con- physical archi- | finance admini- policy | smble
n work age ger and sumer  plan- tectural | stration plan- |
trans- recrea- protec- ning services ! ning
port tion tion
axecu-
tive
s o= o= we = e the executive office
igure 2: Officer structure applicable to Strathclyde
COUNCIL
POLICY AND RESOURCES
COMMITTEE
RESQURCE
ERAVICE s : . COMMITTELS
OMMITTEE i
1[ } Solc'al Trnlns Leilsure CoLsumer Pollice Ge!\aral Finane Manpower Pladnning
ucation ) . i d " purposes : an
wWork poration and Pprotection an devst
' and basic tecrestion fire? r:::tgp

services®

Except in Lothian, Grampian and Tayside which would have ssparate committees or sub-committees for roads, for sewerage and water and for public transport.
Except in Highland, Bordars and Lothian whers thers will be joint committees.
Highiand, Borders, and Dumfries and Gallowsy would atso require sub-committees for planning and building applicatians.

igure 3: Committee structure applicable to Borders (99,000), Central (263,000), Dumfries and Galloway (143,000), Fife (328,000),
rampian {(437,.000), Highland {(175,000), Lothian (742,000) and Tayside {397,000). Estimated populations are in brackets

| J ]
|__CHIEFEXECUTIVE |}
- , T T I ] | T i ! —) —
rector gl-mctor ‘{)'nrnclor Dfuactor gfirecmr D'irector D’ireclor Director  Director | Dirlector Director Director: Chilef Fin!- Assessor
. ] . -] o of of of of of -
uca- social roads sewer- public feisurs con- physical  archi- : finance  admini- policy Z?al?:;le master
n work age and  trans- and sumer plan- tectyral stration plan- |
water port Tecrea- protec- ning services ning
tion tion e ———————- d
= === ~— o= o= —= the exscutive office
igure 4: Officer structure applicable to Grampian, Lothian, and Tayside
e m———— B!
| CHIEF EXECUTIVE ]
I -—------l-----n---a-n-q-----!
[ T 1 T 1 1 ]- | . IJ—‘I l I i 1
rector Director Director Director Director Director Director i Director Director § Chief Firg~ Assessor
of of of of of of of of ! . con- master
uca- social enginoer-  leisure con- physical architec- | finance admini- | stable
n work ing end and sumer ~ plan- tural stration
techni- recres- protec- ning services s e
ctl tion tion
services
= = o= tha sxecutive office

igure B: Officer structure applicable to Borders, Central, Dumfries and Galloway, Fife, and Highland
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ISLANDS

These are most-purpose authorities whose population range is
31,000 to 17,000,

] COUNCIL l
I__l-—.—l
POLICY AND RESOURCES
COMMITTEE
y l 1 e serseasn
Educz!tion Socl:ial Trans- Leisure Housing Environ- General Develop- Joint Joint
work portation and mental purposes ment . police fire
and basic recreation health planning
services and and
contro] control®
' |n Orkney and Shetjand.
Figure 10: Committes structure
CHIEF EXECUTIVE®
i I i | i | |
director Director Director Director Director Director Director Director
1 of of of of of of ot
ducation social anginsering consumer housing leisure finance administration
work and protaction and
technical and recreation
services?! environmental
health
' Will probably have direct responsibility as a director of one of the main departments.
" A separate director of physical planning may be required in Orkney and Shetland
Figure 11: Officer structure’
>

" (D This data sheet is copyright and may

not be repraducad in whole or in part

Published by Municipal Englneering Publlcatlons itd, 178-202 Great Portland Street London W1N 6NH, talaphono o1 637 24-00
and prlntad by Diemer & Reynolds Ltd. Eastcotts Road, Bedford MK42 OLA.

39



Data Sheet 8.04 {5) Structure. Commentary

There are criticisms of two kinds of this report: one that it is

badly written, and two that its recommendations are unsound.

Dealing with the first criticism, the report is a jumble; related
matters are scattered throughout the report and the whole thing gives the
impression of hav:t.ng been pieced together. 1In p_laces, it is contra-
dictory. A good e}ra.mplé of jumble is the chapter on 'comerst-ones', on
which this sheet is based. It is very difficult to identify these
comerstones in the text and the writer?!s li_st given in the sheet may be

different from other people'!s lists.

So far as the recommendations are concerned, the most controversial
is the setting up of an 'executive office! which will cause much dissent
among the professions not admitted to that select group. For other

criticisms, see ‘LOcal,govemment studies’', February 1974 (leading

article), and ME, 12.10.73, page 2253.
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WHNAGERENT

@AUTHORITY

Types

_Rational

Traditlonal

Charismatic

Sphere

Authorlty

Compulsion

Authority is defined by Wilfrad Brown in
Organisation (Heinemann 1971) as ‘the quality
of a role (or a group of roles) that sanctions the
incumbent to act within defined limits.’

5.1 Max Weber

{i) Legitimate authority: Max Weber
(data sheets 8.01 and 8.02) was a scholar whose
particular interest was formal organisations,
including bureaucracy. In The theory of social
and economic organisation (The Free Press) he
distinguished three basic types of legitimate
authority which corresponded to his own three
basic types of organisation, Thus authority is
based either on rational grounds, traditional
grounds, or charismatic grounds:

(a) authority rests on the lagality of rules, and
on the right of people promoted to positions of
authority under those rules to issue commands.
Obedience is owed to the organisation which is
impersonal. People exercising authority do so
only within the limits of the formal authority
given to them, and are obeyed only because of
that authority. This is the basic bureaucratic
position and corresponds closely to thatin
local government;

{b) authority rests on the established belief in
time-honoured traditions, and the legitimacy of
the status of peopla exercising authority within
them. Obedience derives from the personal
loyalty which is owed to the person who
occupies the position of authority;

{c) authority rests on the devotion of followers
to an individual person of exceptional sanctity
or character, and in the belief of his right to set
standards or issue instructions etc. Obediance is
given to the leader by virtue of his qualities and
the personal trust that his followers feel in him.
Waeber points out that these types or qualities are
not mutually exclusive.

{il) Authority in bureaucracies: Weber
stated that there is in a bureaucracy a specified
sphere of compstence for each office or unit.
This involves:

(a)} a sphere of duties which has been defined
as part of tha systematic division of labour in
the organisation;

(b) the office-holder being provided with the
necessary authority to carry out the specified
duties;

(c) the definition of the means of compulsion
and any limitations on its use.

He noted howsver that units having these
characteristics do not necessarily have powers of
compulsion, Thus he distinguishes between
authority, by which instructions are obeyed
without compulsion, and power, which is
supported by compulsion.

FILE REFERENCE 8.05
Authority

Each person exercising an executive function requires authority
to do so; whence is this authority derived, how is it exercised
and what constraints are piaced on it? This date sheet
examines somea of the more important answers that have been
given to these qusstions,

Types

Impersonal

Parsonal

Types

Accaptance
by reciplent

Conditions
for acceptance

Municipal Engineering

5.2 Henri Fayol

Managerial authoerity: Fayol recognised

that the authority exercised by every manager,
which he defines as ‘the right to give orders

and the power to exact obedience,” was
composed of two parts — impersonal (ex officio)
and personal (data sheet 8.03):

{a) impersonal authority is derived from the
office or post itself;

(b) personal authority is derived from the
personal qualities of the manager — intelligence,
experience, moral worth, ability to lead etc,
Personal autharity is the indispensable
complement of official authority in good
managers.

5.3 C |1 Barnard

(i) Personal and post-holding authority:
Barnard takes a perceptive view of authority and
in The functions of the executive (Harvard
University Press 1938) he sets out two aspects of
authority : subjective and objective. He defines
authority as ‘the character of a communication
(order) in a formal organisation by virtue of
which it is accepted (by the recipient) as
governing the action he contributes . ..’ This
means that orders and instructions will be obeyed
only if the recipient himself acknowledges that
the parson giving those orders or instructions
has the necessary authority to do so.

(a) Subjective: This is the personal aspect of
authority ; the acceptance by the recipisnt of an
order as authoritative.
if an order is ‘accepted’ by the recipient, this
confirms its authority, and it will be acted upon.
Therefore in this context the person who decides
whether an order has authority or not is the
recipient, not the giver of the order. Thus, in such
cases authority is not derived from the office
or post,

Barnard states that a person can and will accept
a communication as authoritative, only when
four conditions simultaneously exist :

he can and does understand the communication ;

at the time of his decision he belioves that it is
not inconsistent with the purpose of the
organisation;

at the time of his decision he believes it to be
compatible with his personal interest as a whola:

he is able mentally and physically to comply
with it.

The success of an organisation depends partly

on the carrying out of orders and since employees
have an interest in its success, they are influenced
to ohey orders unless they are entirely
unacceptable.

(b) Objective: This is ‘the character in the
communication by virtue of which it is accepted.”
The maintenance of objective authority depends
on the operation of the system of communication

Data Sheet
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in the arganisation. It is derived from two
sources : position, and personal qualities,

Position Authority of position is derived from the office or
post, because people impute authority to orders
from superior posts; itis largely independent of
the persaonal abilities of the office-holder.

Personal Authority of ieadership stems from the personal

qualities qualities and suparior abilities possessed by some

5.6 Why rules are obeyed

Professor P H Nowell-Smith in Ethics
(Pelican 1254) considers why a man obeys a
rule on a particular occasion, and says that
when the explanation is given in terms of -
motives, the motive may be ona of the
following kinds :

. Rationall i
people. Other people impute authority to what is stionallty sirf‘a)k;::a::;em":": seer: o h'tmv:: b:f tahc‘;it:::siz
said because of those parsonal quatities. hpt itis h st con amenh_ V‘ 9
Coercion (ii} Application of authority: To sum up, Penatty w (:’)G::; Irulls @ w:"‘::° acn 'Z"g' & sanction
Barnard's view is that 'Authority lies always with and he is a fre';na\ythe pporte ncvs oi?br o
him to whom it applies. Coercion creates a it aid of the consequence eaking
3223332 't':f'aﬁh:r‘f&“.lﬁslif.fa?:f 100 pso facto Conformity (c) he may desire to obey the rule simply to
Co-operation  *Authority is another name for the willingness ?‘r"'_‘f‘,"m to the ‘:;?del’" use In his soclety.
and capacity of individuals to submit to the Dty (';’)'shi"r:::?b;:‘:h"ﬂ“:ﬁ:"f‘:f“ﬂ':gm’: " ke, and
necessities of co-operative systems.” . . . L !
Paradox How is this apparent paradox resolved ? Barnard 'af;z:;:lgf'z:t;"oral one, this motive is called
: not issued that c ill .
f‘lao‘;sbeo:)?;?e?;ebeca:.ls:fo do so ?:&tdoé::;roy These possible explanations are not mutually
authority, disci'pline and morale. exclusive according to Professor Nowell-Smith,
Rosemary Stewart in The reality of management ‘AJ;T::;;‘:QV are g:nleratlhexpsI:natcl’c:tn:‘-';:3?:::2
{Pan Piper 1967) says ‘A wise manager knows of Barnard aa; ‘;’:";: :’e' e\:h pp
the limits of his own authority and, as far as i nd Follett on authority,
possible, aveids weakening his autharity by .
trying to exercise it where it is likely to be 5.7 Sanctions
challenged or ignored.” Similar views were (1) The exercise of authority is supported by
oxpressed by Mary Parker Follett in 1925 in the threat of the use of sanctions if necessary,
The giving of orders, |ater published in What are these sanctions and how effective are
Dynamic administration (Harper). they?
. . Application Fayol said that the application of sanctions to
5.4 Chief officer’s authority acts of authority forms part of the conditions
Sources {i) Authority is conferred by statute on councils :?;?:J;:lt;oe?fzgf :;';i?;ﬁ?:tia?:: |(t:;g:rr:'ira!ly
and in some cases directly tc_: pfflcers. Itis also This arises in part at least because the complexity
conferred on officers by decisions of councils of large organisations is such that important
or their committees, by conditions of service, . .
and by qualifications and experience. d::s'::n:ioar:: rarely the responsibility of one
Executive {ii) For example the general conditions of Purole pers Th h dith f ,
head service of the joint negotiating committee for B pk (ii) The scheme of conditions of service
A . .. ] ) 00 (paragraph 71, Discipline and efficiency) states
chief cificers (JNC) state that ‘a chief officer that “The chief officer of each department shall
shall be the executive and administrative head be responsible for the management and
of the department o‘f which he Is chief OffIGGI". discipline of his department. A chief officer may
He shall be responsible therefor to the council suspend any member of his staff for gross
through the appropriate committees.’ . . ' . .
Personal (iil) A chief officer’s professional qualifications, V":‘:;ﬁ;do‘;";r;; ol by & Coetiao e hing
personal qualities and experience will determine officer to releqate zr dismiss him. and the reasons
the extent of his ‘personal’ authority as defined for it. The offigcer may appeal '
by Fayol. The general exercise of authority cannot rest on
. A the use of sanctions; indeed if it becomes
5.5 Authority and responsibility necessary to use sanctions it is clear that the
nseparable (i) Important management writers — eg Fayol, post-holder is not suited to the post, and it were
Taylor and Urwick — believe that authority and b?tter that a more s_untable role \_nrere found for
responsibility are inseparable. ‘Responsibility Rim than that sanctions be epplied.
is the corcllary of authority and wherever
authority is exercised, responsibility lies.” @BIBLIOGRAPHY
Responsibility (i) In Fayol's view it is relatively easy to . .
pschewed establish a manua! worker's responsibility, Fayol, Henri, General and industrial management,

but at higher levels in an organisation, as
work becomes more complex, and many
more people are involved, it becomes very
difficult to establish the degree of
responsibility of each person. Ha said that
while authority is much sought after, the
opposite applies to responsibility.

hecountabil ity {iii) Taylor said that it was essential for the
conception of authority and responsibility to
correspond. Any individual or group to whom is
assigned authority for which he is or they are
not held accountable to someone will tend to
exarcise that authority with decreasing
effactiveness.

Pitman, 1969.

Pugh D S, editor, Organisation theory, Penguin
modern management Readings, 1971.

Simon, Herbert A, Administrative Behavior,
second edition, The Free Press, 1968.

Urwick L, The elements of administration,
Pitman, 1947,
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Data Sheet 8.05 Authority. Commentary

The views of Bamard and Follett on authority have been known since
the late thirties, yet people promoted to a position of sehiority even
now often have to find out by trial and error that it is only possible to
issue instructions that will be followed. In practice it is probably
better not to issue instructions at all, but rather to 1ead.subordinates
to arrive at the desired conclusions themselves when one can be sure that

the work will then be done in the desired manner.

The local authority position is somewhat confused; -e.g. if the
council's job is to make policy, .and the officer’s job is to carry it
out, who ought to have authority over appointment, prbmotion, and
dismissal? So far as these matters relate to staff, that authority often
lies with the members acting collectively in committee or council. Since
a committee can override a chief officer in these matters, is this not
inconsistent with his stated responsibility to be the 'executive and
administrative head of his department'? The writer suggests that it ié.
Does it lead to fetaining ineffective officers in positions which do not

suit their particular talents? The yriter suggests that it does.

Can .a chief officer be held respoﬁsible as stated for his department
if he does not have authority over appointment, promotion, and dismissal?
The writer suggests that he cannot. Is it really possible for the. clerk
to havé as stated tauthority over all other hgads of departments! in
certain respects only. The writer suggests that authority cannot be
qualified in this way. The question of whether authority and responsi-

bility are inseparable or not will be discussed in later Sheets.
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VHNAGERENT

@ CORPORATE MIANAGEMENT
6.1 The traditional approach

Disunity

Departmentalism

The Maud committee report Management of
local government stated that there was a
tong tradition of associating a particutar
committee with a specific service, a practice
which was hardened by the requirement of
statutes that for certain services, specific
committees should be set up. ‘There exists
therefore in local authorities in this country
an organisation which is based on separate
parts in each of which there is gathered the
individual service with its professional
departmental hierarchy led by a principal
officer and, supervising it, a commitiee of
members. There may be unity in the parts,
but there is disunity in the whole.’

This departmentalism is emphasised by the
status clause of the general conditions ol
service of the designated chief officers
{Recommendations of the joint negotiating
committee tor chiel officers, schedule 11,
July 1970) which states that ‘a chief officer
shail be the executive and administrative head
of the department of which he is the chief

- officer. He shall be responsible therefore to

the council through the appropriate
comimttees.’

FILE REFERENCE 8.06
Corporate management

‘The New Local Authorities, Management and Structure’
(HMSOQ) 1972 (the Bains report ) states that the ingrained
departmental approach to management is no longer
appropriate and urges local authorities to adopt a corporate
approach to their affairs (see data sheet 8.04(4):4.11). The
terms ‘corporate planning’ and ‘corporate management’ are
variously used by management thinkers and writers. This
data sheet seeks to define these terms, and to examine the
effect of adopting a corporate approach in the new local
authorities.

the Maud committee thought these would
increase still further, thus making co-
ordination of an authority’s plans and their
execution more difficult.

Traditionally each chief officer has been
responsible for devising schemes within the
purview of his department, and although
there has been a high degree of co-operation
between departments in some local
authorities, in others some committees and
departments have pursued policies without
regard to the needs of the community as a
whole. Thus conflicting policies may have
been pursued by different departments of the
same authority at the same time.

There has been rivalry between committeas
and between departments for greater
expenditure, larger astablishments, and extra
responsibilities that tends to induce an
introverted approach to the discharge of
departmental duties.

The Maud report said that many service
departments are closely connected: ‘Planning
for the development of the community, the
allocation of priorities for finance or for space
on the drawing board, the timing of the
various schemes, all demand a co-ordinated

Separatism/
conflict

Rivalry

6.2 The need for change approach’.
Froliteration There has been a tendency far the number of
of depariments |,eal authority functions, with their associated
departments and ‘professions’, 1o increase;
COUNCIL
P
o poucys g :
RESOURCES H { SELECT PLANS !
COMMITTEE ! !
RESOURCES S Dbl
SUB-COMMITTEES I
it 1 i
' COLLECT & PROGRAMME ! IMPLEMENT
{ INFORMATION | AREA COMMITTEES 7 T
. - e maqen—aa
- = e e - - "= - ———- ;———l—--ﬂ
| DEVISE |} i ! : VEW
CONSI i RE !
'—D-I ESTABLISH NEEDS :——D-l SET OBJECTIVES l-—bl: ALTEHNAIS'WE ID—H RESOURCES : : PERFORMANCE :
; 1 [] [} IU l'" "
S - == - -— 4 [ —— h ------- -—d L i

»
-

Corporate management flow diagram
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6.3 The corporate approach

Subordinate
chief officers

responsibility from a departmental one to a
corporate one, thus sharing overall

'.':i:f.l:'.’ The Bains concept of the corporate approach responsibility for the team’s decisions.
relations is 8 wide one; it embraces not only the The Bains report envisages that the
internal organisation of the authority itself management team would be the counterpart,
(involving both elected members and at officer level, of the policy and resources
officers), but also the relationship with other - committee.
loca! authorities and statutory organisations. Programme (v) At lower levels, the effect of
fnf:fnl;%r::!m (i) Corporate management may be defined erea taams introducing a corporate approach would be 1o

Corporate
rasponsibility

as the process by which elected members
and officers jointly estabtish the needs of
their community, devise plans for satisfying
those needs, and arrange for the plans 1o be
implemented.

The Bains report states that ‘corporate
management is not something which is done
behind closed doors in a policy meeting; it is
a process involving every member and many.
officers’.

Corporate management goes further than
mare joint action: if it is 1o make a significant
differance to local government management it
must include a measure of corporate
responsibility ‘in which chiaef officers accept

set up inter-disciplinary teams, possibly on a
programme area basis.

6.4 Disadvantages

New attitudes

Private secter

In solving some problems (rigid
departmentalism, co-ordination difficulties),
others may be created. For example, new
attitudes will be required in elected members
and chief officers in particular since certain
responsibilities would be given up, and others
taken on. Chief officers seem unlikely to be
accorded the degres of independence they
have hitherto enjoyed, and the quality of

the service may suffer thereby.

Similar methods when adopted in the private

responsibility for the affairs of the authority experience sector have had certain disadvantages. Some
over and above their responsibility for a of the possible difficulties are outlined by Dr
particular service or department’ — Ernest Dale in Management: theory and
J D Stewart, Management in local government: practice (sscond edition, McGraw-Hill 1969)
a viewpoint (Charles Knight, 1971}. from which the following extracts are taken:
. . Group ‘In group decision making, some top
Corporate (ii} Corporate planning is one of the managemant . '
planning activities which will form part of the executives may be fread from work on day-
corporate management process. It has been to-day operations to devote themselves
defined (INLOGOV internal papers) as"a entirely to overall problems, or at legst spend
Sysematic spprosch o st decson O e ot e o o e intone]
g}:n:}gé wiﬁ a:;?; r:gro:xas;y;; iant ::&?:éate itself to o_verall issues involved in planning,
community needs, and in devising measures Fres discussion “The basic ad . .
tage of such a system is that
of output and performance. The report _rhe basic advan .
. . | 1
suggests that a corporate planning unit shoutd ;:stqir;:p?:raen:'::;::\?:;;dt;g :::Jo‘::tit::
be set up ‘to pI.a" ahead on an authority-wide And, since the members of the group are on.
basis’, Its function would be ‘to formulate more or less ooual foos thgr gn b
objectives, evaluate alternative methods of :'wrg ?r:erdom o? discussi’gg'than? cl'kal e
achieving those objectives and measure the between a superior and his subor:;:n!ata:‘
effectnveqesg of .ultlmate performance against Conservatism ‘On the other hand, a group is likely to be
PPBS those objectives’. A framework for carrying more conservative since one or two of its
0:" th.'s function co'-"ld be prowded_ by members may object to almost any new idea
planning, programming and budgeting system. on one ground or another.’
Committea (iii) The introduction of corporate "The degree of success possible seems to
stucture management into & local authority will depend iargely on the personalities of those
substantially affect the committee structure. making up the group.”
The structures suggested in the Bains repon Accountbility  ‘Group management also blurs accountability
for each type of new council incorporate a because there is no one person who can be
policy and resources committee, and in every he!d responsible for success or failure. The
case it is supported by four sub-commitiees result may be confusicn, a multiplication of
— finance, manpower, land, and performance red tape, and eventual stagnation.’
review (soe data sheet 8.04(4):4.18).
To encourage a corporate approach in the .
other committees, the Bains report suggests @ Bibliography
that they should each be responsible for & Ackoff, Russell L: A concept of corporate
programme erea — eg highways, planning and planning, Wiley-interscience, 1970.
transportation — rather than for a single Argenti, John: Corporate planning — a
function, eg highways. This is similar to the *practical guide, George Allen and Unwin
GLC and Coventry approach to structure {see Ltd, 1968.
data sheet 8.04(3) ). Corporate management in the 70s, a
tl':::‘warpont (iv) The introduction of corporate Municipal Journal publication.

. managemant will alter substantially the

traditional role of chief officers, The two main
changes will be the appointment of a chief
executive who would have ‘authority over alt
other chief officers so far as this was
necessary for the efficient management and
execution of the council’s functions’ (Bains),
and the establishment of a management team
in which each chiel officer would expand his

Institute of local government studies:
internal papers.

LAMSAC: A raview of the theory of
planned programme budgeting — a system
of management {or local authorities, 1972.
Peterson, A W: Planning, programming and
budgeting in the GLC: what and why,
Public Administration, vol 50,
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Data Sheet 8.00 Corporate Management. Commentary - - ' .

The most striking thing about this subject is that the writer was
unable to find any reference to it at all in a;y of the literature in the
Loughborough University library or in the Trent Polytechnic library.

There are numerous books on corporate planning, which can be appfoximately
equated to local government's PPBS, but this is, as is explained in the
Sheet, only part of corporate management. The nearest the writer could

get to it in private sector management was in Dale's 'group decision

making' which is quoted in the Sheet.

It may of course be that the philosophy of corporate management, which
has just been discovered in the public sector, has always existed in the
private sector and to such an extent that it is assumed that all
5usinesses, exéept the.one—mah sized businesses, are run on corporate -
management lines. There would thus be no need to formally state that it
was so, and this has only become necessary in the puﬁlic sector because
that has hitherto been run deliberately and knowingly (and for goodrreasons

of independence) on departmental lines.

Unfortunately, although Bains says much about corporate management, he
has failed to define it, and in 7.3 (i) the writer has made an attempt at a

definition.

" Curiously Dale states as one of the disadvantages of group working
that groups tend to be conservative since one or two members may object to

almost any new idea. -~

There are two points in that observation that qall for comment.' First
the writer: believes that on the whole groups tend to be radical rather than
conservative since members generally do not wish to be thouéht old-~fashioned
or weak, and can always hide behind a collective decision. Second, if a
group is to work satisfactorily, the majority view must have precedence and

therefore one or two dissident voices would be insufficient to hold back a
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group from adopting new ideas.

His statement that the group working blurs accountability sounds odd,
since in any enterprise it is almost impossible to hold any one person
accountable for anm action; numerous people are involved in any decision

or activity.
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IIANAGETENT

@ DELEGATION

7.1 The need to delegate

Definition Delegation is the act of giving authority and
responsibility to a subordinate to make decisions
and take action (including delegating some of
his work) within the superior’s overall command,
Manner It can be done on a positive basis by which a
superior delegates everything except that which
he alone can do; or it can be done on a
negative basis by which a superior delegates
work only when he finds that he has more than
he can comfortably undertake himself,

Every person engaged in management must by

definition delegate some of his work ; conversely

a person who does not delegate any work at all

is not engaged in management. Indeed Brown

(see Bibliography) defines a managerial role as

one from which some work has to be delegated

ta subordinate rotes.

‘. .. there must be much more extensive

delagation of executive business to officers.

Only by this means do we see hope of relief to

over-burdened councillors . . ." (Report of the

Royal Commission on Local Government in

England).

'To encourage effective and efficient decision-

making and to project a businesslike image there

must be a logical pattern of delegation. All
decisions should be taken at the lowest
practicable level.’

‘It has been suggested that extensive delegation

to officers is in some way undemocratic, but we

do not accept this, provided that the terms of
delegation are clear and specific.’ (The new
local authorities” management and structure —
the Bains report, HMSO).

Failure Failure to delegate may have serious
consequences : ‘One of the tragedies of business
experience is the frequency with which men,
always efficient in anything they personally can
do, will finafly be crushed and fail under the
weight of accumulated duties that they do not
know and cannot learn how to delegate’, wrote
Mooney and Reiley (see Bibliography}.

Necessity

7.2 Authority and responsibility

Authority/

Authority and responsibility are inseparable (see
responsibility

area of responsibility and area of suthority
should be coterminous ; if a man has suthority
but not responsibility he will be interfering by

giving instructions on matters for which someons

else is responsible : on the other hand, if his area
of responsibility is greater than that of his
authority he will receive orders from some other
person who bears no responsibility’ (The
practice of 0 & M, HMSO).

‘It is a basic principls of management that

data sheet 8.05, 5.5). ‘Normally the subordinate’s

~ A Municipal Engineering Data Sheet

FILE REFERENCE 8.07
Delegation

Managsment is the process of getting things done through ather paople

{soe data sheat 8.07). "Throughout thiz process there sra innumerablo
dacisions to be taken at various levels of rasponsibility’, said the Committes
on the Stafling of Local Government (Mallaby). Teking these decisfons snd
implemanting them invalves delegation. What authority doss dalegation
convay to a subordinate; should his powers be circumscribed, and if so in
what manner; who is responsibla for the consequences of action taken under
delegation? Thesa questions, vital to an undarstanding of the functioning of
dalegation, ara di; d below,

responsibility and authority must coincide, and it
follows that if officers are given the authority to
take decisions they must also accept the
responsibility for the consequences of those
decisions’ {The Bains report).
Thus the process of delegation involves giving
subardinates authority to carry out certain work
and it is necessary to set out the limits of the
authority so delegated.
The subordinate is responsible for the action he
takes and the decisions he makes, and is
accountable to his superior for them. The
authority that has been delegated to him is only
part of the superior's whole command.
Accountability  Accountability is defined by Brown (see
Bibliography) as tha quality of a role (or a group
of roles) that determines that the incumbent
shall be answerable for the consequences,
direct or otherwise, of his use of authority’,
The superiot retains overall responsibility for his
whote command, and is himself in turn
accountable to his superior; eg a deputy is
accountable to his chief, a chief officer to his
committee, and the committee to the council.
The superior °. . . retains overali responsibility
for the whole of the work, (and) his subordinate
staff have immediate responsihility for their
individual portions’ {The practice of O & M).

Limitation

7.3 Motivation

Job satisfaction The needs of the superior are not the only ones
that are relevant to delegation. Subordinates
need to derive satisfaction from their work in
order to give of their best. This satisfaction can
come in part from delegation. ‘Decentralisation
and delegation are ways of fresing people from
the too-close control of conventional organisation,
giving them a degree of freedom to direct their
own activities, to assume responsibility and,
importantly, to satisfy their egoistic needs’,
wrote Douglas M McGregor in The human side
of enterprise.

A similar view was expressed by J H H Wilkes,
county surveyor of Somerset in The municipal
engineer in modern life (Proceedings of the
Institution of Municipal Engineers, Vol. DXXX) @
‘The more authaority a man accepts, the better
will be his work. Many a man has remained
moderate because he has not actively sought
this burden, while his chief has not encouraged
him to accept it. It is of course dangerous to
coerce an unwilling man to take the load; such
a man may be anxious to gain an increase in
salary, but is unwilling to accept the care and
worry that goes with the job. But a man worthy
of the name will only give of his best and strive
to improve if he carries authority.”

Acceptance/
coercion
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7.4 Delegation in local government

Local Govern-
mant Act 1972

independence

Written
authority

Unwritten
authority

Birmingham CB

Trial and
error

Judgment

(i) Legality: Reporting in 1967, the Committee
on the Staffing of Local Government {Mallaby)
said that 'the law does not provide for delegation
of decision-making to officers ... and
recommended, as did the Committee on
Management in Local Government {Maud), that
delegation to individual officers shou!d be
permitted by new legistation.

The Town and Country Planning Act 1971

stated in s4 that a local planning authority may
delegate to any officer the function of determining
applications for planning approval within

certain specified categories. This power has now
been superseded and extended by the general
power given in $101 of the Local Government
Act 1972 to a local authority to delegate many of
its powers to a committee, a sub-committee or
an officer.

The Mallaby report noted that although the law
did not provide for the delegation of a council’s
powers or functions to officers, nevertheless in
practice ‘officers often have 1o take independent
decisions and actions but always within the
framework of the legal powers and general
palicies of their council’.

{ii} Practice — members to officers:
Delegation from council to committee is
probably in most cases by resolution of the
council and therefore recorded in minutes.
Similarly delegation from a committee to
officers is in many cases recorded in minutes,
Many chief officers operate under
delegated powers which are unwritten and arise
out of the practice in their authorities, or out of
the assumed powers of professional staff.

To include in minutes all the activities usuatly
carried out by an engineer and surveyor would
result in a list of considerabte length.

{(iii) Practice — officers to officers:

A research team warking for the Royal
Commission on Local Government in England
examined how delegation was practised in
saveral departments of the City of Birmingham,
and their results were published in Research
studies 7, aspects of administration in a large
local authority.

It was found that there was no codified manual
in the public works department stating at which
points decisions must be made by various
officers. ‘'The system adopted within a division
is dictated by the divisional head, and of
necessity a trial and error process is involved.
However there soon develops within a division
an understanding of who is responsible for what,
and it is generally appargnt 1o an officer when he
is faced with something which needs a

decision from a higher point in the hierarchy

of the responsibility network'.

‘Basically in the public works department it is an
understood thing as to who makes decisions at
various levels. The development of judgment
when to “put the chief in the picture’” is a most
important attribute of a divisional head".

‘This knowledge of the delegation of
responsibilities and the matters over which
discretion may be exercised are things which
can only be learnt by serving in a particular post
and getting to know the ropes. Generally
speaking, for a senior officer appointed from
outside to a particular post it may take about

Mutual trust

Unwritten
policies

Written
authority

one year to become fully acquainted with the
delegations and discretionary levels attached
to a post’,

‘As in the case of co-ordination, mutual trust
must be built up between officers, for only
by this means can zones of responsibility and
levels of discration within these zones be
established on an effective workable footing'.

The systern in operation in the Birmingham CB
public works department is probably similar to
that in most municipal engineers’ departments.
Although there is no codified manual, there are
nevertheless limits to delegation. Brown points
out that these limits ‘are discoverable in all
areas’. 'If policies remain unwritten, as is so often
the case . . . then a newcomer to a role will be

in a difficulty’,

ideally the part of a function to be delegated to a
subordinate should be written down together
with the limits within which he may act without
reference upwards. Established policies relating
to each function should be set out in writing.

7.5 Control

Restricted
freadom

Support

Review of
constraints

Delegation of certain functions to a subordinate
does not permit him to act with absolute
freedom. If a subordinate misuses his

authority his superior may have to withdraw the
delegation.

Neither can the subordinate claim the right to be
supported by his superior in whatever decision
is made: ‘There is obviously no rule or
convention which says that a delegating manager
must back his subordinate, right or wrong',
{Charles Bowen, ‘Delegation’, Management
Today, January 1968). .
The superior needs to delegate in such a way
that he retains overzll control of his whote
command, without placing too many restrictions
on his subordinates. ‘in some (local authorities),
however, the senior staff do not check
sufficiently that delegated responsibility is
leading to the right decisions by the right
officers” (Report of the Committee on Highway
Maintenance — Marshali}.

‘Delegation gives freedom of action to officers,
but if the members are to control the process,
limits to that freedom must be defined, they must
be monitored and they must be reviewed ... "
{Professor J D Stewart, Management in local
government, Charles Knight),
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Data Sheet 8.07 Delegation Commentary

The lack of effective delegation in municipal engineers! offices
causes serious dissatisfaction among junior engineers and leaves senior

officers with too much to do.

Qualified engineers feel that their job is engineering and they should
be left to get on with it, as they think fit, but this often ignores the
" views of the members of Councils and the feelings of the public.
Unfortunately, this leads to a reluctance on the part of s;nior officers

to delegate sufficiently, fearing the consequences of an all—engfneering

solution.

Engineers tend to feel that their fesponsibility is to engineering

rather than to their Council or to the public.

There is a general iack of knowledge about the purpose‘and use of
delegation. Senior officers think it alternatively a matter of getting
rid of work, or a risk not worth taking because of the quality of their
staff. Junior officers look upon it as a means of getting rid of

irritating control from above.

It is hoped that this sheet will help to rectify these extremes of

views.

It‘remains to be said that delegation will not work properlyiwithout
understanding by both sides of its purpose and limits. Neither will it
work properly without staff of the right calibre. The most important
attribute in a senior office; is the ability to recruit and rétéin good

staff.

In the case of delegation as in so many other aspects of local govern-
ment work, it should be possible to set out delegation in specific terms,
with specific limits which would be usable by all Local Govermment

officers; i.e. we need a management handbook.

There may be special problems in ielation to delegation to professional
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people that should be examined in more detail later; e.g. a senior
surgeon delegating to a junior surgeon'(qualified) would leave all the

work to the junior. Does the same thing happen in local govermment?

What happens, though, when a senior officer is responsible for work
of a discipline in which he is not qualified; e.g. a chief executive who
has overall responsibility for the other officers? Or an architect chief
officer who has structural engineers on his staff; e.g. the Berkshire

county hall case?

Again, as one gets older one is no longer au fait with the latest

techniques, e.g. limit state design, even in one's own primary field.

How do all these things affect delegation and responsibility? We

ought to know. Who is responsible when thingS £0 wrong?

How much checking should a chief officer do to see that'delegation

is working? 1Indeed, what checking can a chief officer do?
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HNAGERIENT

@ CENTRALISATION AND DECENTRALISATION

8.1 Centralisation

Natural

Hastrainta on
subordinates

Etfect of
amalgamation

Meachanisation

an
speacialisation

Caontrol
Economy

Flexibility

Equality

Balns’
list

Computer usage

or
eomputerisation)

in General and industrial management
{Pitman, 1969) Henri Fayo! said that
centralisation belongs to the natural order,
and is present in all organisations to a
greater or lesser degree (data sheet 8.03:
3.1{h) ). In deciding the amount of
centralisation he said that ‘the objective to
pursue is the optimum utilisation of all
faculties of the personnel’. The greater the
degree of centralisation, the lesser the
importance of subordinates.

H A Simon in Administrative behavior (The
Free Press, 1968), distinguished two aspects
of centralisation: ‘On the one hand, decision-
making powers may be centratised by using
general rules to limit the discretion of the
subordinate. On the other hand., decision-
making powers may be centralised by taking
out of the hands of the subordinate the actual
decision-making function.’

In The reaslity of management {Pan Piper,
1963) Rosemary Stewart states that "More
centralisation . . . was necessary in the early
days of nationalisation, as in many other
forms of amalgamation’. The amatgamation of
several local authorities into one larger one
will inevitably mean more centralisation of
decision-making for a limited period at least,
so that common policies and practices can be
evolved and established throughout the whole
area of the new authority.

(i) Advantages: Potential advantages of
centralisation as set out in The practice of
0 & M (HMSQO, 1965) are:

" (a) The concentration of work may

provide scope for staff economies and

.mechanisation. Some advantages may also

result from specialisation;

(b) a tight control of efficiency,
accounting and audit may be achieved at
low cost;

{c) the total amount of administrative
and managerial effort may be reduced;

(d) changes in the work can be made
more quickly;

(e) equality of treatment is secured
more easily.

(ii) Central functions

{a) Authority based: The Bains report,
The new local authorities, management
and structure (HMSO), suggests that the
following services be centralised on an
authority basis: personnel management, O
and M, computer, research and intelligence,
corporate planning unit, project control,
purchasing, legal services, public relations,
registration functions, archives, acquisition
of land and buildings, some administration,
and some work study.

It is particularly important to centralise

FILE REFERENCE 8.08

Centralisation and decentralisation

In all but the smallsst organisations a measurs of decentralisation is
needed (data sheat B.04(1):4.4(iv}}, and its extent must be decided
upon. Onca astablished, the ratio of centralisation to decentralisation
is not immutable but should be varied as responsibilities, technical
develapments, and the capabilities and sttitudes of members of tha
arganisation change. Thus reorganisation of local governmant will
demand decisions on centralisation and decentrafization within svery
new local authority and also betweaen authorities where ssction 101 of
the Local Government Act 1972 is invoked.

Information
system

Practice

Economles

control of the computer. H H Albers in
Principles of management (John Wiley, 1969)
states that ‘A single computer centrae creates
conditions that make for some form of
centralised contral if computers are to be
effectively utilised by more than one
department. If the responsibility for
computerisation is placed under one
department, such as accounting or
production, there is often difficulty in gaining
acceptance from other departmental
exacutives at the same organisational level .
The computer is bringing change to the
centralisation/decentralisation issue because
it can place information before top
management as quickly as or more quickly
than subordinates formerly received it. Thera
may be a general trend, therefore, towards
centralisation where the computer is used to
support a management information system.
(b} Department based: Some of the
* functions that are commonly centralised in
municipal engineers’ departments are
wages, accounts, most records, plant and
vehicle maintenance, design of highways,
bridges, housing, sewerage and sewage -
di_sposal. The Report of the committee on
highway maintenance (Marshall}, stated
that ‘the existence of & work planning
section should lead to increased
centralisation of the maintenance operation
where this leads to improved efficiency. In
some cases, such as resurfacing or surface
dressing, central planning of all work,
including any te be done by contractors,
could lead to direct economies’.

8.2 Decentralisation

Proportion

Delegation

A philosophy

In Fayol's view, it was not a question of
centralisation or decentralisation, but rather
one of proportion: *, . . it is a matter of
finding t-he optimum degree for the particular
concern’.

In The new science of management decision
{Harper and Row, 1960), H A Simon stated:
‘But centralising and decentralising are not
genuine alternatives for organising. The
question is not whether we shall decentralise,
but how far we shall decentralise’.

In Principles of management {McGraw-Hil,
1968), Koontz and O'Donnell state that
‘whether autherity should be concentrated
or dispersed throughout the organisation is &
question not so much of what kind as of
how much authority. Decentralisation of
authority is a fundamental phase of
delegation. . . . (data sheet 8.07).

‘Although closely related to delegation of
authority, decentralisation is more’, state
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Koontz and Q'Donnel!: ‘it is a philosophy of
organisation and management, implying both
dispersal and concentration of authority. It
requires far more than simply handing
authority to subordinates. As companies find
when they begin to decentralise, it requires
careful selection of what decisions to push
down into the organisation structure and
what to hold at or near the top, specific
policy making to guide the decision making,
selection and training of people, and adequate
controls. Indeed, decentralisation
encompasses all areas of management’.

(i) Advantages: The main potential
advantages of decentralisation as set out in
The practice of O & M are:

(a) Local circumstances can be taken
into account in carrying out the work and
making decisions;

(b) public relations may be improved,
for the sense of remoteness is eliminated;

(c) the effect of actions and decisions
can be observed very quickly and
corrective action taken if required;

(d) decisions are taken more speedily,
for there is no pipeline to tha centre to be
traversed; -

(e) the work may become more
interesting and give greater scope for
initiative;

(f) the recruitment of sta#f may be
easier.

However, Rensis Likert in The human
organisation {(McGraw-Hill, 1967) issued a
word of warning on the advantages of
decentralisation: ‘Decentralisation is
becoming, moreover, an inadequate solution
as technologists become more complex and
ever more extensive functionalisation
becomes essential. Dacentralisation,
furthermore, does not eliminate differences
among staff or among departments, it merely
changes the relationship of who differs with
whom about what'.

(ii) Decentralised function: it is common
in large local authorities, for example, to
decentralise to area offices functions such as
highway maintenance, cleansing, salting, and
development contro! under the planning Acts,
The Management study on development
control (HMS0O) recommended ‘that all
county councils should operate
decentralisation systems with area
committees with full executive authority
composed of county and district council
members’. However, the Bains report pointed
out that a number of authorities had
abandoned the concept of area committees
generally. The report stated that although
county councils in particular would have to
consider methods of establishing and
maintaining contact with the public and with
the district councils, it did not seem that
this required the setting up of area executive
committees with delegated powers.

(iii) Requirements: Koontz and O'Donnell
say that there cannot be ‘absolute’
decentralisation, therefore certain measures
have to be considered 10 make
decentralisation effective; these, summarised
and adapted to suit local government from
The practice of O & M, are as follows:

(a) The issue of.interpretive statements
of policy by headquarters;

(b} the issue of detailed instructions;

(c) the reservation of decision in
particular types of case to headquarters;

(d) the standardisation of the staffing and
organisation of local offices and the

Inspaction

Uniformity

Training

New projects

methods and technical processes used; ths
setting of quality and quantity standards
and expectations of output;

(e) the establishment of an inspection
service aimed at ensuring that standards of
accuracy, quantity and management are
adequate;

(f) the giving of advice and direction at
a central point in the organisation on
questions arising locally which cannot be
sattled there. Such a unit would co-
ordinate and harmonise policy
interpretations over the whole area of an
authority;

{g) the provision of central training
facilities;

(h) the reservation to headquarters of
the launching, central progressing, and
control of new work until accepted
standards can be established.

8.3 Effect of local government reorganisation

Four types of
suthorities end
interaction

Combined
ares/distrlet
offices

Joint L.
county/district
committess

Joint
appointments

Broadly, local government and associated
reorganisations set up four new types of
authority: counties (regions in Scotland),
districts, regional water authorities, and area
heaith authorities, all of which interact with
one another to a greater or lesser degree.

For example, the statutory division of the
pilanning function should encourage the
establishment of adequate consultation and
liaison arrangements between counties and
districts; and the decentralisation of functions
through agency arrangements to second tier
authorities in, for example, highways or
sewage disposal, will necessitate the setting
up of close working arrangements between
the authorities involved.

The Bains report said that there is a strong
case for having the area offices of the county
council in the same building as those of the
district council. It also said that wherever
possible the aim should be to make the
boundaries of the county council's ‘areas’
coincide with those of district council
boundaries.

It recommended that ‘there should be a
district joint committes of county and
district members for each district within the
county to co-ordinate the interaction of all
county and district functions and policies for
the locality'.

Although these are seen s being

‘essentially deliberative and advisory bodies’,
they could develop into powerful committees
exercising considerable power in such matters
as planning, town development, highways,
traffic management, water, and health.

There may also be the appointment of officers
holding joint appointments, serving partly the
county council and partly the district
councils (as medical officers have hitherto
served), with county functions being
decentralised to its own area office or
delegated to the district councils through
agency arrangements.

® Bibliography

Dele, Ernest, Management theory and practice
second edition, McGraw-Hill, 1989.

Harris, Sir Charles, Decentrafisation — an
grticle in Style in administration, readings

in public administration, George Allen and
Unwin, 1971,

McRae, T W, aditor, Management information
systems, Panguin modern management
readings. )
Pugh, D S, editor, Organisation theory,
Penguin modern management readings.

————A-Municipal Engineering Data Sheet

blished b r
nted by Graphic Art Services {Brighton) Ltd. Burgess Hill, Sussex RH;Q!‘SEH.

Municipal Engineering Publications Ltd, 178-202 Great Portland Street, Landon W1N 6NH, telephong 01-637 2400, and



Data Sheet 8.08 Centralisation and decentralisation. Commentary

The issue of centralisation or decentralisation is of course closely
connected with delegation and will have to be consciously considered, and
its extent decided upon, during the fun—up to 1.4.74 when the new

authorities take over.

The writer does not ever recall hearing the issue discussed in local
government circles, so as with other subjects in this series, it merely
brings to the surface a number of relevant issues and gives references for

others to follow up if they think fit. : e

As with so many other management issues, the matter is indeterminate,
and it is therefore difficult for-engineers to grapple with, since they

are so used to dealing with finite things.

Decentralisation to area officers by county surveyors is common prac—
tice though not called such, but referring to it specifically in this sheet

does give a point of cognisance for the municipal engineer reader.

It will be interesting to see how many new authorities make radical
changes in their organisations and establish joint committees with counties
and other bodies, and to see how many continue to work on the basis thaﬁ
the local authority's function is a discrete one, not really bhaving any

influence on, or being infiuenced by, the activities of other bodies.

Decentralisation by a local authority‘to its own area officers is one
(internal) thing; decentralisation to a joint committee of county and
district members is something quite different and is only likely to cccur
in rare cases. Nevertheless, it would be interesting to see how it
worked. As is pointed out in the sheet, the personality of the persons

involved would have a significant effect in such cases.
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TIANAGENENT

® MANAGEMENT OF CHANGE

9.1 Resistance to change

Machiavelli

Conservatism

Fear

Technical and
social aspecis

‘It must be considered that there is nothing
more difficult to carry out, nor more doubtful
of success, nor more dangerous to handle,
than to initiate a new order of things. For the
reformer has enemies in all those who profit
by the old order, and only lukewarm
defenders in all those who would profit by
the new order . ... So wrote Niccolo
Machiavelii in The Prince around 1513. That
statement is as true as it was then.

Desmond Keeling in Management in
government {George Allen and Unwin 1972}
states: ‘There are some who see the public
service as designed to have, or as having
acquired, the maximum possible resistance to
change and thus to improved management.’

People normally prefer stability to change —
frequently referred to as "the inherent
conservatism of man.’

In Human relations in management second
edition 1967 (South-western Publishing
Company), Huneryager and Heckmann state:
‘... it is unfortunate that many people have
a tendency overtly or covertly to resist it
{change), frequently to the extent of
seriously impeding or completely thwarting
its effectuation. Perhaps a basic reason why
this resistance ogceurs . . . is that most
changes distort the equilibrium of the
situation and environment in which individuals
and groups exist.’

Professor A T M Wilson defines (see
Management in government) three main
forms of anxiety over change:

(i) Fear of change in the ways in which
things are done and the impact of this on
customary ways of working (‘work culture’)
and over customary levels of effort and
satisfaction in one’s job.

(ii) Fear of loss of job or loss of career
prospects.

{iii}) Fear of a relative diminution of the
power or prestige of one’s functional group,
or of the category of employees of which one
is a member.

Paul R Lawrence (see Bibliography }
considered it uselul to think of change as
having both a technical and a social aspect.
‘The technical aspect of change is the making
of a measurable modification in the physical
routines of the job, The social aspect of the
change refers to the way those affected by it
think it will alter their established
relationship in the organisation.’ It seems
likely that technical aspects of change are
resisted to a much lesser degree than are the
social aspects.

FILE REFERENCE 8.09
Management of change

Change occurs in organisations frequently; for example it
may arise from the expansion of a department, the division
of a department into two, the introduction of new methods
or new equipment, or from a re-arrangement of responsibilities
within a department. Some changes are quite small; some,
such as local government reorganisation, are very large. The
introduction of any change may raise problems, and requires
care; these problems and some methods of minimising their
effects are discussed in this data sheet.

Equitibrium

When stable customary expectations are
disturbed, the individual attempts to adapt to
his new social environment so as to maintain
his own psychological equilibrivm; he may do
so by resisting the change. °. . . the social
situation, that is, his relationships with
others, the social norms which govern them,
and the shared interests with like folk which
are associated with them, will deeply
influence the way the individual interprets the
change — and what he regards as disturbing.’
{Lupton — see Bibliography.)

9.2 Need for change

Reorganisation

Ends and
means

New tschnology
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‘... it must be stressed that the health of an
organisation depends to a great extent on its
ability to adapt to changes internally and in
its environment. This need is accelerating due
to expanding technology and changing
expectation of employees’ (see Bibliography:
Davis and Scott). ’

In local government the immediate cause of
impending large scale change is the
regrganisation set out in the Local
Government Act 1972, which is supplemented
by the recommendations of the Bains report,
The new local authorities, management and
structure (HMSQ). The most apparent
changes that will arise from these proposals
are structural, but there wil! also be many
changes in processes, systems, procedures
and in relationships.

In Setting up the new authorities (Charles
Knight, 1972), Joyce Long and Alan Norton
say: ‘How well the problems of change are
tackled will largely determine the capacity to
improve services and the spirit in which the
challenge is met. These matters are as
fundamental as any that are involved, for the
end results will inevitably be determined by
the means that are adopted.” The immediate
impact of these changes will occur in 1973
and 1974, but change will take place in
succeeding years too, as each organisation
evolves in an attempt to adjust to its
changing duties and responsibilities.

Failure to adapt to change as the need arises
may result in drastic, unforseen, changes in
the organisation. In The management of
innovation (Tavistock Publications Ltd, 1968),
Burns and Stalker discuss the effect of _
bringing 2 new technology (electronics) into
an electrical engineering firm, 'Electronics
work had come into the firm in the guise of a
new, virtually independent organisation. No
adaption by the existing organisation had
been called for, or had been possible. Indeed,
the arrangement had been made ““so as not to
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Extinction

Municipal
angineers

disrupt the existing structure”. Consequently,
when the new growth was firmly established,
there was only one course open to the former
laboratory establishment — the acceptance of
extinction, at best after the existing staff had
retired or found other jobs.’

In addition to bringing change to local
government itself, reorganisation may bring
change to the profession of municipal
engineering. Professor J D Stewart said in
‘Significance of reorganisation for the
municipal engineer’ {Municipal Engineering,
10 November 1972), that it should, viz,

‘... unless professions change they will
eventually be changed’. ‘'The profession that
will best survive is the profession that most
recognises the need to change itself to
changing needs.’

9.3 Approaches to change

Thres
approaches

Motivation

Identification

Internalisation

Harold J Leavitt distinguishes three major
approaches to organisational change:
structural, technological, and people-
approaches (for an abridged version of his
views see Management and motivation edited
by Vroom and Deci, Penguin modern
management readings).

Structural change may be brought about, he
says, by redefining areas of authority and

. responsibility, strengthening the chain of

command, by decentralisation, by better
organisation of work flow, and by improved
communication networks.

Technological change includes approaches
based on the ‘scientific management’ concept,
and methods such as operational research.
The people-approaches ‘try to change the
organisational world by changing the
behaviour of the actors in the organisation’.
In the view of Edgar H Schein (see
Bibliography: Davis and Scott), most theoties
of influence or change accept the premise
that change will not take place unless the
individual is motivated and ready to change.
Since the technical aspects of change are
more readily accepted than the social ones,
and since the social ones involve influencing
the attitudes of individuals, Schein suggests
that it is appropriate to consider influence as
‘a process which occurs over time and which.
includes three phases:

{i) Unfreezing: an alteration of the forces
acting on the individual, such that his stable
equilibrium is disturbed sufficiently to
motivate him and to make him ready to
change; this can be accomplished either by
increasing the pfessure to change or by
reducing some of the threats or resistances
to change.

(ii) Changing: the presentation of a direction
of change and the actual process of learning
new attitudes. This process occurs basically
by one of two mechanisms:

{a) the person learns new attitudes by
identifying with, and emulating, some other
person who holds those attitudes; or

(b} the person learns new attitudes by
being placed in a situation where new
attitudes are demanded of him as a way of
solving problems which confront him and
which he cannot avoid; he discovers the new
attitudes essentially for himself, though the
situation may guide him or make it probable
that he will discover only those attitudes
which the influencing agent wishes him to
discover..

(iii) Refreezing: the integration of the changed
attitudes into the rest of the personality and/
or into the ongoing significant emotional
relationships.’

9.4 Planning for acceptance of change

Change
welcome

Confidenca

Ten |
criteria

Undarstanding
Stability

Involvement

impersonal

Suceessful

Singly

Planned
Novel
Fair shares

Adaptability

As people resist change, and since change
occurs frequently in organisations, it is
desirable to make people aware of the fact
and thus induce in them an attitude that

. welcomes change. For example, planned

change in careers occurs within the civil
service. In Portrait of a Profession {Cambridge
University Press, 1950), Sir Edward Bridges
said: ‘“There is a healthy practice that,
particularly in their younger years, men and
women should change their jobs within the
department every three years or so.” ‘These
frequent changes of duties . . . induce a
wider outlook. The first time a man is told
to change from work which he has mastered
to a new job, he may fee! that the special
knowledge he has acquired is being wasted.
He may grudge the labour of mastering a
new subject and may even wonder whether
he will be equally successful at it. But when
a man has done five jobs in 15 years and

has done them all with a measure of success,
he is afraid of nothing and welcomes change.’
In Principles of management {McGraw-Hill,
1968) Koontz and O'Donnell list 10 criteria
of the acceptability of change. Change is
more acceptable:

{a) when it is understood than when it is not:
(b) when it doas not threaten security than
when it does;

(c) when those affected have helped to
create it than when it has been externally
imposed;

{d) when it results from an application of
previously established impersonal principles
than it is when it is dictated by personal
order;

{e) when it follows a series of successiul
changes than when it follows a series of
failures;

(f) when it is inaugurated after prior change
has been assimilated than when it is
inaugurated during the confusion of other
major change;

{g) if it has been planned than if it is
experimental;

(h} to people new on the job than to pecple
old on the job;

(i) to people who share in the benefits of
change than to those who do not;

()} if the organisation has been trained to
accept change.
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Data Sheet B8.0Q Management of Change. Commentary V .

In some ways senior officers in local government are used to change,
in that political control of a council can change comparatively often,
and there can be sharp changes in certain policies. Also, because of
public or party pressure, a deciéion can be reversed within a matter of
months. It is therefore desirable for senior officers to be objective
in their outlook because otherwise change can be seen as a threat to
either stability or progress.

Also there is change in the professional field, in, for example,

technical design, and imperial to metric measure.

The changes that cause trouble are promotions, regradings and methods -
"we have done it this way for two decades and nothing has gone wrong - why
change it now?" Both statements may well be untrue, though comforting

to the believer.

Some people, of course, like change for its own sake, and it probably

does not matter very much what the change is from or to.

So far As municipal engineering is concerned, there has been. con-
siderable change in the last 100 years. Beginning with streets and
drains, it took on housing, building byelaws, and later fostered town-
plamning. Public housing and town-planning have now grown away from it
in the larger authorities. :Municipal engineers still retain control of

many technical or operational functions, and in spite of the efforts of

-some people and organisations to kill it off, there seems to be little

doubt that municipal engineers! expertise will be needed as far ahead as
one can see. {(N.B. Vide the writer's paper, "Districts technical servicqs
departments — their functions and future" published in the IME Joumrmal,

Vol. 103, No. 5, May 1976).
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Nevertheless, a searching examination of the rise of the range of
duties of municipal engineers, of the changes that have taken place in
the last 25 years, and of the changes likely to take place in the next

25 years would be helpful to the service and to the profession.

58



Supplement to MuNICIPAL ENGINEERING, 8 June 1973

ANAGENMENT

@® DECISION-MAKING i

10.1 Definition and purpose

Choloe

Prime
function

Total
function

Paychic
ovent

Purpooe

10.2 Lovels

Executive

‘Decision-making may be narrowly defined as
the making of a choice from among
alternative courses of action. More broadly
construed, decision-making also involves

all of the actions that must take place before
a final choice can be made.” (H H Albers,
Principles of management, 3rd ed, 1969, John
Wilay and Sons.)

M R Hawking, borough engineer and planning
officer, Torbay BC, said (Joumal, Institution
of Municipal Engineers, vol 95): "The prime
function of all management can be
summarised as decision-making, since the
end-product of all the engineer’s
deliberations is the making of a decision.’

N Rayman (op cit) uses the term
‘decision-making’ to sum up the
manegement function: "(a) the definition of
the purpose of existence of the organisation
and the aims and objectives that it must
achieve; {b) the formulation of organisational
policy, and (¢) controlling such adaptation
of the system as is neaded to meet the
effects of influences external to the system
(and thereby not organisationally controllable
by management) which impede achievement
of objective.’

Richard M Cyert and Lawrence A Welsch
(see bibliography) state succinctly: "‘We
view decision-making &s synonymous with
managing.’

Decision-making has been described as

*. .. the focal creative psychic event where
knowledge, thought, feeling, and imagination
are fused into action’ {Shackle, G LS —
Uncertainty and business decisions: a
symposium, 2nd ed, Liverpool tniversity
Prass 1957).

Desmond Keeling in Management in
govarnment (George Allen and Unwin, 1972)
wrote '. . . any significant development of
management in the public service, any
intensive and sustainad search for a better
use of resources, must be founded on a
rationat basis of dacision-meking’.

Dacision-making takes place at all levels in
an organisation (data sheet 8.07:1.2), and all
decisions should be made at the lowest
practicable level {data sheets 8.07.7.1, and
8.08:8.1). Both the complexity of problems
ang the uncertainty of the outcome of
decisions increase at higher Jevels in the
organisation.

{i) Dala: Emest Dale {sse bibliography)
defines three classes of decisions:

{a) the lowest level of decision-making,
made at the point at which work i3 being

A Municipal Enginee

FILE REFERENCE 8.10(1)
Decision-making

‘Dacision-making is, in fact, the prime characteristic of the
management function, and the success or failura of an
organisation depends on the rightness or wrongness of
managerial decision.’ ’. . . it exists at all levels in the
organisation and is demanded in all phasas of its activity,’
said N Rayman, city engineer and surveyor, Coventry CBC,
in a paper read to the annual conference of the Institution
of Municipal Engineers, 1966. This data sheet examines the
process of decision-making at all lavels in an organisation.

Administrative

Policy

Lowest

Middle

Highest

10.3 Process

Alternatives

Conasquences

Analysls
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done; not usually recorded as such, though
a note of the effect of the decision will
be made at some point.

(b) made within the framework of policy
decisions but less important then them;
may be recorded in procedure manuals.

(c) major decisions in the formation of
the organisation including structure; usually
incorporated in written documents. Applying
this classification to decision-making in
municipal engineering, it may be said that
‘executive’ decisions are made by design
and supervisory staff, ‘administrative”
decisions by chief and other gsenior officers,
and ‘policy’ decisions by the local authority.
(ii) Keeling: Desmond Keeling {op cit)
also defined three levels of decision-meking
on the use of resources primarily so as to
discuss the methods and techniques available
to improve decision-making:

{a) The characteristic of this level of
decision-making on resources is the
“implementation of decisions” approach.

In tha public service resources usad can be
regarded as inputs which produce “outputs”
expected to achieve or contribute to the
fulfilment of the objective’.

{b) This second level is considered as
‘... lying within a single broadly
homogeneous sector . . . such as defence,
transport, arts, education, health and welfare
on which the British planning of public
expenditure is based ...

(c) The allocation of resources between
the large broad categories described in tha
sacond level is defined as the third level of
decision-making. ‘In scale and complexity
this kind of choice is primarily found in
central government, although in a limited
form it can be seen to exist also in local
government’.

Keeling says that it is important to
recognise that this macro-allocation stage
is one which needs to be considered
separately from other kinds of decision-
making on resources.

(i) Simon: The process of decision-making
involves threse steps according to

H A Simon (Administrative behaviour, 2nd
ed, 1965, The Free Press):

{a) the listing of all the alternative
strategios,

{b) the determination of all the -
consequences that follow on each of these
strategies;

{c) the comparative analysis of these
sets of consequences. He points out,
however, that it is not possible for ar
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individual to know all the alternatives, or
all their consequences, and so in practice
decisions are made that appear to be
adequate.
Maxtmising
the best alternative from among those
available to him; his cousin, whom we shall
cail administrative man, satisfices — looks
for a course of action that is satisfactory
or “good enough”™.” Administrative man, he
says, makes his choices using a simple
picture of the situation that takes into
account just a few of the factors that he
regards as most relevant and crucial.

'First because he satisfices, rather than
maximises, administrative man can make
his choices without first examining all
possible behavior alternatives and without
ascertaining that these are in fact all the

Satisficing

Limited
choics

alternatives. Second, because he treates the

world as rather “empty”, and ignores the
“interrelatedness of all things” (so
stupefying to thought and action),
administrative man is able to make his
decisions with relatively simple rules of

thumb that do not make impossible demands

upon his capacity for thought'. Nor, it
should be noted, upon his time.

Impracticable
have noted, the complexity of the higher
level decisions particularly, is such that
it is impracticable to find out and consider
every aspect of a problem. It is necessary
therefore to establish the crucial or critical
factors in each case and concentrate on
them; this they describe as the principle of
the limiting factor.

(ii) Drucker: In The practice of management
Peter F Drucker (Pan Piper, 1968) describes

decision analysis (data sheet 804, 4.3(ii))
as a major tool in deeiding structure.

He states that decision-making has

five distinct phases, summarised as
follows.

a:ﬁﬂipo 1om - (a) What appear at first sight to be the
4 alements of the problem rarely are the

really important or relevant things, therefore
the real problem has to be identified and
defined.

A"“ﬂig (b} For analysis the problem needs to be

the problem . |assified, and the facts established. It is
necessary to classify the problem in order
to know who must make the decision, who
must be consulted, and who informed. To
establish the facts the decision-maker has
to seek the required information.

Develaping (c) Alternative solutions are needed lest

:211:'335:' it be thought there are only two choices.
One alternative is always that of taking no
action.

Deciding on (d) There are four criteria for determining

the best solution the best solution:

Risk (i) The risk associated with each course of
action has to be weighed against the
expected gain.

(ii) Which alternative gives the greatest
results with the expenditure of least effort?

(iii) If urgency is the primary factor,

Economy of
sffort

Timing

dramatic action is required; if long consistent

effort is needed a slow start that gathers
momentum may be preferable.

Limitation of

resourcas are they up to the task?

‘While economic man maximises — selects

As Koontz and O'Donnell (see bibliography)

(iv) The most important resource is people;

Making the
dacision effective

Levin

Mack

(e) Action is needed for a decision to
baecome effective, and this is achieved by
communicating the decision to others and
motivating them to carry it out.

(iii) Models

(a) One model of the decision-making
process has been evolved by P H Levin,
and described in ‘On decisions and decision.
making’ { Public Administration, Spring 1972,
vol 50). He suggests that *. .. the process
may be divided into technical, administrative
and political categories ...’ and that ’. . . in
the course of the decision-making process
as a whole the decision-makers become
increasingly committed to an increasingly
specific ultimate course of action ...’

{b} Another model has been evolved by
Ruth P Mack of the Institute of Public
Administration, New York, and it is set out in
Planning on uncertainty, decision making in
business and government administration
{ Wiley-Interscionce, 1971). It contains five
phases: deliberative, ongoing, staged,
recursive, and administrative, it is partly
cognitive and partly behavioural.

10.4 Elements

Rules

Spacification

Peter F Drucker in The effective executive
(Pan Piper, 1970) enumerates five elemants
of the ‘effective decision-process’,
summarised as follows:

{a) Is the problem generic or unique?
Mast problems are generic, and decisions
on them should be made by the application
of a rule or principle. Problems which may
be thought of as unique to the organisation,
eg a local authority, may be ganeric to local
government as a whole. ‘All events but the
truly unique require a generic solution. They
require a rule, a policy, a principle. Once
the right principle has been developed,
all manifestations of the same generic
situation can be handled pragmatically, that
is, by adaptation of the rule to the concreta
circumstances of the case’.

{b) A clear specification of the objectives to
be attained and the conditions to be

- satisfied is required.

Rightnass

Implementation

Feodback

(¢) Thinking through what is ‘right’ — the
solution that will fully satisfy the
specification and the boundary conditions.
Compromise is always needed, but it is
first necessary to know the ‘right” solution
in order to distinguish the right compromise
from the wrong one.

(d) Converting the decision into action

is the fourth major element in the decision
process — a decision will not become
effective unless the action commitments
have been buiit in from the start.

(e) The decision must include taking action
to monitor its effects so that the results
may be tested against the specification.
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10.5 Types

Programmed
Non-
programmed

Programmed-
routine

Non-
programmed
—novel

Techniques

of decision

(i) Simon H A Simon in The new science of
‘management decision (in The shape of
agutornation for men and management, Harper and
Row, 1965) defines two types of decision:
programmed, and non-programmed. He sees
these as forming a whole continuum, with
highly programmed decisions at one end, and
highly unprogrammed ones at the other end. He
horrows the term ‘program’ from the computer
trade, program being ‘a detailed prescription or
strategy that governs the sequence of responses
of a system to a complex task environment’.

‘Decisions are programmed to the extent that
they are repetitive and routine, to the extent that a
definite procedure has been worked out for
handling them s0 that they don’t have to be
treated de novo each time they occur.’

'‘Decisions are non-programmed to the extent
that they are novel, unstructured and
consequential. There is no cut-and-dried method
for handling the problem because it hasn't

arisen before, or because its precise nature and
structure are elusive or complex, or because it is
$0 important that it deserves a custom-tailored
treatment.’

One of Simon's purposes in distinguishing
between the two types of decision is to show
that different techniques are used for
programmed, and for non-programmed decision-
making. These techniques are shown in table 1.
Techniques for programmed decision-making are
shown in the top half of the table, and those

for non-programmed decision-making in the
bottom half. Traditional technigues are shown in
the middle of the table, and modern techniques -
on the right-hand side.

Traditional and modern t q of decisi king (table 1}
Tyvpas of decisions Daeision-making techniques

Traditions! Modern
Programmed: 1. Habit 1. Operations research;

Routing repetitive

dacisions.

Organisation develops
specific processes

for handling them

2. Clarical routina:
Standard operating
procedures

3, Organisation structure:
Cornmon expectatians

A system of subgoals
Woell-defined informational
channels

Mathematical analysis
Models

Computer simulation
2. Electronic data
processing

Non-programmed:

One-shot, ill-structured
novel, policy decisions.

Handled by gener

problem-salving processes

1. Judgment, intuition
and creativity

2. Rules of thumb

3. Selection and training
of executives

Hauristic problem-
solving technique
applied to: =

fa) training human
decision makers
(h) constructing
heuristic computer
programs

FILE REFERENCE 8.10(2)
Decision-making

Data sheet 8.10(1) dealt with the definition end purpose of
decision-making, with levels, process, models, and elements.
This sheet deafs with types of decision, technigues to assist
decision-making, and with developing skills

Habit

Routine

Structure
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{ii) Programmed; traditional
‘Habit is the most general, the most pervasive, of
all techniques for making programmed decisions,
The collective memories of organisation
members are vast encyclopedias of factual
knowledge, habitual skills and operating
procedures.’

Standard operating procadures are closely

related to habit. “The only difference between
habits and standard operating procedures is that
the former have become internalised —racorded in
the central nervous system — while the latter
begin as formal, written, recorded programs.’

‘The organisation structure establishes a common
set of pre-suppositions and expectations as to
which members of the organisation are
responsible for which classes of decisions; it
establishes a structure of sub-goals to serve as
¢riteria of choice in various parts of the
organisation; and it establishes intelligence
responsibilities in particular organisation units
for scrutinising specific parts of the
organisation’s environment and for
communicating events requiring attention to the
appropriate decision points.’

{iti) Non-programmed; traditional
‘Making non-programmed decisions depends on
psychological processes that, until recently, have
not been understood at all.” They are made by
exercising judgment which depends on
‘experience, insight and intuition”. Such
decision-making can be improved somewhat by
training and planned experience.

(iv) Programmed; modern
Modern, programmed techniques involve the
systems approach, and include operational
research: linear programming, dynamic
programming, game theory and probability
thaory.

{v) Non-programmed; modern
‘Many, perhaps most, of the problems that have
to be handled at middle and high levels in
management have not been rmade amenable to
mathematical treatment, and probably nevar will.’
However, ‘basic discoveries have been made
about the nature of human problem solving.
While these discoveries are still at the stage of
fundamental research, the first potentialities for
business application are beginning to emerge.”
Simon had heuristic methods in mind. Heuristic
methods begin by attempting to understand the
problem-solving processes in the human brain,
covered by the terms intuition, insight, and
judgment, and then applying these processes
consciously to known problems.
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D.6 Techniques
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H Donovan Gauntlett, then city engineer and
surveyor, Cardiff, in The new environment of the
municipal engineer, (IME Journal, vo! 93) noted
that managers in the private sector had begun to
realise that managerial decisions could no longer
be based on simple human judgment and
experience, He said that municipal engineers
should reatise that this was so, and learn to put
modern techniques to their own use. In his view
techniques should be used for technical and
design work as well as for ¢lerical and
managerial activities.

In addition to the techniquas Simon mentions in
his four main decision types, there are other
individual techniques and systems which are
available to the decision-maker;

(i) This is described by Dale (see Bibliography).
as a mathematical technique which enables the
decision-maker to grasp the factors that will
affect the outcome of a decision, It displays the
alternatives that are estimated 1o be available in
the future, and their probable effects.

(13) Algorithms or logical trees are described in
C A 8 occasional papers 2, and their
construction in C A S occasional papers 12-13
(HMSO). Algorithms are available, for example,
to simplify the application of complex rules and
regulations to individual problems, A diagram is
constructed on the basis of a question-and-
answer {yes/no) technique.

{iii) These are described by Cyert and Welsch
{see Bibliography) as consisting of * . . . that
finite series of mathematical steps which will
provide the optimum approach to a particular
problem.’ Like heuristic models, algorithmic
models are normative, ie they establish or set-up
a norm or standard,

(Iv) Operational research is concerned with the
study of operations in an organisational setting,
and since it is difficult to introduce change into
the real-life situation, O R studies are carried
out on an abstract model of that part of the
organisation which is being studied.

{v) This technique is useful in highlighting
numerous matters that should be considered in
evaluating alternative schemes. Is it likely to be
increasingly used for either large schemes, or
smaller schemes which may have a large impact
on the environment. The technique does not
itself make decisions but it can assist the
decision-making process.

{vi) A planning, programming and budgeting
system has been defined as a management
system which is designed to assist members and
officers in taking decisions about the use of
resources (A review of the theory of planned
programme budgeting, a system of management
for focal authorities, LAMSAC 1972).

T H Nicholson says that PPBS is a method which
enables decision-makers to exercise a reasoned
choice (IME Journal, vol 98}.

10.7 Daveloping decision-making skills

Natural
ability

The techniques discussed above will assist the
decision-maker in various ways, but the decision
itself still has to be made. (t is generally believed
that good decision-makers are born, not made,
but this is not so. Success in decision-making, as
in most things, results from developing natural
abilities through learning, practice, and experience,
into mature skill.

Experience is a quick, and for many peoptle, an
effective method of training. But it involves trial
and error in the real life situation, and error
cannot always be tolerated.

Business games may be used to simutate actual
decision-making processes; alternatively close
analysis of decision-making of real situations

may assist. Past experience may be a useful guide
to future courses of action, though it probably
plays a larger part in decision-making than it
deserves, according to Koontz and O'Donnell

{see Bibliography).
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Data Sheets 8.10 (1) and {2) Decision-making. Commentary

In these sheets decision-making varies from making one decision on
one issue, to the whole management process which is conceived as being

decision-making, no more and no less.

The main feature of the sheets is to show that basically there are
two kinds of decision, those which once made can be used again and again
for similar cases until circumstances demand a change. These are
troutine!, 'generic!, 'programmed', or in local govefnment tpolicy' (one

‘of many meanings of that word — for others see Keeling --Management in

Government%). '

The other kind of decision is one—off; usually high level and deals
with decisions where there is a large amount of uncertainty. These are

'unique'!, 'non-programmed! decisions.

Simon's tsatisficing? is a well-made cqﬁcept. .Far exémple, in
writing these sheets on decision—making the writer searched and found
perhaps three times as many references as he used, and could have found
hundreds more. But he stoppeq‘when he had sufficient to cover the main
points (and at not too-high levei) which would affect almost all practis-

ing local government officers.

Some of the concepts discussed in the paper, e.g. Mack's, will be

of little relevance to most readers.
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@ LEADERSHIP

11.1 Trait theory
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{I) The great men. Early theory held that
good leaders were born, not made — the ‘grest
men’ theory. It was thought that the quality of
leadership depended on inherited traits or
characteristics that were peculiar to a few
individuals.

Abitities such as sincerity, selflessness, drive,
ambition, initiative, aggressivenass and
ruthlessness were considered necessary in
every leader since it was observed that
successful leaders possessed some or ail of
these qualities.

Some exceptional leaders have charismatic
qualities {data sheet 8.02(1), 2.1(a)). For
example Frank Austen, a naval officer, writing
to his sister Jane in 1805 about Admiral Neison,
said: ‘He possessed in a superior degres the
happy talent of making every class of persons
pleased with their situation and eager to axert
themselves in forwarding the pubtic service’ —
from Jane Austen, by Elizabeth Jenkins
(Sphere Books Ltd, 1972).

Similar observations by many people led to
numerous studies of the lives of great men
since it was expected that these would reveal
cemmon traits or characteristics. A knowledge
of what these were would enable people to be
selected and trained early in fife as potentially
successful leaders.

One such study was made by Field-Marshal
Lord Montgomery (who is an Honorary Fetlow
of the Institution of Municipal Engineers) and
published in The path to leadership {Collins
1961). In it he stated that his wide experience
of observing leaders of various kinds fitted him
for seeking out principles of leadership.

In his view a leader should be one ". . . who

can be looked up to, whose personal judgment
is trusted, and who can inspire and warm the
hearts of those he leads .. .

He concluded that it would be unusual to find
combined in any one individual all the quatities
needed for successful leadership but said that
leadership could be developed by training.

He thought that the number of potential
leaders was small, and that resources should
not be wasted on training very many people in
leadership. Education and character training
were of primary importance and should

‘... inculcate the qualities that are an
inseparable element of good leadership”.

Some of the more important qualities he lists
are: deep conviction, decision, courage and
tenacity, sincerity, the ability to dominate
events and a thorough understanding of human
nature.

(i) Traits of lasser men. By 1947 numerous
trait studies had been mades, and these were
carefully and thoroughly analysed by

A Municipal Engineering Data Sheet
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Municipal engineers at all levels of the organisation occupy a
leadership role from time to time. Can this leadership role be
filled satisfactorily by many people, or are particulsar traits of
character or types of personality needed? Opinion on the
requirements for good leadership has changed over the last
50 years as more knowledge has been gained about leadership
in different situations. This data sheet discussas leadership,
ia the influence that some people exert on others, with
particular reference to work situations.

R M Stodgill who publishad the resuits in .
‘Personal factors associasted with leadership: a
survey of the literature’, Journal of psychofogy,
vol 25, 1948. The frequency with which a factor
was found to be statistically significant was
takaen as the single most satisfactory criterton
for evaluating the data although other criteria
were used too. He classified the factors which
had been found to be associated with
leadership as follows:

{a) Capacity — intefligence, alertness, verbal
facility, originality, judgment.

(b) Achigvement — scholarship, knowledge,
athletic accomplishments.

{c) Responsibility — dependability, initiative,
persistence, aggressiveness, self-confidence,
desire to excel.

(d) Participation — activity, sociability,
co-operation, adaptability, humour.

(e) Status — socio-economic position,
popularity.

(f) Situation — mental level, status, skills,
needs and interests of followers, objectives

to be achieved, etc.

He concluded that ‘A person does not become
leader by virtue of the possession of some
combination of traits, but the pattern of
personal characteristics of the {eader must bear
some relevant relationship to the
characteristics, activities and goals of the
followers. Thus leadership must be conceived
in terms of the interaction of variables which
are in constant flux and change.”

McGregor (see Bibliography), and others, have
concluded that there is no single basic pattern
of abilities and personality traits which are
characteristic of all leaders.

Interaction

No common
pattarn

11.2 The human relations approach

Authority The emphasis during two world wars on

authority and on obedience to rules and
regulations, as a pre-requisite of successful
organisation, stimulated a reaction against
that concept.

It was thought that simply allowing pecople to
perform their tasks in the way best suited to
their own abilities would produce a contented
and successful orgsnisation, and much
management training has centred round this
belief.

Just as in the former case, the need for
authority may have been over-emphasised,
in the latter the value of the human relations
approach may have been over-stated or at
least mis-directed.

Freedom

Misguided’
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11.3 The demands of the situation
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not rare
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demand
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Mary Parker Folett realised in 1928 (see
Bibliography, Metcalf and Urwick} that there
were many different degrees of leadership and
that many pecple have a1t least some capacity
for it. She said that different people possessed
different kinds of leadership ability, and
moreover that different situations called for the
exercise of differerm types of leadership.
These views have been confirmed and
expanded by a considerable volume of research
in the last 40 years.
C A Gibb shows (see Bibliography) that
in any particular situation, a leader emerges
from within a group because he is perceived
by its members as offering the best means of
achieving their ends. So iong as he continues
to satisfy the group’s needs, he wili remain
their leader,
A leader appointed from outside the group, or
from within the group by outsiders, will have a
considerably more difficult task than a leader
who is elected by his peers.
In Gibb’s view it is the nature and purpese of
the group, rather than an individual's
personality, that is likely to determine who is
chosen to 1ead it. He sees leadership as a
social role which depends on a complex of
abilities and traits. The same person may be a
leader and subsequently a follower in the
same group as the group’s objectives change.
According to Gibb the three most important
principles are:
(i) leadership always relates to the situation in
two senses:

(a} it flourishes only in a problem situation,
and

{b} the nature of the leadership role is
determined by the goal of the group;
(ii) leadership is always directed towards an
objective goal;
(it} leadership is a process of mutual
stimulation,

11.4 Types of leadership

Fear

Ceontralisation

Dacentralisation

Licence

Domination

{i) Four basic types. Huneryager and
Heckmann (see Bibliography} enumerate four
types of leadership:

(a) Dictatorial: work gets done through
fear, by threats of penalties or punishment. It
can achieve results but there is doubt about
their quantity and quality in the long term,
and subordinates are usually dissatisfied.

(b) Autocratic: authority and decision-
making are centralised in the feader;
participation in decision-making is not allowed,
nor is deviation from instructions. It can
achieve results but they depend heavily on the
leader’s abilities,

(c) Democratic: authority and decision-
making are decentralised; participation in
deciston-making is encouraged and leader and
subordinates tend to work as a whole. It
offers more promise than other types but
requires leaders of better quality.

(d) Laissez-faire: subordinates establish
own objectives and make all decisions; the
result is usually disorganisation or chaos
because individuals can proceed in different
directions.

Gibb points out {op cit) that there is distinction
between headship (organisational position) and
leadership. Much so-called leadership in
employment organisations is in reality
domination through headship rather than
|leadership which stems from personal qualities
relative to the particular situation. Nevertheless
headship need not exclude leadership.

Variety

Authoritarian

Parsuasion

Understanding

Discussion

Participation

Group
dacision

Delagation

(i) A continuum: Tannenbaum and Schmidt
in ‘How to choose a leadership pattern’,
Harvard business review vol 36, no 2, 1968,
considered that to categorise leadership types
into ‘authoritarian’ or "democratic’ was too
rigid. From time to time teaders felt the need
to vary their style of leadership depending on
the type of problem being faced. The authors
therefore devised a ‘continuum of leadership
behaviour’ stretching irom boss-centred
leadership at one end to suberdinate-centred
leadership at the other. There are seven major
types within this continuum which summarised
are:

(a) The manager makes the decision and
announces it ~— boss-cemtred teadership.

He identifies the problems, considers possible
solutions, selects one, and instructs his
subordinates accordingly,

(b) The manager 'sells’ his decision. He
proceeds as before but, anticipating some
resistance in implementing his instructions by
his subordinates, he tries to persuade them to
accept his decision.

(c) The manager presents his ideas and
invites questions. Having made his decision as
before, the manager conveys it to his
subordinates together with the thinking which
led up to the deciston so that they may have a
better understanding of what he seeks to
achieve.

{d) The manager presents a tentative
decision. In the same way as before he has
arrived at a deciston, but itis only tentative
and he is prepared to change it in the light of
discussion.

{e) The manager presents the problem,
gets suggestions from his subordinates, and
then makes a decision. This is the first of the
types in which the manager has not made the
decision on his own. He selects the most
promising solution from those suggested.

(f) The manager defines the limits and
requests the group to make a decision. He
states the problem to he sclved and the limits
within which the solution must lie, but the
group (perhaps including himself) makes the
decision.

(g) The manager permits the group to
make decisions within prescribed limits —
subordinate-centred leadership. The group
defines tha problems, seeks altermative
solutions, and makes the decision.
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@ LEADERSHIP

11.5 Know thyself

Huneryager and Hackmann (see Bibliography)
draw attention to the need for those who
occupy supervisory or managerial positions to
be aware of their own style of leadership and of
tha impact of that style on the behaviour of
others.
Primary They believe that the manager’s primary task is
task to influence the behaviour of pecple, and that
to do this he will develop a leadership style
which is founded on his concept of the
leadership role.
Thus the more knowladge he has of himself, of
his assumptions and beliefs about human
behaviour, and of the relationship between
teadership style and the performance of
subordinates, the better he will be abie to
influence human behaviocur effectively.

Assumptions
and baliefs

11.6 The managerial grid

Scientific

There has been a tendency for managers who
management

display a prime concern for production te he
idantified with the scientific management

school and thus to be thought to have no concern
for people, and for managers who display a
prime concern for people to be identified with
the laissez-faire schoot, and thus to be thought
to have no concern for output.

Consequently there have been advocates of the
‘output’ school and of the ‘people’ school, and
managers tend to favour one or other approach.
in The Managerial Grid {Gulf Publishing
Company, 1966). Robert R Blake and Jane S
Mouton bring together the various views on
teadearship style, and present one comprehensive
sat of statements on the subject.

The book is intended to accomplish several
results: to show the alternative styles that ara
available to a manager and thus to give the
opportunity of increasing personal effectiveness;
to provide a method through which managers
can assess their own managerial style;

to set out the behavioural requirements of
changing from one style to another;

and to show how through teaching a whole
organisation can be improved.

Figure 1 is the managerial grid. The x axis
depicts concern for production, and the y axis
depicts concern for people. Each is expressed
as a nine-point sc¢ale in which 1 represents
minfmum concern, and 9 represents maximurm
concern.

Each of the five points shown on the grid — ie
9,1:1,9;1,1; 5,5; and 9,9 — represent the
basic managerial styles, but many other mixtures
of styles in varying proportions could ba
Idantified.

Dichotomy

Behavioural
stylas

The grid

A Municipal Engineering Data Sheet

FILE REFERENCE 8.11(2)
Leadership

Data sheet 8.11(1) deals with the development of knowledge
of lesdership and sets out various types of leadership which
have been identified through research. This deta sheet
discusses leadership style, and its impact on the manager and
on the managed.

1.8 Mlnragnmnl‘ T 4.9 Man‘lwmnt T
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Figure 1: the managerial grid

{i} The 9.1 style
Goal This style involvas a high concern for production
conflict and a low one for people, but it is probably
the most commeonly occurring style. Like all the
basic styles except 9,9 it assumes Inevitable
contradiction between the organisational
requirements of production and people’s
needs.
In the extrems such a manager would be
described as an exacting taskmaster; one who
drives himself and his workforce too.
Attention is concentrated on organising the
work itself.
This style is authoritarian; people are expscted
to do what they are told. The boss plans, and
subordinates execute. Direction and control are
key managerial concepts.
it is assumed that people do not lika work,
that they are not capable of organising thair
own work, and that to allow them any measure
of discretion would weaken the line of authority.

When mistakes occur they are explained away
by human error; the culprit must be found and
punished. The supervisor considers that he, and
he alone, should make all the decisions.

Maraie This style assumes that people are paid to
work, and provided they are well supervised
there will be no problems of morale. If such
problems arise, they arige from soft leadership.

Martinet

Authority
threatened

66



upplement to MUNICIPAL ENGINEERING, 9 NOVEMBER 1973

3.11(2) MANAGEMENT

onflict
vaided

Jisillusion

ocigbility

s upport

‘réed om

{armony

‘nasivity

‘arsonal
iwrvival

All communication is in writing, however minor;
in this way responsibility for mistakes can be
correctly allocated and punishment
administered. Communication upward is limited
to reporting work done and deviations from
expected results.

Interparsonal competition is discouraged as
being disruptive of progress and growth.
Impersonal competition, eg with other
organisations, is encouraged.

Creativity is ancouraged at high level in the
organisation but is discouraged in subordinates
as it is regarded as a challenge to authority.
Such creative thinking is thus sometimes
directed at defeating the system.

Managers are likely to be fully committed

to the goals of the organisation, but subordinates
are likely to feel that they are baeing ‘used’ and
therefora remain uncommitted.

(il} The 1.9 style

This style involves a low concern for production
and a high one for people.

The naads of paople coma first and conditions
are arranged so that personal, social and welfare
needs are met. Effort is concentrated on making
arrangemaents that will enable people to fit in to
them with comfort, ease and security.

Organisational demands for production are

felt to be often harsh, overdemanding and
unnecessary. People should be shown, not
commanded; they should be supported, not
goaded. The supearior wili thus have willing and
appreciative followers.

Pressure on subordinates followed by
disciplinary action when mistakes occur is
avoided since it is assumed that it produces
tension which leads to more errors.

Rules about arrival and departure times are
disregarded, tea breaks and funch hours
extended and occasiona! absences unexplained.

Imposing goals on others is unacceptable, but
management by objectives is all right,
particularly as close supervision is not then
needed.

Written communication is discouraged,
and only success is reported upwards.
Ones of the manager's primary airms is to be
accepted by his subordinates, and he thus
avoids disagreements and conflict, but
promotes harmony instead.

(iii) The 1.1 style

This style involves no concern for either
production or paopls; it is passive. A manager
who adopts such a style is not really managing
at all; he has accepted defeat. He is really anly
passing messages to his subordinates from
his superiors and vice versa.

Mistakes in others are expected and are
overlooked. The manager will know the rulas
and will follow them to avoid being blamed for
any errors that occur. Conflict of any kind

is avoided. Personal survival is the primary
aim.

© This data shest Is copyright and may
not be reproduced in whole or in part

Compromise

Buraaucracy

Participation

Balance

Integration

Excallance

Constructive
criticism

{iv) The 5,5 style

This style involves a moderata concern for both
praduction and people; conflict is resolved
through compromise.

It is the manager’'s job to plan, direct and
control, but it is important to get understanding
from employees too, and to elicit suggestions
from them by encouraging them to think about
their work constructively.

The manager leads, motivatas and
communicatas, instead of commanding or
diracting. Mistakes are dealt with firmly, and
compliance with traditions, precedents and
rules is expected. Organisationa) objectives are
balanced: a reasonable level of achievement
coupled with job satisfaction and security.
Work groups are a feature of this style of
management. They encourage participation, and
producs ideas.

Both the formal and informal arganisation are
considered squally necessary since the informal
is a natural consequence of the formal.

A 5,5 approach seeks to achieve realistic
outputs and fair and equitable solutions to
conflict between people.

(v) The 9,9 atyle

This style invelves a high concern for both
production and people. It does not assume an
inavitable conflict between organisational
requirements and people’s neads. Organisational
and individua! goals merge together.

Effective integration of production and peopla

is achieved by invoiving them in detarmining
conditions and strategies of work.

This approach seeks the best and most effective
solution to every problem, not merely a workable
one.

Accomplishment and contribution together
characterise the 9,9 style. The manager's task

is to ses that sound decisions are made by
those most competent to do so rather than to
make them all himself. Custom and precedent
are not regarded as infallible guides but are
followed if considared to be the best practice.

Mistakes are believed to occur through
misunderstandings and faulty information. They
are investigated to find the true cause which is
then eliminated to prevent the mistake recurring.
Communication is open, authentic and candid.
Conflict is resolved by confronting the problem
directly with everyona involved.

‘A 9,9 style improves organisational achievemant

and internal group relationships, raduces
interpersonal conflicts, and contributes to an
increased individual effort.

11.7 Choosing a leadership style

Self-
assgssment

Style
change

It is possible, by examining the various basic
styles which are discussed in paragraphs 11.4
and 11.8, for each manager to identify his own
style.

The managerial grid includes a specific test for
this purpose. Having identified that styla, its
advantages and disadvantages can be
considerad, and a change to a more appropriate
style attempted if that is thought to he desirable,
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Data Sheets 8.11 (1) and (2) Leadership. Commentary

There must be some doubt about the extent to which leadership as
such is displayed in a work situation. Nevertheless, the writer believes
that in municipal engineers' departments there is considerable opportunity

to exercise leadership as distinct from direction.

If both superiors and subordinates understand more about leadership,
it is likely to result in better relationships and greater cooperation.
Most people probably thlnk on similar lines to the 'great men! theory, and

it will be encouraging to many of them to know that such a theory has

little substance.

It will provide satisfaction, and explain what may otherwise be a
conflict situation, to know that the designated *leader'! will not always
be the real leader. It may help to further discredit the authoritarian

style of leadership as a normal style in work situations.
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MANAGEMENT

@ INDIVIDUALS
12.1 Subordination

Unselfishness

Commitment

Individualism

One of Henri Fayol's (see Bibliography) general
principles of management states that the general
interest must prevail over the individual interest
(data sheer 8.03, 3.1Gi)f)). He wrote: *. . . in a
business the interest of one employee or group of
employees should not prevail over that of the con-
cern, the interest of the home should come before
that of its members and the interest of the State
should have pride of place over that of one citizen
or group of citizens.

‘It seems that such an admonition should not need
calling to mind. But ighorance, ambition, selfishness,
laziness, weakness and all human passions tend to
cause the general interest to be lost sight of in
favour of individual interest. . ..

However, Chester I Barnard in The functions of the
executive (Harvard University Press, 1938) wrote
that the commitment of individuals to the organisa-
tion would vary from maximum willingness to
opposition or hatred. He maintained that most
people would be negative in their commitment, and
that an individual’s commitment will vary with time,
Willingness to co-operate is the result of satis-
factions or dissatisfactions obtained, and all organ-
isations depend, he said, on the subjective assessment
which the members make of them.

Mary Parker Follett (see Bibliography) stated: ‘We
can never reconcile planning and individualism until
we understand individualism not as an apartness
from the whole, but as a contribution to the whole.’
Thus Fayol's principle cannot be applied rigidly,
and the needs of individuals should be taken into
account in managing organisations.

12,2 The nature of man

Selfishness

Satisfaction

Leadership

Sociable

Koontz and O'Donnell (see Bibliography) set out
seven conclusions about the nature of man which
they consider are of the utmost importance to
managers. Summarised these are:

{f) The individual is the primary concern of man,
Man looks after himself both in the extremities of
life or death and in the modern affluent society. Tt is
he who wants preferment, who wants to win.

(ii) The individual will work to satisfy the demands
of his basic nature if the benefits exceed the costs.
Man enjoys work if the effort is directed towards
satisfying the demands of his complex nature,

(iii) The individual can be led. Man responds to
leadership. He can be persuaded through many
devices to take the desired road, but the devices
themselves must be selected, tuned, and timed to the
individual’s need to satisfy his basic nature.

(iv) The individual wants to live and work in a social
environment. Although this is true most of the time,

FILE REFERENCE 8.12
Individuals

Managers make assumptions and generalisations about individuals
which are implicit in the way they manage (data sheer 8.02 (2)).
Much organisational decision-making is based on the assumption that
people are alike, or that if they are not, they ought nevertheless to
conform. This data sheet examines some basic ideas about people as
individuals, and their effect on organisation.

Co-operation

Difference

Stretching

there is in the individual a need for solitude. Man
may be largely a social animal, but he is not en-
tirely so.

(v) The individual helps to create institutions which
serve the needs of their memberships. There are
many needs that man alone cannot satisfy; they can
be achieved only through co-operative effort. If they
promise a surplus of benefits over costs, he is likely
to accept the implied limitations upon his in-
dividuality.

{vi) There is no average man. People are not all
alike. Natures are different, and an individual's own
nature may differ from time to time.

(vii) The individual rises to the challenge of his full
capabilities. Man is impatient to use his abilities to
their full extent. He resents the lack of opportunities
to apply his knowledge and skills and to shoulder the
responsibility for results.

12.3 The development of the individual

Passivity

Dependence

Variety

Maturity

Lengthening
time-scale

Ambition

Self-awareness
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A summary of the views of C Argyris that are set
out in Understanding organisational behavior (Tavi-
stock 1960) is that:

‘. .. the development of the human personality can
be hypothesized to follow the directions and dimen-
sions outlined in the following model. It is hypothe-
sized that human beings in our culture:

‘(i) Tend to develop from a state of passivity as
infants to a state of increasing activity as adults.
‘(ii) Tend to develop from a state of dependence
upon others as infants to a state of relative inde-
pendence as adults. Relative independence is the
ability to *'stand on one’s own two feet” and
simultaneously to acknowledge healthy depen-
dencies.

*(iii) Tend to develop from being capable of behaving
only in a few ways as an infant to being capable of
behaving in many different ways as an adult,

Y(iv) Tend to develop from having erratic, casual,
shallow, quickly dropped interests as an infant to
having deeper interests as an adult. The mature
state is characterized by an endless series of chal-
lenges, where the reward comes from doing some-
thing for its own sake,

‘(v) Tend to develop from having a short time
perspective (ie the present largely determines
behavior) as an infant to a much longer time
perspective as an adult.

‘(vi) Tend to develop from being in a subordinate
position in the family and society as an infant, to
aspiring to occupy an equal andfor superordinate
position relative to their peers.

‘(vii) Tend to develop from a lack of awareness of
self as an infant to an awareness of and control over
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self as an adult, The adult who tends to experience
adequate and successful control over his own
behavior tends to develop a sense of integrity .. .
But basic to his model is the assumption that all
human beings are incomplete in themselves. They
gain their wholeness, he says, through interaction
with others.

12.4 Behaviour

Three generalisations can be made about behaviour
and these are defined by Harold J Leavitt (see
Bibliography) as follows:

(i) The first idea is that of causality—the idea that
human behaviour is caused, just as the behaviour of
physical objects is caused by forces that act on those
physical objects. Causality is implicit in the beliefs
that environment and heredity affect behaviour and
that what is outside influences that which is inside.

(ii) The second idea is that human behaviour is not
only caused but is also pointed towards something;
that behaviour is goal-directed, that people want
things.

(iii) The third idea is that of motivation; that under-
lying behaviour there is a push, a motive, a want, a
need, or a drive. i

It is helpful, says Leavitt, to consider these three
concepts as forming a closed circuit of cause—
motive—(behaviour)—goal (see fig 1). Thus achiev-
ing a goal eliminates the cause, which in turn
eliminates the motive. It must be remembered,
however, that many psychological goals are neither

finite nor specific as are physical goals, eg prestige
goals seem to be ephemeral and boundless.

Causality

Direction

Motivation

The person

Need
Stimulus {Want)
{cause) Tension

I Discomfart

o

Goal

Behavior

Figure 1: A basic model of behaviour

12.5 Thinking styles
E“&':‘c;“" or  Just as individuals differ in their needs and feetings,

so0 their thinking styles differ. Leavitt (op cit) states
that we all think but we think differently. Some
children, he says, have a natura} skill at numbers,
but others have intuitive skills or are good with
words. Some people are said to have logical, orderly
minds, others to be tremendously imaginative. Such
differences in the ways in which people think and
solve problems, says Leavitt, are both real and
important. *To some extent these differences may be
inborn, and fo some extent they are related to
general intelligence. But it is also quite clear by now
that the whole process of formal and informal
education strongly influences the particular “style™

A Municipal Engineering Data Sheet
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of our later thinking, if not its quality.’

Styles ‘The engineer’s professional education teaches him
not only facts but manners of thought, analytic
manners of approaching problems. An arts educa- -
tion teaches thinking manners too, but probably
quite different ones; and those manners are likely to
carry over into other parts of life. Moreover, such
differences in style may lead to interesting and
significant organisational problems. For instance,
individuals in an organisation who think in one
“language” may have trouble communicating with
individuals who think in other languages.' *. . . cer-
tain occupational groups—engineers, most scien-
tists, accountants—tend to score higher on analytic
than on imaginative tests, while art students and
salesmen tend to score higher on imaginative tests.’
Neither type of thinking is ‘better’ nor ‘worse’ than
the other; both are neceded but communication
between the two can be very difficult.

12.6 The individual and the organisation

Job descriptien [t is jmportant to the individual that his role and

status within the organisation should be clearly

defined so that he and his colleagues are aware of
their respective positions, or insecurity and
frustration may result. Nevertheless mature and
stable individuals are more able to cope with
problems in organisations as in life itself. But

Argyris suggests (op cit) that the characteristics of

the formal organisation (see index, data sheet 8.00)

are incongruent with those which relatively mature

human beings in our culture are thought to desire.

He believes that mutual adaptations take place in

practice within organisations through which the

organisation medifies the individual’s personality
and the individual in turn modifies the formal
organisation.

Personal identity Tg the individual a job is more than just a function;
it is a sense of purpose, a set of interests, a way of
life, a value system, and above all, a personal
identity (Huneryager and Heckman, Human rela-
tions in management (Ind ed), South-western
Publishing Co, 1967).

Incongruence
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Data Sheet 8.12 Individuals. Commentary

The need for this sheet stems from the fact that it is very
important to write one or more fairly detailed sheets on groups. It seems
logical to thewriter that a sheet on individuals should precede those
on groups. The main ﬁroblem is where to draw the line on individuals.

Eventually, the writer decided to leave out the psychology matters such

as frustration, stress, etc., and these cam be dealt with elsewhere.

What is left is fairly straightforward and should be readily
acceptable to readers. It should help them towards understanding
some of the reasons why individuals are different, and need different

treatment by managers, though of course there is a limit to being able

to apply this in practice.

The items on different thinking styles (para. 12.5) should assist

readers to begin to understand the other mant's point of view.
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13.1 Definition

Interaction

Prirmary group :
face-to-face
contact

Professor W J H Sprott (see Bibliography)
defined a group as *. .. a plurality of persons who
interact with one another in a given context

more than they interact with anyone else’. He
included the phrase ‘in a given context’ because
an individual may be a member of several groups;
eg he will be a member of at least one work
group in his employment, a member of his

family group at home, and a member of, say, his
football team when he is playing football.

J A C Brown in The social psychology of
industry (Penguin Books, 1954) states: ‘The
primary group is the instrument of society
through which in large measure the individual
acquires his attitudes, opinions, goals, and ideals;
it is also one of the fundamental sources of
discipline and social controls’.

it is the small primary group which is most
significant for managers. Miller and Rice (see
Bibliography) state that groups of up to 16
members retain the essentiai characteristics of
small face-to-face groups, in which members can
sustain close and continuous personal
relationships. "The small face-to-face group
provides a boundary within which the member
can be known and can feel secure ; within which,
as an individual, he can seek reinforcement and
help; in return, however, he has to conform to
the patterns of behaviour imposed by the group,
and contribute to the different assumptions that
make up the group culture.’

As long ago as 1956 David Watson, county
surveyor of Warwickshire, drew attention to the
significance of working groups and management's
dependence on them in ‘The impact of full
employment” (/ME Journal, vol 83).

13.2 The Hawthorne studies

Ralay assembly
test room
experiments

It was Elton Mayo [data sheet 8.07, 1.4(i)] who
inspired the well-known studies at the
Hawthorne works of the Western Electric
Company. He is generally considered to have
been responsible for introducing social science
concepts into studies of management.

The Hawthorne studies began with an
investigation into the effect of improved lighting
on output. In one group the intensity of lighting
was varied from time to time; in the control
group it remained constant, The output of the
experimental group rose steadily even when the
amount of light was reduced ; paradoxically the
output of the control group also rose steadily
even though there had been no change in
lighting. It became necessary therefore to have a
more comprehensive investigation of factors
affecting output, and thus began the Relay
assembly test room experiments.

The Hawthorne experiments lasted five years and
during this period numerous changes in working
conditions were made, including changes in

Municipal
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FILE REFERENCE 8.13
GROUPS

The significance that groups have in the working environment
is now widely recognised. Organisations ('secondary’ groups)
are composed of small ('primary’) groups. Peaple who come
together te undertake an activity jointly, tend naturally to form a
group which will set its own standards of behaviour and output.
Members of cohesive groups will enfoy working tegether better
than as individuals and are less likely to be absent.

working hours, in rates of pay and in rest

breaks. Qutput rose following most changes even
when these involved a return to the original
working conditions.

Participation In The human problems of an industrial
civilisation (Macmillan, 1933}, Mayo said: ‘The
records of the test room showed a continual
improvement in the performance of the operators
regardless of the experimental changes made
during the study. It was also noticed that there
was a marked improvement in their attitude
toward their work and working environment.
This simultaneous improvement in attitude and
effectiveness indicated that . . . we could more
logically attribute the increase in efficiency to a
betterment of morale than to any of the
alterations made in the course of the
experiments.

‘Over and over again the girls expressed their
contentment with the test room and its
pleasanter, freer, and happier warking
conditions. . . ." The girls ". .-, had become
participating members of a working group with
all the psychological and social implications
peculiar to such a group.”

13.3 Conformity

Moderation People’s behaviour is influenced very much
by members of a group; they tend to become
less extreme in their own judgments and to
respond to the collective value judgments of the
group because they fear the isolation that is
the likely result of not conforming to group
standards. Generally members will prefer
co-operation 1o competition within the group
and will adjust their work effort accordingly
since they fear the displeasure of the
group more than that of their superiors
[data sheet 8.02(1), 2.2(ii){(¢) ]

Group norms Group norms for output are such that members
will restrict their production below what they
could reasonably achieve, even where incentive
schemes are operating, and even if they do not
individually fully support the standards set.
Arnold Tannenbaum in Secial psychology of the
work organisation (Wadsworth, 1966) quotes
three propositions from research by others which
he believes suggest that members implicitly or
explicitly demand conformity :

Atraction {i) The more attractive a group is to members,
the more likely members are to change their
views to conform with those of others in the
group.

Rejection (i) If an individual fails to conform, the group is
likely to reject him; and the more attractive the
group is to its members, the more decisively they
will reject this individual,

Deviation (iii) Members are more likely to be rejected for
deviation on an issue that is imporntant to the
group than on an issue that is unimportant.

- Data Sheet

1
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Hisrarchy

Conformity does not imply that all members of
the group are equal; when a group has becoms
established a characteristic pattern of interaction
is found, according to Michael Argyle in The
psychology of interpersonal behaviour (Penguin
Books, 1967). He says that low status mambers
at the bottom of the hierarchy talk fittls, they
address the senior members politely and
deferentially, and littfe notice is taken of what
they have to say. A person’s position in the
hierarchy is primarily a function of how useful he
has been in the past, he says, Members of
groups are expected to contribute to the satting
of output norms and standards of behaviour, and
subsequently to support group decisions.

13.4 Formal and informal groups

(i) Formal

Acknowledged The formal work group, ie one that is established

lagdership

Stability

Etfective
leadership

Process

by the organisation, works most effectively if the
supervisor who is appointed by the organisation
is also the acknowledged leader of the group.
Leaders need to be able to contribute towards
the achievement of group goals. and to assist in
satisfying the needs of individuals.

A problem of high labour turnover in refuse
collection gangs at Derby CBC was investigated
by J A Dukes of the Local Government
Operational Research Unit and published in 4
problem of labour turnover, 1966,

Three possible causes of the high turnover had
been repeatedly suggested : low pay; low social
status ; and the large number of alternative jobs
available in the town. The results of the
investigation showed that these were not the
causes of the probiem which were foundad in
the need for such gangs to form stable groups if
they are to function satisfactorily.

(li) Informal

The discovery of the informal group by research
workers such as Elton Mayo was a most
important one (data sheet 8.02, 2.9). The
informal group is the link by which the
individual becomes an effective member of the
organisation, but the group can work for or
against the aims of the organisation. According
to Tannenbaum (op cit) : 'Organisations are full
of informal face-to-face groups that offer
satisfying interpersonal relations and support to
their members in the face of frustrations in the
job’",

Effective leadership of groups depends on the
ability of the leader to create and maintain group
standards and solidarity [data sheet 8.11(7),
11.3]. However, leadership in well-knit groups
may change with the problem being faced or the
task being undenaken. in some groups
authoritative leadership may be tolerated, or even
welcomed.

The realisation that groups exist and that their
members feel greater loyalty to the group than to
the organisation has led to a fundamental
rethinking of the whole management process.

A Municipal Engineering Data Sheet

13.5 Group dynamics

Massachusetts  Group dynamics is a branch of knowledge that
'{:::;::;‘::' is concerned with human behaviour and social
gy. - . . b -

MIT relationships, according to Cartwright and
Zander (see Bibliography). They define it as
"... afield of inquiry dedicated to advancing
knowledge about the nature of groups; the laws
of their development, and their interrelations with
individuals, other groups, and larger
institutions’. It began as an identifiable field of
inquiry in the United States towards the end of
the 30s. Kurt Lewin, who coined the term ‘group
dynamics’, and who was associated with its
origin as a separate speciality, formed the
Research Center for Group Dynamics at the
Massachusetts Institute of Technology in 1945,

13.6 Organisational design

Structure The importance of the group in the devising of a
structure for an organisation has led people to
advocate building the organisation structure
around groups, such as Rensis Likert's System 4
[data shaets 8.02(2), 2.7(iii).; and 8.04(2), 4.6].
His reason for doing so is the superiority that, in
his view, groups have over individuals in
decision-making and supervision.

Acceptance Participative decision-making, generally, leads to

of change decisions being made which are more acceptable
and often more innovative [data sheets 8.17(7),
71.4(e).; and 8.71(2), 11.6{iv)]. One reason for
this is that a group can bring a greater variety of
knowledge and experience to problem-solving
than an individual can, Another is that
participation has a good effect on morale,
loyalty and acceptance of change.
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Data Sheet 8.13 Groups. Commentary

It was a considerable surprise to the .writer when he first read (in
1968) about the Mayo experiments in the Hawthome works. Since then, he
has read a good déal'about groups and one soon realises the significapce
of knowing that they exist (though often unknown to their members) in
helping one to understand what is happening in a particular situation,
e.g. in a chief officers' group, in a committee, or in social groups out-

side the work situation.

Theiwfiter delayed writing of them until now because he thinks this
kind of knowledge is rather heady stuff for hardheaded engineers who are
quite likely to reject it as irrelevant to their scene. It is perhaps
unfortunate that much of the work coming out of studies of group dynamics
appears contradictory and is very experimental, e.g. work on leadership,
since this groping for truth may be misunderstood by the manager who
needs aﬁswers today. For this reason the writer has played down the
group dynamics content of this sheet but will write future sheets on
subjects such as motivation (leadership has already been done) which fall

within the group dynamics sphere.

The lnowledge that most of us need about groups in day-to—day local
government is not wide and the writer thinks this sheet covers the main

points,
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14.1 Significance

In their introduction to Management and
motivation (sea Bibliography) Vroom and Deci
state that the performanca of pecple at work
varies greatly and that the best worker in a group
may be contributing as much as ten times what
the poorest is contributing. Performance at work,
they say, is composad of two factors: skill in the
work, and motivation to exercise that skill.
.. Performance is not the sum of those two factors,
but is their product. ‘Increasing the motivation of
Ability persons high in ability will lead to a greater
increase in performance than increasing the
motivation of persons low in ability. Similarly,
there is more to be gained from increasing the
ability of individuals who are high in motivation
than of individuals who are low in motivation.
In short, the effects of each of these variables
(ability and motivation) on performance is
dependent upon the existing amount of the
other. :
Brech (data sheet 8.03, 3.3(i)) considers that
motivation is one of only four elements which
together comprise management.
March and Simon {date sheet 8.02(2}, 2.7 (i)(b))
define motivation as an area of human
behaviour which is the basis for one of three
broad categories of organisational theory. Likert
(data sheet 8.02(2), 2.7(iii}) includes a capacity
to motivate as one of the four conditions
necessary in successful organisations.

Performance

Element

QOrganisational
theories

-14.2 Theories of motivation

(i) A H Maslow

What induces people to work ? In response to
this question different people wouid give
different answers, eg to buy food, to pay rent, to
acquire property, 1o be independent, for status,
and for job satisfaction.
These several ‘wants’, or ‘needs’, or ‘drives’ (dats
sheet 8.12, 12.4(iii}) are said by Maslow
(Psychosomatic medicine. vol B, 1943) to be
arranged in a hierarchy of needs, is the
appearance of one need usually rests on the
prior satisfaction of another need. He developed
a theory of motivation in a later paper published
in the Psychological review, vol 50, 1943.
Needs: Summarised, the basic needs are:
physiological  (a) eg hunger and thirst
satety (b} job security, protection from viclence and
crime, stability, order
love {c) love, affection, beloangingness
esteem {d) self-respect, self-esteem, the esteem of
others firmly based on real capacity and
achievement, independence and freedom,
reputation and prestige
(e) the desire for self-fulfilment, to become
everything that one is capable of becoming.
Knowledge and Tentatively Maslow included another need which
understanding  he thought may only affect people of relatively
high intelligence : the desire to know, to be aware
of reality, to get at the facts, to satisfy curiosity.
This he developed into yet a further need: the
desire to understand, to systematise, to organise,
to analyse, to look for relations and meanings.

Hierarchy

solf-actualisation
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FILE REFERENCE 8.14
Motivation

The very definition of management—getting things done
through other people (date sheet 8.01)—is imbued with the
concept of motivation, that is inducing people to do what is
needed by supplying the necessary motive. This sheet discusses
some of the ideas and theories which contribute to an
understanding of motivation.

In the real life situation the average person would
find all of his basic needs partially satisfied and
partially unsatisfied at any one time.

Nevertheless a "higher’ need is unlikely to

emerge in a person until the "lower’ need is
substantially satisfied; such a satisfied need
ceases to be a motivator. Most people are
uniikely to be aware of these needs in
themselves, or the extent to which they have
been satisfied.

(ii) Frederick Herzherg -
Studies by Herzberg and his colleagues (see
Bibliography) have shown that certain factors
lead to job satisfaction and these they describe
as motivators. They are: achievement,
recognition of achievement, intrinsic interest in
the work, responsibility, and advancement. Other
factors, relating to a healthy work environment,
are termed hygiene factors because they serve
primarily to prevent job dissatisfaction. They are:
company policy and administrative practices,
supervision, salary, interpersonal relationships,
and working conditions.
Job The factors which lead to job satisfaction
setisfaction {motivators) are separate and distinct from those
that may lead to job dissatisfaction {the hygiene
factors}. Thus the opposite of job satisfaction is
not job dissatisfaction, but rather no job
satisfaction, and the oppaosite of job
dissatisfaction is no job dissatisfaction, not job
satisfaction.
Herzberg suggests in "The motivation-hygiene
concept and problems of manpower’ (Personnel
Administration, vol 27) that while there is nothing
wrong in providing the maximum of hygienic
henetits for employees, it /s quite wrong to view
human needs solely in those terms. But he
suggests that not enough attention has been
given to the motivating factors.

Motivating
factors

Hygiene
factors

(iii) Douglas McGregor

In The human side of enterprise (see

Bibliography) Douglas McGregor sets out what

he describes as ‘oversimplified generalisations’

about motivation. Similar to those of Maslow,
Needs: summarised they are:

physiological {a) hunger, thirst, rast, exercise, shelter,
protection from the elements

safety (b} protection against danger, threat,
deprivation

social {c) belongingness, association, acceptance of
one's fellows, giving and receiving friendship
and love

egoistic (d) (i} those that relate to one's self-esteem :

self-respect, self-confidence, autonomy,
achievement, competence, and knowledge
(ii) those that relate to one's reputation :
status, recognition, appreciation, the deserved
respect of one’s fellows
{e} realising one’s own potentialities,
continued self-development, being creative.
A person whose lower level needs are satisfied is
no longer motivated to satisfy such needs, and

seolf-fultilment
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Deprivation

these needs are satisfied in most people at work.
Thus the emphasis should be moved from
satisfying the lower needs, to satisfying social
and egoistic needs. Unless there are
opportunities to satisfy these higher level needs
at work, people will feel deprived, and their
behaviour will reflect this dissatisfaction,
Management, McGregor says, cannot provide a
man with self-respect, or the respect of his
feliows, or self-fulfilment, but it can create tha
right conditions in which he can himself satisfy
some or all of these needs. He says that 'People,
deprived of opportunities to satisfy at work the
needs which are now important to them, behave
exactly as we might predict—with indolence,
passivity, unwillingness 1o accept responsibility,
resistance to change, willingness to follow the
demagogue, unreasonable demands for economic
benefits.’

It was his views on motivation, among others,
which led McGregor to formulate his Theory Y
{data sheet 8.02{2)}). whose central principle is
the creaticn of conditions through which the
members of an organisation can best achieve
their own goals by directing their efforts towards
the success of the enterprise,

14.3 Incentives

Carrot and
stick

Rewards

Extrinsic

intrinsic

Money

Job design

The use of rewards and threats is the traditional
approach to motivation. Either rewards are
offered—eg increased pay, promotion, shorter
hours—or threats are made—eg dismissal,
relegation to a lower status, retarded promotion.
However, individual performance may depend
mote on group narms than on individual
preferences (data sheet 8.13, 13.1).
Edward E Lawler lll, in “Job design and
employse motivation’ {Personnel psychology,
1969), defines two kinds of rewards: those
which are extripsic to the individual, and those
which are intrinsic. :

(i) These are part of the job situation and are
given by others. They satisfy lower level needs.

{ii} These are internally mediated by the person
himself. They satisfy higher level needs such as
self-esteem and self-actualisation. They are
excellent motivators because they are likely to
arise soon after the activity itself, and because
they are highly valued.
Increased pay, often in the form of incentive
bonus schemes, is frequently used in an attempt
to motivate people to produce more. However,
the possibility of having increased pay does not
act as a motivator for everyone, and even when
it does so act its effect is likely to be shortlived.
Nevertheless an individual has a conception of
his own value in terms of status and pay, and
will be dissatisfied until his actual position
equates closely with the perceived value. As a
motivator, money is seen as being most useful as
a means of achieving lower level needs such as
food, shelter, security and independence. In
Lawler's terms money is an extrinsic reward, and
in Herzberg's is a hygiene factor.
Lawler states that ‘Job content is the critical
determinant of whether employees believe that
good performance on the job leads to feelings of
accomplishment, growth and self-esteem’. ‘Job
content is important . . , becauss it serves a
motive-arousal function where higher-order
needs are concerned and because it influences
what rewards will be seen to stem from good
performance.’

Municipal

value of rewards
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rewards depend
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Figure 1: Diagram of the theoretical model

14.4 A theoretical model

Ettort

Performance

Abilities

Role
percaption

Interaction

Edward E Lawler lll and Lyman Porter suggested
a theoretical model (see fig 1) which links
attitudes of managers to task performance, in
‘Antecedent attitudes of effective managerial
performance’ (Organisational behavior and
human performance, vol 2, 1{967). The authors
ask : what factors determine the effort a person
puts into his job, and what factors affect the
relationship between effort and performance ?

(i} Effort is the amount of energy an individual
expends in a given situation, and it is dependent
on motivation. Two factors determine the effort
that a person puts into a job: the value of
rewards (of various kinds), and the probability
that rewards depend on effort. This is the
individual's assessmeant of the likelihood that
expected rewards will follow certain levels of
effort. The highear the value of these two factors
(motivators), the greater will be the effort
expended.

{(ii) Performance is defined by the authors as ‘the
amount of successful role achievement’. The two
variables which, when combined with effort,
affect performance, are abilities and role
perceptions. Abilities include intelligence, manual
skills, and personality traits, and are relatively
indepandent of immediate environmental
circumstances. Role perceptions are the kinds of
activities and bshaviour the individual feels he
should undertake to perform the job
successfully.

Thus the model is based on the hypothesis that
both abilities and role perceptions interact with
effort to produce performance. If it is desired to
modify performance through changing attitudes,
the three crucial attitudes are the two
motivational ones, viz the value of rewards and
the probability that rewards will depend on
effort, and role perceptions.
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Data Sheet 8.14 Motivation. Commentary

It would seem to the writer that the only real way of incréﬁsing
motivation in people is té create an atmosphere which suits them, rather
than to try to motivate them directly with encouragément or threats of the
withdrawél'of privileges, etc. On the whole, the Services (and schools)

seem good at creating esprit—de-corps.

Why is it, though, that some people are capable of being motivated

and others apparently not so?

Also, is it not contradictory to talk of 'creating the right atmos—
phere! (by which we imply a favourable ope) when we know that we produce
our best work under pressure, and some people - artists and wnitefs —.
produce their best work under what would_normally be considered very bad -
conditions? Perhaps the answer is simple - creating the right atmospﬁere

should not imply favourable conditions necessarily.

The hierarchies of Maslow and McGregor clearly have some validity

vhich can be assessed directly by péop]e in their own lives,

The theoretical model of Lawler and Porter is thoughtful yet simple

and should help us to understand the problem in ourselves'an& others.,

It is noticeable that we tend to collect around ourselves, people who
are like us and we know quite a bit about this as it affects groups, and

indeed motivation.

However, we are often encouraged to recruit the chap who is different
and who will Tshake up! the organisation by giving i£ new insights. That
is all very well so long as it is confined to people who othe;wise fit in;
i.e. obey the unwritten rules. Care needs to be taken to ensure that the
tunwritten' rules! do not involve the slightest suspicion of malpractice.

John Dearlove!s book on Politics and Policies shows clearly how new council-

lors must 'serve an apprenticeship! and 'get to know the ropes'. . Even .

after:that, new ideas may be unwelcome.




There is no good reason in the writert's view for recruiting people
who do not fit in, and to whom the unwritten rules are unlawful. That
is to say that he would support the introduction of knowledge, new
ideas and new insights, etc., but would oppose change in the '!social!

aspects of the group - e.g. the management team or its equivalent.
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MANAGEMENT

® INFORMATION

15.1 Definitions -

Knowledge Information is definad in the Oxford English
Dictionary as inter slia ‘knowledge communicated
concerning some particular, fact, subjsct or

Dats event. . ..” Datum is there defined as "A thing

given or granted ; something knewn or assumed

as fact, and made the basis of reasoning or
calculation ; an assumption or premiss from
which inferences are drawn.” Thus information
includes data, but Keeling points out (see
bibliography) that although administrative
systems may generate vast quantities of data,
there is often a lack of information.

In management practice the term ‘data’ usually

refers to numerical data (statistics) which are raw,

unprocessed, and not yet evaluated. It is
necessary for the manager to be satisfied about
the basis for the collection of data, and the

. statistical method used in processing it.

Basie In the view of Dr Georges Anderls, ‘Information

resource is now recognised for what it is, ie a vehicle for
the transfer of knowledge .nd a basic resource,
an essential ingredient of both the decision-
making process and production processes of all
kinds" (The OECD Observer (France) April 1973)

15.2 The need

Information is required to reduce uncertainty in
four main activities:

(i) to present an accurate picture of the state of
an activity or & stated need [dats shest 8.30(7);
30.4 (vif) J; to identify changes in the needs and
problems-of a particular locality [deta sheet
8.30(1); 30.4 (i)]. to present and evaluate
alternatives [dala sheet 8.30(1); 30.4 (v}]:

“ (i) to use for forecasting trends (eg car
ownership) in both the short-term and the
long-term, and their effect on demand (eg road
space and car-parking).

Decision-making (jii) to assist analysis [data sheet 8.70(7);

10.3 (i) (b)) to make the best decision [data

shest 8.30(2); 30.12 ()] to allocate resources

[data sheet 8.04(3); 4.10 (i) (¢)]. However, as
R G S Brown points out in The administrative

process in Britain {Methuen 1971), an essential

part of effoctive decision-making involves the use

of incomplete data, It could be said that a

successful manager is one who consistently

makes good decisions on the minimum of
information.

(iv) to monitor progress and control results
[data sheet 8.30(2); 30.9 (ii) and 30.10]. There

is a need for a flow of current information on

resource inputs and outputs to enable the output
achieved to be assessed against the output
sought {Keeling, see bibliography).

15.3 Process

The process of reducing or dispelling uncertainty
is described by W G Scott in ‘Dacision concepts’
(Organisation theory, Irwin, 1967) a reading

from which is included in Decisions, organisations
and society. (Penguin Books in association with
the Open University Press).

Scott says ‘Uncertainty ranges between total
ignorance at one end of an extrame to sither, but
not including. risk or certainty at the other.

Statistical
mothod

Evaluation

Prediction

Control

Uncertainty

FILE REFERENCE 8.15;
Information

Information is a basic requirement for managing: it is required to evaluats the
present stata of an activity or need, for prediction, for decision-making, and
for control. Information should be relavant to the purpose for which it [s to be
usad, and its quality is more important than its quantity. Thomason {sen
bibliography) suggests that the manager's tasks are concerned essentially
with information processing. It is his task to ensure that information flows
#re organised and employed.

Wa dispe! uncertainty with information.’ -

‘.. « information, although imperfectly measured
and qualitatively defined in an administrative
setting similarly structures an uncertain
environment for the decision-maker. It permits
him to make better dacisions assuming

Effectiveness  effectiveness criteria are measured by the
relationship between payoffs and goals.
Therefore the decision-maker wishes to reduce
uncertainty or, if possible to convert it to a state
of either certainty or risk. That this is
accomplished through the medium of
information is highlighted in Fig 1.7
CERTAINTY .
ane unlquely deferminats —,
outcome
-1
e ot e e e} 2106 [PfOMAtioN Enputs
to the decislon matrbe | TOTAL [GNORANCE
RISK
a ?at of lrmow? outc!?argiel's ]
with assignable pro ities
- direction of uncertainty reduction

Figure 1: Information and uncertainty raduction

“This figure requires several observations :
inputs (i) The nature of “added information inputs” is
data concerning outcomes and probabilities of
given strategies. Suppose a decision-maker
beqins acquiring information at the point of
“total ignorance™ or at some other point to the
left of it, He may be unsura at this time whether
added information will lead him to the risk state,
the certainty state, or, for that matter, leave him
at soms advanced condition within the
uncertainty state.
Certainty *(ii} Of course it is clear, or should be, that a
or risk decision-maker may never “cross the dotted line™
to either certainty of risk states regardiess of how
much information he acquires. More information
may improve decisions within the uncertainty
state. Beyond this the decision-maker may never
learn what the nature of a particular decision is.
But he may avoid the error of using risk
assumptions for a decision which more correctly
lies in uncertainty.
‘(iii} The amount of information the decision-
maker actually acquires depends on some
marginal (or satisficing) calculus, in which he
compares information cost to the value of
uncertainty reduction. Naturally, we must think
incrementally in terms of so many units of
information for so many units of uncertainty
reduction. It is unlikely that we can go from say
total ignorance to some arbitrarily desirable
point of uncertainty in a single leap.” -
'The need for information may be as much
psychological, in view of the qualitative
character of most administrative decisions, as it
is technical in some quantitative sense. This
then would suggest that the need for information
is satisficed at points other than whera “the cost
of information equals the value of uncertainty
reduction.” Most of the literature [eads us to
believe that these points are somewhere before
the paint of maximization.” {This is the
implication in March and Simon, OQrganisations,
Wiley, 1958).

Incremantal
progress

Satisficing
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A Accuracy

tistlcs * Statistics generally are regarded as not very
meaningful and yet financial statistics are
considered accurate and useful ; but information
of all kinds needs to be processed or analysed
before it can be of use in managemsent. During
this process value judgments are made which
may have the effect of giving a bias to the
conclusions reached.

spretations  Dunsire (saa bibliography) states: 'Infarmation
is necessarily filtered and selected in-many ways,
and knowledge may be “stipulated fact"—the
"official version”—~or so summarised that the
uncertainties present in the raw data are removed
and what are really interpretations are treated as
“facts” ",

»5 Sources

ssmbling The Bains report (Tha new focal authorities,
ormation management and structure HMSO 1972) states
that the Local Government Bill ", . . gives to the
county councils a wide permissive power to
carry out research and collect information on any
mattars concerning the county. The powers of
district councils in this respect are slightly more
limited in that thay may anly incur expenditure
on research and the collection of information in
connection with the exercise of their statutory
functions.” -
‘Most district councils will depend partly on the
data assembled by propetly trained staff . . . and
partly on that assembled by any county unit.
ntral There is clearly some danger of duplication of
research effort, and to avoid this we suggest that
each authority shou!ld maintain a central record
of information and research findings to which
reference could be made before new work is
undertaken. Such a record would include not
only data assembled by that authority’s own
departments, but also notes of, for example,
research findings of other authorities and central
agencies.’
This is an elaboration of Simon’s injunction (see
bibiiography) that organisations should develop
artificial ‘memories’ of information—record
systems, files, and libraries.
levence information may be collected for a spacific task,
and the sole criterion for collecting facts is their
relevance to the problem.
anctal Internal financial systems provide much
management information though mainly for
control purposes rather than for policy-making.
ernal Councillors place a heavy reliance on information
irces sources that are internal ; officers, agendas, and
other councillors constitute their main sources of
information in one recent survey (John Dearlove,
The politics of policy in local government.
Cambridge U P, 1873).
ornal There are particular external sources for specialist
irces purposes. For example the Transport and Road
Research Laboratory (TRRL) and the Building
Research. Establishment (BRE) generate and
. -disseminate information which is invaluable to
o _;the professionat officer in building and civil
- ‘éngingering.
blished Apart from such |nsmut:ons which speciatise in
2 particular fields, much information and many
statistics of interest and use in local government
are published by numerous sources. Some of
these have bsen brought together in Loca/
‘government trends 1973 (The Chartered Institute
of Public Finance and Accountancy, CIPFA,
1974).

.6 Management information systems, MIS

P The advent of the computer has made it possible
to store and retrieve, and to process large
quantities of data through electronic data

Corporate
Flexibility
Quality

Efficiency

‘Noed

Evalustion

LAMIS

processing (EDP), using tha torm in its traditional
sense [daia sheet 8.08; 8.1 (i)]. As a

result managers may be supplied with too much
information of the wrong kind. Nevertheless with
limited objectives and careful design, a system
can be developed to suit particular needs, though
it will not supply a/f the information that a
manager requires, The Local Authorities
Management Services and Computer Committee
{Lamsac) in its report A study of the computing
requirements of local government in England
states:

'The information systems approach is the only
means of answering the demands of corporate
management for:

{i} information related to the organisation as &
whole rathar than particular sactions of it;

(ii) flexibility in the gathering of information to
sllow for any relationships between information;
(iii} integrated information which is congistent in
quality, accuracy, and within one time-geries;
(iv} efficient use of effort and data by gathering
information once;

(v) information which is needed as opposed to
that which has been available;

{vi) above al}, adequate information to sllow
management to ensure that the objectives of the
organisation are fulfilled.

The report points out that each county council
and the district councils within it have common
‘information requirements which should lead to a
joint use of resources to achieve a common
solution in providing s county-wide information
system accessible to each of the parties involved.
Lamsac is involved in a project with Leeds MDC
and International Computers Ltd (ICL) to produce
a Local Authority Management Information
System (LAMIS) which should be in use in
1975.

15.7 Information technology

Rosemary Stewart (The reality of management,
Pan Piper, 1967) defined information technology
as a8 genera! term that inciudes operational
research (OR), cybernetics (the study of control
systems), and the use of computers both for
pracessing information and to simulate higher-
order thinking.

‘All these can help the rnanager sither by
providing him with much more precise
information about soma of his problems or by

. giving him information faster. Information

technelogy may radically change the nature of
middle and top management jobs.”
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Data Sheet 8.15 Information. Commentary

The subject of this sheet is basic to management; information is
needed (whether already in the mind or to be sought) for effective

management, yet often enough one does not think consciously about it.

This sheet sets out to make people think about information and its
value to management. The extract from Scott is fundamental and an
excellent description of the process by which 'information is qséd in

management (or in anything else).

The 'intuitive'mana.ger' will make a great Eiispla.y of manag,i_ri‘,'g'“
without information; the hesitant man will never have enough information;
in between these two extremes we need to develop the man who knows he -
needs more, a.nd the kind he needs, and lmows too that Beyond this, more

information will not significantly help him,

81



upplement to MunicipaL ENGINEERING, 13 December 1974

LANAGERENT

P COMMUNICATION

6.1 Communication and authority

‘hannets

1quaI
hannasi

couracy

calar chain

ompetence

ontinuous
hannels

uthenticity

The classic statemant on communication in
formal organisations was made by C | Barnard
(see bibllography)}. Having defined the
relationship beiween communication and
authority [dats shest 8.05, 5.3{i)], and span of
control (maximum 15 people, but in many cases
8ix ig the practicable limit), he sets out the
controlling facrors in the charactsr of the
communication system as a system of objective
authority as follows:

(i) The channels of communication should be
definitely known. This refors to lines of authority
which are established by, for example,
designating posts, assigning duties, and
organisaticn charts,

{in) Ohjeciive authority requires a definite formal
channat! of communication to every member of
the organisation, ie averyone must know to
whom he is subordinate and superordinate.

(iii) The line of communication must be as direct
or as short as possible. Most formal
communicstion is written or spoken but language
is susceptible 10 misunderstanding and

much communication takes place without
advance preparation. Even communications which
ara carefully prepared require interpretation, Aiso,
the higher the position in the organisation from
which the communication emanates, the more
general will be its terms. Something may be lost
or added in transmission at each stage of the
communication process, especielly with spoken
communication ; and the more stages there are,
the slower wiil be the process. Accordingly the
shorter the line, the greater the speed and
accuracy of a communication.

(iv) The complete line of communication should
always be used, ie 8 communication from the top
to the bottom of an eorganisation should pass
through every stage in the line of authority. This
should avoid conflicting communications being
issued either upward or downward, and maintains
responsibility in its proper place. This is similar
to Henri Fayol’s scalar chain [data sheet 8.03,
3.1 ()

{v) The competencas of the persons serving as
communication centres, ie officers and
supervisory heads, must be adequate. The
competence required bacomes ever more general
in relation to the work of the whole organisation,
the more central the post and the larger the
organigation.

(vi) The line of communication should not be
intarrupted during the time when the organisation
is to function. For example vacant posts should
be temporarily filled to ensure the continuation of
the communication system.

(vii) Every communication should be
authenticated, ie the person commumcatmg must
be known actually to occupy the position of
authotity concerned, Peopla impute authority to
communications from superior positions provided
thay are reasonably consistent with the authority
those positions are deemed to exercise.

FILE REFERENCE 8.16 (1)
Communication

Communication liss st the heart of the mansgement process; information,
idaas. cornmands and opinions nood to be passad to and fio in organisstions
for effective functioning. Everyona should know of the problams inherent in
the communication procass. This sheet discusses formal and informal
communications, the relationship between authority and communication, snd
probiams of communication.

16.2 Formal and informal communication

Totat
communication
network
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Written

Paper flow

Records

Social
relationships
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Barnard’'s statements equate the communication
systom with lines of authority but Herbart A
Simon (see bibliography) points out that in a
complex organisation the information and orders
that flow downward through the formal channels
of authority and :he information that flows
upward through these same channels are only a
‘small part of the total network of
communications. Simon seeks to understand the
relationship between the formal and informal
systems of communication in an organisation by
examining the medta of communication.
Summarised, his views are:

(I) Formal communication

(a) Only to a limited extent is any formal system
of oral communication ordinarily established in
the scheme of orgenisation A system of formai
authority presumes that oral communication will
take place primarily between individuals and their
immediate superio:s or subordinates. Even when
senior people maintain an ‘open door’ policy,
accoessibility is regulated by informal social
controls, end a private secretary.

The layout of offices is an important formal
determinant of the communication system since
physical propinquity may be a real factor in
determining the frequency of oral communication.
{b) Tha flow of mamoranda and letters is more
often subjected to formal control, particularly in
large organisations, than is oral communication.
It is common, for exampte, that copies of
communications are sent up the regular channels
when a communication itself has cut across lines
of authority.

In some organisations work centres round the
processing of a piece of paper, A file is moved
from one point in the organisation to another for
various types of action to be taken,

A vital part of the formal communication system
of almost every organisation is the system of
records and reports.

Manuals are used to communicate those
organisation praciices which are intended to have
relatively permanent application. Without
manuals the permanent policies will be known
only to permanent organisation members and

will soon cease to have any great influence upon -
practice. An important u_.e of manuals is to
inform new members and new recruits of
established practices.

(il) Informal communication

The informal communication system is built
around the socia’ relationships of the members
of the organisat'on. Informal contact may create
authority re'ationships if some people accept the
leadership of others. In this way natural leaders
secure 8 role in the organisation that is not
reflected in, for example, the organisation chart.
The formal communication system will always be
supplemented by informal channels through
which will flow information, advice and even
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Grapevine
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Information
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orders. It is a major task of senior staff to maintain
attitudes of friendliness and co-operation in
informal personal relationships so that the
informal communication system will contribute to
the efficlent operation of the organisation rather
than hindering it. The informal eystem may,
however, be used by members of the
orgenisation to advance thelr personal aims.

The informal system sustains the grapevine which
on the whole plays a constructive role, though it
Is often inaccurate [data sheet 8.02(2), 2.9(/i) ).
It can be a usaful barometer of apinion in the
organisation,

{iil) Personal motivation

Individuats may develop the informal system in
such a way as to increase their own power and
influence within the organisation, They may also
uge both the formal and Informal systems for
their own ends. An individual may choosse not to
pass on information if the consaguences of doing
so might have an undsslrable effect on himself
[data sheot 8.11(2), 11.6 (/1}).

Thus Information tends to be communicated
upwards only if:

* {a) its transmission will not have unpleasant

consequences for the transmitter, or

{b) tha superlor will hear of it snyway from other
channels and It is therafore better to tell him

firet, or -

(c} it Ia information that the superior needs in his
dealings with his own superiors and he will be

.displeased if he |a caught without it,

There is often a failure to communicate
Information upwards merely because the
subordinate does not know what information a
superior needs in order to make decisiona.

A major communication problem of the highar
levels of the organisation la that much of the
information relevant te declsions at this level
originates at lower levela and may never reach
the higher lovels, -

.Equally a superior may withhold Information
from a subordinate. While this may be accidental,
in some circumstances It may be deliberate as a
means by which the superior (usually an
incompetent and insecure one) may maintain
authority over the subordinate.

’
(iv) Receptivity

The source of a communication, as well as the
way in which it is presented, will determine for
the recipient how much consideration he will
give to it.

Communications through formal channels
{upward or downward) will normally be actad
on, but unsolicited advice may be disregarded.
Considerable frustration can arise from
communications upward being disregarded
because they do not come through the proper
channels or are from someone who is not
accorded a formal advisory position in the
organisation.

Consideration’needs to be given to the form of
communication : whether it should be oral or
written; in formal ar informal language. In every
case the state of mind of the recipient, and his
sttitudes and motivations, are basic factors in
determining the method to be used.

18.3 Communication problems

Koontz and Q’Donnell {see bibliography} state
that there is ample evidence that people start
talking and writing without thinking. Preparing to
communicate is a very serious matter: the
objective must be clear, the premises known, the
alternatives weighed, and the message selected.

Exprassion
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The suthors suggest that a review of the following
problems will encourage an improvement in
communication :

(i) Vagueness and murkiness are common in
communications whatever the methods used.

The faults are poorly chosen and empty words
and phrases, careless amigsion, lack of coherence,
bad organisation of ideas, awkward sentence
structure, inadequate vocabulary, repetition,
jargon, and faiture to clarify implications,

(ii) Managars occupy positions at the centre of
communications int which they receive and
transmit communications to and from supariors,
peers and subordinates. In most cases the
information is ‘translated’ into language suitable
to the recipient. This process of interpretation
calls for skill which If not present may affect
efficlency continuously,

_(ili} Successive transmisslons of the same

message are decreasingly accurate, In oral
transmisslon something approaching 30% of the
information Is lost in each transmisaion.

Thus in large-scale organisations oral
communication from one level to another Is
entirely inadequate.

(iv) People fail to read bulletins, notices, minutes
snd reports, and to listen to oral communications.
{v) A critically important but often overlooked
matter is the underlying assumptions behind a
communication which remain unexpressed. The
gonder agsumes that the recipient will 'know’
what is expscted though this has not been made
clear,

(vi) Some communications announce changes
which ssriously affect hours of work etc and
adequate time needa to be made available for the
reciplent to adjust to the changes.

{vii) If a superior develops a reputation for issuing
countermanding or modifying messages,
subordinates will become conditioned to
delaying action or acting unenthuslastically.
{viii) Promature evaiuation of communications
by recipients may stop the fiow of information
and engender a sanse of futility in the sender,

A communication should be heard or read in full
before a response is made.

(ix) Although superiors depend on subordinates
for information no foolproof classification of
subject matter or of urgency has yet been
developed to guide a subordinate in exactly what
he should communicats upward. Thus the
subordinate may select information poorly,
communicate partial truths, or entirely omit
necessary information from reports, partly
through fear of the possible consequences,

(x) It is a fact that peopie fail to communicate
needed information. The reasons are that people
tend to be lazy, to assume that ‘everybody
knows’, to procrastinate, to "hog’ information, or
deliberately to embarrass.
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[ CO_MMUNIQATION
16.4 Patterns of communication

Small groups

Step 1:

élap 2:
Step 3:

Step 4:

H J Leavitt has carried out some experiments on
communication patterns in smell groups which
are of general interest, extracts from which are
given below. The work was carried out at the
Massachusetts Institute of Technology (MIT)
and reported in the Journal of Abnormal and
Social Psychology. no 46, January 1951, and
included in a book of readings editad by D S
Pugh (see bibllography).

One purpose of the investigation was to explore
experimentally the relationship between the
behaviour of small groups and the pattern of
communication in which the groups operate.

(i) Operational characteristics

‘Consider the pattern depicted as A in fig 1. If at
each dot or cell (lettered &, » atc) we place a
person; if each link {line between dots)
represents a two-way channel for written
communications; and if we assign to the five
participants a task requiring that every member
get an answer to a problem which can be
solved only by pooling segments of information
originally held separately by each member, then
it is possible & priori to consider the ways in
which the problem can be solved.’

{a) Pattern flexibility

‘First we note that the subjects (Ss) need not
always use all the channels potentially avaitable
to them in order to reach an adequate solution

. to the problem. Although pattern A, fig 1,

contains potentially seven links or channels of
communication, it can be solved as follows with
three of the seven channels ignored.’

‘a gnd e each send their separate items of
information to b and o respectively.

‘b and d each send their separate items of
information along with those from 2 and &
respectively, to ¢.

‘c organises all the items of information, arrives
at an answer, and sends the answer to b and
then to d.

‘b and d then send the answer to 2 and @
respectively. The use of these particular four
channels yields pattern C, fig 1.

‘The origina) seven-link pattern {A) can be used
as a four-link pattern in various ways. For
instance each of the four Ss diagrammatically
labelled ¢, b, a and & might sand his item of
information to & who would organise the items,
arrive at the answer, and send it back to each
respectively. Use of these particular four channels
would yield pattern B, fig 1. The problem could
also be solved by the Ss using five, six or all
seven potential channels.’

FILE REFERENCE 8.16(2)

Communication

Data sheat 8.16(T) introduces the subjoct of communication
and discusses formal and informal communications,

authority and problems of communication. This shest discusses
the influence of different patterns of communication, and their
effect on behaviour.

D-2

[+
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D
a__,b ,c _d, e
C

Figure 1: Communication patterns
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{b) Operational flexibility

‘Secondly, with the specification that a given
number of links be used, any pattern can be
operated in a variety of ways. Thus the pattern
D, fig 1, which has no pattern flexibility can be
used as D-1, with information funnelled intc C
and the answaer sent out from C. It is also
possible to use it, as in D-2, with E as the key
position; or as in D-3. These are operational
differences that can be characterised in terms of
roles taken by the various positions. Thus in
D-1, C is the decision-making position. In D-2,
itis E or A. Some patterns can be operated with
two or three decision-makers.’

Leavitt discusses some possible effects of
various patterns on the performance of
individuals. ’

‘There are two general kinds of reasons which
dictats against our theoretically perfect
performance from real people. The first of these
is the obvious one that people are not
standardised. There are also the forces set up by
the patterns themselves to be considered. The
problem becomes one of analysing the forces
operating on an individual in any particutar
position in a communication pattern and then
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predicting how the effects of these forces will be
translated into behavior.'

c C
(rr
A E A E

Circle

B E
<,
A D

Wheel

A B
¥
D
E
Y

Chain

Figure 2: The experimental patterns

Centrality *It is our belief that the primary source of 16.5 Behaviour
dl_fferentlal for_ces will be centrality. Centrality Organisation Leavitt's research points to the importance of
will be the chief (though %e:rhaps not the sole) structure communicatian as a determinant of behaviour
g::::g?;;agi;fcge:‘;:g{a;ml?:t&?:: :it;ause in organisations which has implications for both
A : . the communication process and the organisation
position is strategically located relative to other structure [data sheet 8.11(2), 11.6(v)}. For
Pgtsllrtg:;rlt:cltri‘;: eofp gg:trrl;.!itv derives from the example Rensis Likert (see bibliography). in
- bl : - describing the effects of one-to-one relationships
belief that availability of information necessary in a typical formal eraanisation on
for the solution of the problem will be of prime comrr\::.?nication statc?s that the head of the
Enponqncg in affecting one’s pehav1or. organisation holds meetings with the primary
entrality is a measure of one’s closeness to all purpose of sharing information. However, if a
other group members and, hence, is a measure head of department has some important factors
of the availability of the information necessary bearing on action he wants the head of the
fg;:ﬁxﬁg “;? i'::;:::::;ion should affect organisation to approve, he does not reveal
Ity L , - tham in the general meetings. Instead he waits
behavior, in turn, by determining one’s role in until he is alone with the head of the
'.che group. An individual _who can rapidly collect arganisation when he can use the information to
information should see himself and be seen by obtain the decision he seeks
otEers n qulffferent way fro": an mdp&du_al to Motivation Heads of departments are motivated against
wham vital information Is not accessible. sharing important knowledge in general meetings
. and are inclined merely to disclose trivial
-g:) E:pe_rimental patterns . information. By disclosing information only at
@ fcuhr five-man patterns selected for this one-to-one meetings a head of department can
research are shown in fig 2. : A ;
oy luence, he
After describing the procedure and results of the omf;i"c'(;‘:;?::ewl}t': c[,)‘::rspgr:sirbir:gi;\r:tes or pit
experiments Leavitt says "Patternwise, the picture one peer or subordinate against another‘
formed PV the results.ls of dlff_erences almost Communication upward is sometimes highly
Loadeross ?Iways in the order circle, Fham. Y,_ wheel. filtered and correspondingly inaccurate.
V-ve may grossly charalcterlfse the kinds 9{ Likert says ‘It is difficult and often hazardous
differences that occur in this way : the circle, one for an individual subordinate in man-to-man
Unsatistvi extreme, is active, leaderless, unarganised, discussion to tell the boss something which he
satishying erratic, and yet is enjoyed by its members. The needs to know but which runs counter to the
wheel, at the other extreme, is less active, has a boss's desires, convictions, or prejudices. A
distinct It_aader, 1S wpf" and s‘tab[y organised, Is subordinate's'future in an ;)rganisation often is
less erratic, and yet is unsatisfying to most of its influenced appreciably by how well he senses
members.”’ ; \ . ;

\ . : . which
Leavitt arrived at several conclusions about the ?i?:tggr;;r:t:p;cg:?:nttgt?;’b&?r a":;:::ta‘lg 1 6'&)
effect of communication patterns on behaviour 16.2(iii)} ‘ '
in small groups. The characteristic of the patterns De . : .

- . . partmeantal in
which most clearty correlated with behavioural bias A problem presented by a head of department

differences was centrality. He states ", . . it is felt
that where centratity and, hence, independence
are evenly distributed, there will be no leader,
many errors, high activity, slow organisation,
and high satisfaction, Whatever frustration
occurs will occur as a result of the inadequacy
of the group, not the inadequacy of the
environment.

‘Where one position is low in centrality relative
to other members of the group, that position will
be a follower position, dependent on the leader,
accepting his dictates, falling into a role that
allows little opportunity for prestige, activity, or
self-expression.’

a one-to-one organisation is fikely to be biased
towards a departmental view, and to ignore or
at least understate the organisation’s point of
view. Thus problems tend to be solved in terms
of what is best for a department, not what is
best for the organisation as a whole.
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@ COMMUNICATION

16.6 Contraction of executive lines

In spite of the general need te use the complete
line of communication [date sheet 8.16, 16.1{i}]
circumstances do arise in day-to-day matters
when it is necessary for 8 manager to
communicate directly with people at lower lovels
rather than through his immediate subordinates.
Unless this is done carefully it may have the
effect of undermining the authority of the
manager’s immediate subordinates and of
creating tension betwesen them unnecessarily.
Wilfred Brown discusses the point in detail in
Exploration In management {Penguin Books,
18960) under the heading of ‘Contraction of
executive lines’. He defines ‘contraction’ as
making executive contact with any member or
members of one’s extended command (ie all the
employees under ona’s control and not only one’s
immediate subordinates), either directly or
indiractly, through the intermediate subordinates.
Brown says that contraction of executive lines is
likely to arise where either thera is an emergency,
or where a manager decides to issue an instruction
to a group or stratum of people in his extended
command. Where contraction takes place the
manager should ensurs that tha appropriate
intermediate subordinates are kept informed with
the least possible delay and that full responsibility
is returned to them as soon as the cause of the
contraction has been dealt with.

16.7 Written or oral communication?

"The advantages and disadvantages of written and
oral communications are discussed by Koontz
and O'Donnell (ses bibliography), and
summarised their views are:

(i) Written: These can be retained as records
(sometimes legally required), and for reference ;
likely to be more carefully composed and
therefore more accurate than oral communication;
can sometimes save time and money [data

sheet 8.16, 16.2 () ].

Inadequate preparation often means that the
message is not understood ; such communications
require to be supplemented by numerous written
or oral clarifications so the cost is high ; people
keep many written records in large organisstions
as & means of defence or attack since it is a part
of organisation life that others sometimes seek
undeservedly to take credit or unreasonably to
pass on blame [data sheet 8,171 (2), 11.6 (i} ].
(i1) Oral: The chief advantage is its potential

for speedy and complete interchange of views;
questions can be asked and answered at once;
the speaker is forced into face-to-face contact
with the listener and challenged to make himsalf
understood [data sheet 8.03, 3.7 (i) (n)]).

The listener does not always ask the right
questions so that matters are not always properly
clarified and this may result in costly error; it
does not always save time {data shest

8.16, 16.2 () ].

Wiritten or oral methods of communication are
not mutually exclusive; it will often be necessary
to use both methods in order to get a message
conveyed accurately.

FILE REFERENCE 8.16(3)
Communication

The first two data sheets on communication deal with
authority, problems, patterns, and the dominant sspect of
centrality in the communication system. This dsta sheet deals
with practical matters of communication and particular
communication problems of tha construction industry.

Surfeit

Patterns

Group
phanomenon

Factors

Accuracy

Clerity

Attention
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16.8 Perception problems

Henry H Albers (ses bibliography) discusses the
problems of perception in his book and
summarised his views are:

Perception involves integration, organisation,
selection and interpretation of purely sensgory
phenomena. There are generally more elements
in an environment than can be given attention at
any ons time and therefore people tend to select
the elements that are essential to their needs and
to ‘recode’ the diversity of elaments into more
abstract forms,

The learning process plays an important part in
perception. Peaople perceive particular learnad
patterns and not other possible patterns; indsed
expactations derived from past perceptual,
experiences can cause people to insert
‘phenomena’ that are not present in the thing
being perceived. Perception is also influenced by
motives; people sometimes fail to see things that
conflict with preconceived ideas, or things that
might digturb them.

Thus differences in perception may affect
communication [dats shest 8.12, 12.5). Two
persons always form slightly or significantly
different percaptions of the same situation.
Perception may also be viewed as a group
phenomenon ; persons in the same group

[data sheet 8.13) tend to have similar perceptions
about many matters,

Some of the factors that lead to different
perceptions are sensory factors, age, sex,
educational levels, income, regional differences,
religious and other loyalties, organisational
interests (eg subordinates sometimes have
significantly different perceptions from those of
their superiors of the same situation}, and
personality.

The act of translating perceptions into a3 message
and deriving percaptions from that message is an
important aspect of the communication process.
Effective communication cannot occur if the
same message conveys different perceptions to
different people. The perceptions that result from
a message can be partly attributed to the factors
set out above, and to the language from which

‘the message is formulated.

16.9 Principles of communication

Koontz and O'Donnell (op cit) have formulated
four principles which they describe as useful
guides for establishing good communications
because thay direct attention to four critical
areas: message quality, conditions for reception,
maintenance of integrity of organised effort, and
taking advantage of informal organisation,
Summarised, the principles stata:

(i) Communicate in commonly understood
language. The person who ariginates a
communication is responsible for expressing it
understandably whether orally or in writing. This
requires a literate approach and familiarity with
the language patterns of subordinates, peers, and
SUpBTiors.

(ii) Give full attention to receiving
communications. No communication is
completed unless the message is understood and
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this requires attention and concentration. Conatructlon
Integrity (iii) Make communications support organisational team
objectives. A communication is a means, not an
end; it is one of the manager's tools for
securing and maintaining co-operation.in
attaining organisational abjectives. Subordinates
should not be bypassed by communicating
directly with lower lovels in the organisation (but
sse paragraph 16.6 above}.
Suategicuse  (iv) Use informal organisation [data sheet
;‘g‘ﬂm‘:‘m 8.02(2), 2.9] constructively as a means of
communication. Informal organisation exists
outside the formal organisation and endures
whether or not managers approve of it. It can
have a destructive effect on the organisation. [t
should be mobilised to transmit and receive
information supplementary to that provided by Coding
the formal organisation in the co-ordination of :'.‘"’.
organisationa! effort. co-ordination

16.10 The construction industry

Drawings, Communications in the construction industry

bills, etc take saveral forms and include a brief, checklists,
drawings, models, specifications, bills of
quantities, estimates, and conditions of contract.
A pilot study of problems of communication in
the building industry wes made by Higgin and
Jessop (ses bibliography) from which they
identified five main problems associated with
communications in the industry:

Chients () ‘Communication with prospective clients.
Are those who must take the key decisions
about spending £3000m a year on building
sufficiently aware of all the services the industry
has to offer to be able to direct their spending
most advantageously 7
‘Building is a service industry ; it makes specific

" things to customer’s order, But many prospective
customers do not know enough of the range of
technical and professional services available to
them. ...

Clients and (ii) ‘Communications between clients and

advisors advisors. To what extent does any member of
the building team called upon to advise a client
find out all about his needs and about ali the Conventions
possibilities that the industry can offer him?

How often does a cliant {individual or carporate)
find that had he known as much at the Commodity
beginning of a project as he knows at the end, file
he would have made quite different initial
) decisions 7’

Design team (iii) “Communications within the design team.

The effective achievement of the common design

task requires full, rapid and continuous

interchange of information. Why does this not
occur 7 Sufficient thought and time does not
seem to be given to ensuring, either as a design
team brief or during the designing process, that Codes
all who must contribute understand the common

objective similarly and fully. There is seldom a

full awareness of all the steps necessary to

realise an optimum overall outcoms without loss

of time, and the means of ensuring design

co-ordination is often not clear. If the

intercommunication problems of the design team

ware analysed in operational terms, more

effective and rapid techniques could be devised

for solving them.’

Contracts (iv} "Communications related to contract. The
information exchanged as a basis for entering
into contractural obligations is widely
experienced by all as inadequate, Why is this so?

There is a very wide and very complex variety of
ways in which the members of the building team
can be contracturally related to each other. But
when a contract is entered into it is unusual for
any of those concerned to know with any
degree of certainty just what he can expect of
others, and what others will expect of him.’

Vocabulary

Classification

Procedures

{v) ‘Communications within the construction
team. Control of construction requires:

*(a) effective communication within the
construction team, and
*(b} effective communications between the
construction team and others.

‘How often are these conditions realiged ?
‘The basic decisions of construction control are
often incomplete or unduly rushed because
necessary information is not available
sufficiently ahead of time, or is not complete
enough. On many occasions members of the
construction team could, but do not, ease this
problem by supplying the data that would
facilitate the preparation of fuller and more
useful information by others.

A later study of communications and related
problems is A study of coding end data
co-ordination for the construction industry

(HMSO, 1969). It states: ‘For long enough
many people in the industry have falt that
something should be done to improve
communications and to facilitate access to data
on, eg, materials, products and commeodities,
regulations, standards, costs etc. Additionally
many have been uneasy about communications
in the industry, particutarly information made
gvailable to contractors, and the way in which
data produced by one member of the building
team may be independently produced again by
others, either because they are unaware that the
data elready exists, or because they know it
exists but cannot get access to it sufficiently
readily or because the form is not right for their
requirements.

This report makes the following
recommendations for a framework that would
serve to co-ordinate |nformat|on systems. It
would consist of :

(i) A preferred vocabulary that would consist of
the descriptors used in other parts of the
framework.

*(ii) Classification categaries to allow
information to be filed, retrieved and sorted in
ways useful to the industry.

“(iii) Conventions for feedback and performance
data, for procedures and for production
information.

"({iv) A central commodity file in which
information about materials, products and
components would be systematically made
available, at first from standardised technical
literature but later computer based.

‘(v) Procedures developed preferably in related
suites, for formalising many of the functions
performad in the building process as a prelude to
the wider use of computers.

*(vi) Codes to make the transmission of
information more reliable and more economical.’
The study concentrated on building but the team
considered that the broad conclusions and much
of the detail are applicable to civil engineering.
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Data Sheets 8.16 (1), (2) and (3) Communication. Commentary

The writer recalls a few years ago that some peopie were saying that
the main problem of management was communication. One seldom hears it
said today. Nevertheless, poor éommunication remains a serious manage-
ment problem, the more easily fecognisable because there are daily

occurrences of it in every organisation.

Much of this, as of other management problems, could be so easily
avoided if only people would take the trouble to learm from the

experience of others.

Barnard wrote good sense on the significance of communication as
long ago as 1938, and although he may be well-known in industry, he is
almost unknown in local government. The sheet begins with him because
he fits in well with the formal organisation. Then comes Simon,. who is

equally unknown in local govermment, yet a writer on administration.

Koontz and O'Donnell tackle some of the daily'problems of

"communication.

The second sheet becomes somewhat research—orientated but the wfiter
wanted to deal with the problem of power, particularly via centrality,

and Leavitt's work seemed moSt apposite.

The final part of sheet 2 elaborates on the motivational problems

mentioned in sheet 1.

The third sheet becomes more practicai and sets out some of.the
dailf'problems of communication. In some ways the order in which the
writer has dealt with subjects may seem odd or possibly repetitive, but
this is because he could not fit the subjects in the order he would have
preferred into the first sheet, because of the limitation on the number

of words in a sheet.
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The perception problem is of the utmost importance and it affects
us all in our daily lives. An understanding of it is basic to the

solution of disputes.

At one time (only a few years ago) it was common to say that
communication was the problem in industry, and that solving communication
problems solved everything. In the urit;r's view its popularity was
based oﬁ the perception probiem, and communication used in that sense
really meant that it was a 'PR! job of explaining to peréonnel Just

what the firm was about. : .

The writér:has deliberately not dealt specifically with that aspect

of communication as a separate item since he considers it to be included

(so far as it is a communication problem as distinct from a PR one) in

the three sheets.
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@ PLANNING, PROGRAMMING and
BUDGETING SYSTEM, PPBS

30.1 Definition and development

Multi-year PPBS has been defined as an articulated method

plan of annually creating a multi-year plan for the
action which an organisation expects to take in
carrying out its responsibilities (/ntroduction to
planning, programming and budgeting systems,
MIS. International City Managemant Association,
vol 1, no L-9),

A mansgement The Greater London Council defines it as “a

system management system for an organisation as a
whole, providing regular procedures for reviewing
goals and objectives, for selecting and planning
programmes over a period of years in terms of
output related both to objectives and to resources
necessary to achieve them, for allocating
resources between programmes, and for
controlling their implementation.” (PPBS. a
general introduction to the Greater London
Council’s planning-programming-budgeting
system 1970). See also data sheet 8.10(2)
10.6{vi} for another definition of PPBS.
The terms "output budgeting’, 'performance
budgeting’ and ‘programme budgeting’ have been
variously used by some writers to refer to PPBS,
but not everyone is agreed that all these
processes are the same. A W Peterson, then
director-general of the Greater London Council,
stated (see Bibliography) that "PPBS, in simple
terms, is a matter of

Decisions {i} deciding what one is trying to achieve and

what are the alternative methods, within
available resources, of achieving it;

Action {ii) organising, co-ordinating and controlling
the action necessary to implement the chosen
course ;

Review (iii) reviewing actual achievements against

cbjectives, resetting those objectives, and
adjusting the programmes of action to achieve
them.’

Origin The use of this technique in the public service is
generally acknowledged to have begun when it
was introduced into the United States
Department of Defense in 1961. Since 1965,
when the President requested each of the major
federal agencies to introduce PPES, there has
been a rapidly growing interest in the use of the
system in public administration both in the US

Corporale and in the UK. The emphasis given in the Bains

approach report to a corporate approach to management in
local government will ensure that PPBS will be
considered by many new local authorities as a
basis for their management processes after
1. April 1974,

30.2 The process

The following model of the process has been
devised by J D Stewart (see Bibliography) :
Define needs  {a) The organisation identifies certain needs,
present and foreseen, in its environment.
Setobjectives  (b) It sets objeclives in relation 1o those needs, ie
the extent to which it will plan to meet those
needs,

FILE REFERENCE 8.30 (1)

Techniques

Numerous management technigues are available to assis
municipal engineers to discharge their responsibilities effectively-
This first data sheet ir the sub-series dealing with technigues is on
planning, programming and budgeting system (PPBS) which is a
comprehensive managernent system embracing the use of many
other technigues.

Considar
alternatives

Evaluate
alternatives
Make decisions

Take action

Monitor results

(c) It considers alternative ways of achieving
those objectives.

(d) It evaluates those alternatives in terms of
their use of resources and of their effects.

{e) Decisions are made in the light of that
evaluation.

{f) Those decisions are translated into managerial
action.

(@) The result of the action taken is monitored
and fed back to modify the continuing process,
by altering the perception of needs, the objectives
set, the alternatives considered, the evaluation,
the decision made or the action taken.

This process is represented within the corporate

management flow diagram in data sheet 88 @.06.

30.3 The need

Compartmental
decision-
making

Objectives
lacking

Superfluous
activities

Continuing
policies

A Municipal Engineering Data Sheet -
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The need for a management system such as
PPES arises because a local authority’s activities
are rarely considered as a whole. They are mainly
considered in compartments made up of pairs of
committees and departments, eg highways
committee and surveyor's department, and
sducation committee and education department,
Consequently decisions tend to be made on the
basis of departmental objectives which, though
sound in themselves, may not be wholly
consistent with the objectives of the local
authority, and may result in some ineffective
expenditure.

Hitherto a local authority is unlikely to have
considered its objectives as a whole and set
down what it hopes to achieve. A discussion on
objectives by all senior officers, and by
committees, is likety to reveal previously hidden
conflicts and differing attitudes which may have
impeded the achievermnent of results simply
through ignorance of their existence.

tn other cases activities carry on from year to
year because no one has ever considered whether
they are still necessary or desirable. Knowledge
of such activities is often gained only when
something goes wrong ; the need for the

activity is then considered and it may be modified
or discontinued. All activities should come within
the compass of an annual review to see whather
the needs still exist, and if so whether the
activities used to meet them are stiil appropriate.
Once a local authority has made a decision, it is
usually implemented, but rarely is the resuft
examined to assess whather the assumptions
made about the effect of the decision are

correct. For example it may be decided 10
construct a housing estate on the principle of
segregating pedestrians and vehicles. Only rarely
are such schemes examined later in use to see
whether the results are consistent with the
assumptions made at the time of the decision,
vet the underlying assumptions may continue to
be used in decision-making by the local
authority for many years. These inadequacies and
conflicts should be resolved by the use of PPBS.
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30.4 The activities

Idantity needs

Set objectivas

Consider
alternativas

Evaluats
alternatives

Make
decisions

Implement
decisions

Monitor
resuits

(i) Each local authority requires to keep itself
informed, through environmental analysis, about
the changing nature of the problems in its area
and about new problems as they arise. Without
this information action that is no longer relevant
might be taken. For example, some local
authorities in the past have continued to build
three-bedroom houses when the real need was
for much smaller accommodation. Thus an
adequate system for collecting and storing
information is required to highlight problems, and
indicate trends well in advance of
decision-making.

(ii) Objectives should be set at several levels
to form a hierarchy of objectives. For example,

R B Butt (see Bibliography) suggests that the
overali objectives of a wransport programme
structure for a county council would be “to
facilitate the transport of goods and people to the
maximum extent compatible with safety and
preservation of the environment.’ He suggests
three second level cbjectives of which one is 'to
promote rapid and economic transport’, which
itself has five sub-objectives including
‘provision of highways’ and "traffic management
meaasures’.

(iii} Open and constructive thought about
ways of achieving an objective will usually
produce a number of alternatives. None should be
discarded without adequate examination even
though some may appear difficult to achieve or
be unconventional.

{iv) The consideration of alternatives should
take place in the light of the total abjectives of
the local authority, so that inconsistent decisions
are avoided. Criteria need to be sought against
which to measure the effectiveness of schemes.
Cost-benefit analysis may assist in choosing
between alternatives, but it is a technique which
must be used with great care since it highlights
the problem of placing values on difficult items in
the analysis rather than providing answers.

(v) All the information needed to make
decisions is now available as a result of the
previous activities and a list of work to be done is
drawn up. This is arranged in the order in which
it is to be carried out, bearing in mind the
available resources (programming), and
translated into financial terms for the immediate
years ahead {budgeting}, thus producing the
corporate (or multi-year) plan.

(vi} Action needs to be taken 10 assemble the
nacassary resources of money, staff, land etc to
carry out the approved schemes that are included
in the corporate plan in accordance with the
agreed timetable. Schemes should be programmed
using networks where necessary which will also
assist in allocating resources through suitable
analysis.

(vii) When schemes have been completed and
are in operation they should be examined and
reassessed to see whether they meet the criteria
laid down for them, and also to find out whether
the anticipated demand for the facility has itself
changed or been incorrectly assessed. The basic
cycle is thus completed and the resulting
information fed back into the system to evaluate
its effect on needs, and so the process is
iterated.

30.5 Organisation

Structure

The change from looking at matters
departmentally, to looking at them corporately,
will require a change in organisation structure
(data sheet 8.04(3)). Schemes will need 10 be
prepared and examined by inter-departmental
teams possibly in programme areas, and reports to

Programme
areas

committees on policy matters dealt with by the
chief officers” management team (data sheet
8.06).

The duties of committees change under this
system from dealing with detail in one particular
sphere, eg highways, 1o considering important
matters of policy over a wider field, eg town
planning, building regulations and highways.

30.6 The corporate plan

Documents

Plans

Time-scale

The corporate {or multi-year) plan will record the
results of the PPB process and will include a
statement of the needs of the area, the objectives
which have been set, the schemes and activities
that are to be carried out to meet the objectives,
with a programme for their completion, together
with assessments of resources, and budget
implications.

It will consist mainly of written decuments but
will probably include plans. For example the
structure plan will form a basic part of the
corporate plan and local plans may be
incorporated within the programma of schemes
and activities. Different parts of the corporate
plan will have different time-scales and wilt vary
from broad statements for the long-term parts
(say 20 years) to much more detailed information
for the early parts, including complete details for
the year immediately ahead.

30.7 Community approach

Counties and
districts

Parishes

RWAs
AHAs

A comprehensive management system which is
confined to the work of ona tocal authority alone,
will suffer from the same defects that

characterise a departmental approach within an
authority. Under the provisions of the Local
Government Act 1972, many functions will be
concurrent as between counties and districts, and
it will be necessary to integrate county proposals
into district plans and vice versa.

Similarly districts and their parishes will require to
co-ordinate their respective programmes.
Provision needs to be made to bring regional
water authorities, area health authorities, and
community heaith councils together with other
relevant bodies, into the consultation process.
Residents may well expect the district authority
{metropolitan and non-metropolitan) to be the
focus for community activities that are organised
by locat, county and regional authorities.
Corporate plans should reflect this expected
demand.
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Data Sheet 8.30 (1) Planning, Programming and Budgeting System, PPES
Commentary

This is the first of a sub—-series on techniques and is numbered 8.30
because these sheets on techniques will then be filed towards the end éf
the set which may contain about 33 numbers in all. The purpose is fo
show that techniques follow the 'philosophy! of management in thought as

well as in application.

PPBS itself seems likely to be developed by individual authorities
in their own ways. The two major authorities which have done consider-
able work on this,‘GLC and Coventry (and to a 1essef extent Liverpool and
 Gloucester CC) are very large and their experience may not be_very
relevant for the authority of 100,000, which.ié the new District Council

average population.

Whatever detailed form the system takes in each authority, it
probably matters little. The mere fact of trying to look at an
authority's problems as a whole, and over a long period shoql& produce
more coherent results than hitherto. It should also encourage closer

working between officers, and between officers and members.

It will be desirable to find out to what extent PPBS or some
similar system (after all, it is not a fixed, defined system anyway) has
been used post local government reorganisation, and to assess its

usefulness.,
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MANAGERENT

® MANAGEMENT by OBJECTIVES, MbO

30.8 Definition and origin

Participation

Batter results

MbO is defined in the Treasury's Glossary {see
Bibliegraphy) as “a technique under which
targets are fixed as a basis for achieving greater
effectiveness throughout the whole of an
organisation or part of an organisation’. This
approach to managing is based on the view that
targets agreed by a manager* and his subordin-
ates are in themselves an incentive and that they
form a yardstick against which performance can
be measured. Managers and subordinates are
likely to be more effective if they themselves have
been involved in sefting the objectives to which
they are working.

The concept of management by objectives
stammed from writers on management in the 50s,
particularly Peter Drucker, notably in The
practice of management, and was developed as
a systematic approach by Urwick, Orr and
Partners Ltd, especially by John Humble, under
the heading of ‘Improving business results’.

* For a definition of managemaent, see data sheet 8.01

30.9 The MbO cycle

Strategic plan

Tactical plan

Unit

abjectives

Improvement

Review

Update

Flexibility

Information

Training

Mutivation

Glendinning and Bullock (see Bibliography)
describe the MbO cycle, see Fig 1, as follows:
‘(a) Top management formulates a strategic
pian by defining the corporate aims and
objectives in the short, medium and long term
in the key areas of its business.
‘(b) Course of action and the resources
required to meet these objectives are
incorporated in a tactical plan. .
(¢} Unit objectives and the roles of individual
managers are clarified and the desired outputs
agreed.
‘(d) /mpravement possibilities are identified
and incorporated in individual and corporate
improvement plans.
*(e) After allowing time for action, systematic
reviews are carried out to assess the
performance results.
'‘Objectives and output requirements are
updated.
‘Additionally MbO requires
‘(i) An organisation structure providing
maximum freedom and flexibility in which to
operate.
(i1} Management control information in a
form and frequency which enables quick
decisions and progress checks to be made.’
It is also necessary to organise for management
development, ie to arrange for training managers
to improve their effectiveness and to accept
some responsibility for self-development.
Each manager’s own motivation needs 10 be

-strengthened, in addition to that provided by

MbO itself, by effective selection and succession
plans, and by proper remuneration.

FILE REFERENCE 8.30(2)
Techniques

Managament by objectives, MbO. is a tachnigue which increases
Job satisfaction and improves performance, mainfy by changing
management style. It can be used as part of PPBS (date sheet
8.30(1)), or by itself.

Strategic plan
/;orpamle objectives

Update Tactical plan
Management
development ===
Selection
Succession
Training Review and

controis Unit objectives

Individual managers’
role and outputs.
clarified

Figure 13 Tha MbO Cycle

30.10 MbO and the departmental manager

Objectives
and
standards

KRAs

Quantitative

Qualitative

Prograss

Promotion
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The raison d'etre of MbO is to involve heads of
departments (units} in the setting of objectives
for themselves and for their departments, and to
establish performance standards. Ideally these
unit objectives and standards are set by
agreement between superior and subordinate, and
within the context of a job description for each
post.

Within the context of the departmental objectives,
key result areas (KRAs) are defined. These are
the parts of the wotk of the department which
have a significant effect on the achievement of
the objectives of the organisation as a whole.
Performance standards are then defined within
each KRA, and they fall within two main
categories according to Humble (see
Bibliography) :

{a) 'measured or quantitative, ie those standards
which can be expressed in terms such as: goods
produced per month, cost levels, per cent delay
time;

'(b) judged or qualitative, ie those standards
which although not directly measurabla in
quantitative terms can be verified by judgment
and observation.’

Quantitative standards are preferable and can
often be developed for work which appears at
first sight suitable only for qualitative standards.
To assess his own and his department’s
performance against the agreed standards, the
departmental head requires regular and adequate
control information of the right type. He will
search continuously for improved performance
through quicker but no less satisfactory methods
of reaching the agreed standards.

A formal performance review takes place at least
once each year at which objectives and
performance standards are reviewed and updated
in the light of experience. Reviews of methods
and results in key areas can take place at more
frequent intervals.

During this process, management development
is borne in mind so that people’s training needs
can be identified and arrangements made to
strengthen their knowledge in particular fields,
and to prepare them for promotion in appropriate
cases.
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8.30(2) MANAGEMENT (1i) Key rosult areas (KRAs)

Staffing (a) To ensure that each department of the
corporation has a staff assignment of such a kind
and size as will enable it to achieve its
objectives; and that all posts are filled with
qualified and trained employees.

Organisation {b} (i) To ensura that the corporation’s
departmental structure provides the most
effective and economic framework for achieving

30.11 Implementation objectives.
{(i) Climate: MbO is a systematic approach to (ii} To provide the most effective and aconomic
what some managers are already doing structyre within the town clerk’'s department
piecemeal. Being a participative style of which is compatible with the achievement of
managemaent, it will not flourish in a strongly objectives and workload.
autocratic environment. Mativation (c} To stimulate, motivate and co-ordinate

Commitment  Commitment by staff is vital according to and departmental activities towards providing advice
Glendinning and Bullock (op cit} and . . . “it will co-ordination ¢/ the setting of city council objectives and
only come from a recognition that MbO . . . is an towards the achievement of those objectives.
effective approach to marrying the nceds of the Common (¢) To provide common services to the
individual to the needs of the crganisation. services corporation, its committees and departments,
Demonstration of practical results has External (e) To ensure that the decisions and activities of
consistently been shown to be a most effective relations the city council and the attributes of the city are
way of securing commitment. However, the most effectively rapresented and promoted.
powerful motivator is working towards achieving Commercial {1} To encourage the level of commercial and
worthwhile and demanding short-term objectives !;": strial industrial development of the city which will
under the leadership of a fully committed top developmeny  @nable the corporation's financial abjectives to
management.’ be achieved.’

Management  The starting point for implementing MbO will

style depend on the management system currently in (ill) Common services: KRA, (d) above, is to
operation, eg if PPBS is in use (data sheet provide common services, and this is divided
8.30(1)) much of the pretiminary work of setting Administration  into three main activities : administration of
objectives may have been done. If the manage- it committees, provision of legal services, and
ment style is already participative, less anagement provision of management services. Each of these
preliminary training will be needed. main activities is further subdivided, and legal
Once there is general commitment within a services for example comprises : legal rights and
department or across departments to the concept obligations, prasecuting service, advice and
of a participative, results-orientated, management guidance, civil claims, and conveyancing and
style, work can begin on clarifying job contracts.
descriptions, identifying KRAS, for both the Contracts This last item, conveyancing and contracts, is the
department and individuals, and defining responsibility of the chief conveyancing
interrelationships between posts not only assistant. The main purpose of his job is "By
internally to the department, but externally to completion of legal documents and advice, to
other departments where appropriate. ensure that council decisions are capable of

being fully implemented and enforced and that

Three tasks (ii) Management adviser: A full-time resultant corporation activities are not delayed or
management adviser is needed to introduce MbO prejudiced : and to maintain staff performance to
to an organisation. He may be a consultant, or a achieve this’.
member of the staff who has the necessary He hag several key tasks of which one is ‘To
status, knowledge and skill. In most authorities ensure programme achievement in respect of all
his first main task is to change the attitude of work allocated to the group to professionally
staff to an acceptance of a participative style of acceptable standards of quality’.
management. Several standards of performance are set for the
His second main task is 1o assist staff clearly to achievement of this key task and among them are:
define their jobs, their interrelationships with No (a) All documents submitted to HM Land
other posts, to establish KRAs, and to establish rejection Registry are accepted.
performance standards. No (b) No activity/scheme of the corporation is
His third main task is to assist staff to establish delay impeded or delayed because documents are
objectives. incomplete/inaccurate/inadequate.

30.12 Application @ Bibliography
The application of MbO in different Garrett, John, and Walker, S D : Management by
organisations will differ in detail. To illustrate the objectives in the civil service. CAS Occasional
system described above, the following examples Papers 10. HMSO, 1969.

Townclerk's  are given fram the system in the town clerk’s Glendinning. J W, and Bullock, R E H:

department,  department of Manchester City Council as Management by objectives in local government,

anchEster  described by Glendinning and Bullock (see Charles Knight, 1973.

Bibliography). Humble, J W : Improving management
‘s . . performance—a dynamic approach to
(i) Overall purpose: T o .co-ordtnate, motivate management by objectives, British Institute of
and supplement the activities of the various Management, 1969
departments in order to ensure that all council g i ’ L
decisions are made in the light of the best Hurpble, J W: Management by objectives in
available information and advice, and that these action, McGraw-Hill, 1970.
decisions are effectively implemented and Treasury, HM : Glossary of management
controlled, techniques, HMSQ, 1967.

DATA SHEET 8.30(1)
In the last line of 30.2{g}, data sheet 10.6
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Data Sheet 8.30 (2) Management by Objectives, Mb0. Commentary

Management by Objectives seems to be a technique which is ideally
suited to be introduced into local govermment when so much is being said
about a corporate outlook. From the examples givén in Glendinning and

Bullock it seems as though the paperwork could easily get out of hand.

However, there are two main advantages that seem likely to come out
of using Mb0 even if the system as such is not wholly effective. These
advantages are: 1) that people haye to think about measures of output
or performance and it dawns on those who do not already know, thﬁ%ﬂthey
are expected to produce sqmething; 2) that staff are introduced to
concepts of management (particularly senior staff) which they might not
otherwise hear of. Their awareness is changed and hopefullf their
attitude too will change, and a more participative style‘of ﬁanagement

result.

-The 'system! side of MbD, or any other technique is likely to over—
whelm the fobjective! side of it, and thus -discredit it. - - Care
needs to be taken to keep the technique in perspective, as being simply
a systematic way of doing our day~to-day work, and once introduced should

merely 'carry on! of its own inertia.
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HNAGERENT

@ COST BENEFIT ANALYSIS, CBA
30.13 Definition

Long history

Definition

S S Morria, city engineer, Cape Town, states in
‘Problems of progress’, /ME Journal vl BO:;

*‘The undsrlying idea of cost-benefit analysis Is
really not new ; indeed basically it is merely
putting into scientific form what is normally done,
albeit very crudsly, as a mstter of ordinary
comman senss. It may well find more extended
application In civit and municipal engineering.’
Leo Case in ‘Cost benefit analysis of road works’,
IME Journal vol 94, racords that 'Even as a
formal conscious process, cost benefit has a
relatively long history. The Frenchman Dupuit
wrote on the utility of public works in 1844, and
the Army Corps of Engineers in the USA have

" applied cost benefit to river and harbour projects

since the turn of the century. .. .

It hag been used in Britaln for major projects
such as the London-Birmingham motorway
(1960), the Victoria line {196%) and the third
London airport (1970).

Cost-benefit anslysis is defined as ‘A systematic
comparison betwesn the cost of carrying out a
service or activity and the value of that service or
activity, quantified as far as possible, all costs
and benefits {direct and indirect, financial and
social) being taken into account’ (Glossary of
mansagement techniques, HMSO, 1967). The
glossary states that ‘CBA involves the listing and
consideration of &3 many effects as can be
identified — beneficial and adverse, short term
and long term, tangible and intangible — on all
persons and groups likely to be affected
{howaver remotely} by a proposed project or
service. The value of this appraisal depends on
how completely all effects can be traced and the
extent to which they can be evaluated in
comparable (normally monetary) terms.”

30.14 Identifying and evaluating effects

Identification

Evaluation

The difference between a straightforward
financial appraisal of a project and a cost benefit
analysis is that the former treats the project as
complete in itself whereas CBA demands that
external effects be included, For example Alan
Williams (ses bibliography) points out that in
considering the Victoria line, Foster and Beesley
estimated that a large part of the benefits would
accrue to people who continued to travel by
means other than the Victoria line itself, and
hence who would not contribute at all to its fare
revenues.

It is equally necessary to avoid counting the
same benefits or costs twice which may appear
in different guise.

Having identified all the effacts of the kinds set
out in the definition quoted above, the next step
is to value them; this is a major problem and one
which has caused a great deal of discussion.

For convenience, monetary values are placed on

Mu

nicipal

Engineering

FILE REFERENCE 8.30(3)

Techniques

It is part of day-to-day management activity to choose between
alternative schemes. To be able to select from alternatives
rationally, it is nacessary to have sufficlent information to compere
the glternatives on the same basis. Cost-benefit analysis, CBA, is
a technique dasigned to assist decision-making by comparing &lf
the costs and benefits of different schemes.

Shadow pricing

Discounting

Risk

%4

Data Sheet

each cost or benefit although this does not cause
CBA to hecome a financial technique. Richard
Layard (sse bibliography) states that broadly
the veluations fall under four main heads:
‘The relative valuation of different costs and
benefits at the time when they occur.
‘The relative veluation of costs and benefits
occurring at different points in time: the problem
of time preference and the opportunity cost of
capital.
“The valuation of risky outcomes.
“The valuation of costs and benefits accruing to
people with different incomes.’ '
Layard deats with each of these at some length
and the following is a brief outline of his views.
(i) Measuring costs and benefits whan they
occur. Two main’problems arise in valuing these
net benafits: ,
{a) ‘For market items, market prices may be
either distorted {eg by taxes or monopoly) or
reflect a market disequilibrium {eg unemploy-
mefit or balance of payments troubles).
{b} "For non-market items {including public
goods and the external effects of market items)
we need to devise methods of valuation (eg for
time, recreational amenities, life and so on).’
Both problems are dealt with by using shadow
prices. These are implicit values as distinct
from market prices which are explicit values
of goods being bought or exchanged.
{ii)} Measuring costs and benefits which occur at
different points in time. This problem is
considered under two main headings:
(a) The social time preference rate. This is the
value of next year's consumption relative to this
year's, and is equivalent to a discount rate.
If r is the rate by which present consumption is
preferred to future consumption, then £1 of this
year's consumption is worth £(1 + r) of next
year's. The problem of fixing the discount rate
is acute and three main approaches have been
suggested :
(i) 'Use post-tax interest rates on long-term
risk-free bonds.’
{ii} ‘Make assumptions about the desired growth
rata and the inter-temporal indifference map.
(iii) ‘Make assumptions about the desired
growth rate and the production possibility
curve.’
(b) The social opportunity cost of capital. If
there is too little growth in the economy,
capital investment, and hence investment
displaced by a current project, is socially more
vatuable than consumption of equivatent
monetary value. Thus the discount rate to be
used should be one which represents the
social value of consumption at different
periods, ie the rate of social time preference.
(iii) Risk. ‘The cost of risk is the difference
between the mean or “expected value” of the
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8.30(3) MANAGEMENT

Income

prospect and the value which the individual
actually places on the uncertain prospect, ie the
certain prospect which he rates as of equal value.
Howaever, the public sector is very large and
contains many taxpayers. As the number of
taxpayers over which a project is spread
increases, 50 the total cost of risk diminishes.
For practical purposes it can be assumed that
there is no risk cost accruing to taxpayers in most
investment projects.

{iv) Distribution of income. Schames will
confer benefits on some people but not on
others (see Victoria line, 30.14 above). If the
present value of a project to the gainers exceeds
its cost to the |osers, the gainers will be better
off than before, and redistribution of income will
have taken place. It may be necessary to decide
whether or not a scheme increases social welfare
and if so to weight the changes of income of
each of the parties affected by the marginal
social values attaching to the income of each
group,

The need to identify and value a/f bensfits and
caosts is amphasised by Ruth Mack (see
bibliography), who states that non-sconomic
elements should be valued by the decision-
makers themselves. If the economic group of
elemants in alternative schemes is small relative
to the others, placing number values on the
latter may do more harm than good by giving a
spuricus sense of precision to the analysis.

13

30.15 Applications

Verlaty

CBA has been used to assass projects of many
kinds, eg on the M1 motorway, the Victeria line,
the Fleet line, the Tay bridge, recrestion,

airports, slum clearance and redevelopmaent,
car-parking, and highway improvement schemes.
CBA was used in evaluating sites for the third
London airport (sea bibliography), and this is

of interest because of its great detail, the fact
that the proposed methodology was published in
advance and modified in the light of comments
made, and because the recommended site
{Cublington) was rejected by the Government
which chose Foulness for, it was said,
anvironmental reasons. Much evidence submitted
to the commission argued that a cash value
should not be put on non-material things for
which there is no market valuation, and that in
any event it was not possible to make a cash
valuation for the priceless parts of Britain's
historical or national heritage. In this respect the
CBA was based on observations and deductions
of the very high values many people assign to
cultural or natural phenomena.

It was assumed that it was preferable to try to
extend the valuation as far as was possible and
convincing, and obtain factual data which could
provide the basis for an expticit and sensible
final judgment.

A Municipal En
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30.16 Limitations

Complexity

Simpligity

Not Infallible

CBA has become a very complex problem-salving
device in so far as the identification and valuation
of costs and benefits is concerned. The
complexity and fineness of the calculations tends
to invest the analysis with a precision which it
really lacks.

J A Kenyen in ‘The engineer in society’, IME
Journal vol 99, states : ‘Cost-benefit analysis in
matters where abstract or emotional factors have
to be given points rating or assessment of
equivalent monetary values can easily go awry
as the result of inappropriate initial

assumptions. It may sometimes be better to
confine analysis to factors of known monetary
value, and after listing the indeterminate factors
to leave decisions to experienced judgment of
the enginesr and his clients.’

Notwithstanding that it is claimed that a/f costs
and benefits should be included for CBA to be
effactive, the Department of the Environment has
developed the COBA method of appraisal (see
bibliography) for inter-urban road schemes
which explicitly excludes some costs and
benefits. The DoE states that the basis of the
calculations i3 not highly technical and that it
appeals to straightforward common sense.

The COBA method (data sheet ROADS 1.08)
takes into account direct traffic benefits and cash
outlays but not the more intangible and
unquantifiable characteristics of a road ascheme
such as its effect on the environment or stimulus
to local economic development.

Nevertheless it is emphasised that although such
factors are not included in the calculations, great
importance is attached to them. ‘The view is that
it is best to celculate what can be readily
quantified — that i3 the costs and traffic

benefits — to guide substantially, but not
dominats, the final decision made taking all
relevant factors into account.’

‘There is at present no method of appraisal of
road schemes from which an absclutely right and
infallible answer can be read off. Probably there
never will be, though work will continue with
the objective of further refining and improving
the techniques of appraisal. For COBA we

would make no more than the modest claim

that it will be a better tool than was previously
available to help in the decision-making process.’

@ Bibliography
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Data Sheet 8.30 (3) Cost Benefit Analysis, CBA. Commentary

Cost Benefit Analysis. ought to be a useful technique for choosing
between alternative. schemes, bﬁt the economists seem to have converted
it from a broad way of weighing alternatives, to a very detailed and
complex techniqué. ‘Nor is there even agreement among economists aboﬁt
how to assess values.

The Department of the Environment grasps this nettle and sets out
in COBRA to keep CBA simple yet effective, and says that the system has
its limitations and should be used only as a guide in conjunction with

subjective judgements of those items not specifically valued.
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MANAGEMENT

©® NETWORKS Part 1

30.17 Definition and development
Definition Network analysis, CPM and PERT are defined in
Glossary of management technigues (HMSQ
1967) as ‘Methods of planning the undertaking
of a complex project in a logical way by
analysing the project into its component parts
and recording them on a network model or
diagram which is then used for planning and
controlling the interrelated activities in carrying
the project to complation’.
The prime term "project network techniques’
(PNT) has been adopted (see Bibllography
BS 4335: 1972) in prefarence to project network
analysis in the interests of rationalising
terminology on a world-wide basis.
PERT Programme evaluation and revlew technique was
developed by the Special Project Office of the
United States Navy and first ugsed in 1958 for the
planning and control of the Polaris weapon
system. It uses three estimates of time
(optimistic, normal and pessimistic) instead of
one as in the critical path method, and for this
reason may be of more use in variable situations
where single estimates oftime are not very
meaningful, as, for exampls, in ressarch and
development.

RAMPS Resource allocation and multi-project scheduling
is an extension of PERT and is defined in the
Glossary of management techniques 8s ‘a system
of allocation using & network diagram to assist
management to make the best use of resources
which have to be spread over a number of
projects, and also to estimate the optimum leve!
of such resources’.

Bar cherts Probably the most widely used planning
technigue is the Gantt chart (bar diagram) which
is a familiar feature of drawing offices and
construction site offices (see Fig 7). It is named

Activity Programme dates~week ending

JUNE JuLy

23] 30 7 14 2

Excavate // //////////
Place conctrete %////// /////% %
in foundations AT
Construct ////// / //
footings Nhnt \\\\\\
Laydamp
proof course

Figure 1: Qantt chart for part of a amall building
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The nead to organise largﬂ-su!o, comp!cx Jobs in the mast economicel
mannar has Jed to the d\ hniques to assist in the planning and
conirelliing of opmrlon: (includ’inp d'asfgn). and the silocation of fesources
dad for their completion. Such techniquas coma within the general title
of networks and Includa Natwork enelysis, Critical path mathod (CPM),
Programmae avalustion and revisw technigues (PERT), and Rasource allocation
and multi-project scheduling (RAMPS). Like ali techniques, this Is a tool of
menagemaent, end should always be considered az such and not aliowed to
become an end in ltxelt.

after H L Gantt, who devised it.

Figure 1 shows part of a Gantt chart’ for the
construction of a small building. The chart shows
the programme for the start and finish of each
activity (upper bar), and the actual progress made
in each activity is plotted (lower bar) on to the
chart at predetermined intervals (often weekly).
The basic bar chart is used for planning, and
checking progress on jobs and is adapted by
firms and individuals to suit their particular
raquirements.

A modification of the Gantt chart s the
introduction of ‘mile posts’ or ‘milestones’. These
are significant points on the chart and may
repressent, for example, the points at which
succeeding activities could begin. In a simple
construction project such as that represented in
Fig 1 activities will be sequential but in complex
jobs it may not be so obvious at what point in
the project a later activity should begin. Thus
milestones marked on the chart assist in planning.
The next step is to link together milestones which
are interrelated in tims, and thus an embryo
network is produced.

The main potential advantages of networks are:

(a) in drawing the network the planning of the
sequence of operations is separated from the task
of estimating their duration, which removss one
of the difficulties invelved in compiling bar
charts;

(b) the completed network illustrates the whole
plan for the project and the interrelationships of
the various parts. Thus those concerned in
implementing parts of the project are able to see
both how those parts fit in with the whole plan,
and assass the soundness of the plan;

(¢) it facilitates more accurate planning of a
project, its intemrelated parts, end ragular
up-dating, which should result in shorter times
for completion;

(d) it facilitates the calculation of resources
needad, and their most effective deployment;

(e) it enables progress to be more readily
checked against programme;

{f) changes in the overall plan, or parts of it,
required in response to unforeseen difficulties, are
made easier, and the effect on interrslated
activities more readily appraciated.

Advantages
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30.18 The arrow diagram

Logical
sequence

+ Activities

Events

©

The arrow diagram is prepared from a list of all
the individual activities in a project, set out in the
logical sequence in which they will be done and
showing interrelationships between them.

There are two styles of diagram—the
activity-on-arrow network, in which the arrows
symbolise the activities, and the activity-on-node
nstwark, in which the nodes symbolise the
activities. Thesa nodes are drawn as rectangles
and they contain essential information about the
activities, eg start and finish times, and float.
Although the two styles of diagram have a quite
different appearance, their purpose and
construction is simllar. In tha activity-on-arrow
diagram each activity is depicted in the diagram
by an arrow, the tail of the arow representing
the start of the activity and the head its
completion (an event). Each event is depicted by
a circle which is numbered and which represents
the completion of all preceding activities.

()

=@ 2,

Figure 2: Activities and events

A succeeding activity cannot begin until the
preceding one terminates. In Fig 2 the arrows

&, b and o represent activities, and the completed
activities (the heads of the arrows) show events
1, 2'and 3, deplcted by circles. Activity b cannot

‘begin until activity a is complete, le at event 1.

Actlvities are usually idantified by event numbers,
le ais 0-1, bis 1-2, and ¢ is 2-3. Numbering

should preferably be arranged so that the number
at the head of the arrow [s larger than that at the

* tail, since [t Is more logical and asslsts checking.

The arrows are not ususlly drawn to scaie and
therefore their lengths have no significance,
neither have their inclination and position.

®

i O,

Figure 3: Numbering

2§

The six activities shown in Fig 3 are 0-1, 1-2,
2-3, 3-5, 1-4 and 4-5. Neither activity 1-2 noi
1-4 may begin until activity 0-1 is completed
and event 1 occurs. Event 5 will not take place
until both activities 3-5 and 4-5 have been
completed. The use of event numbers for
identifying activities, ie 0-1, 1-2 and 2-3 instead
of the supplementary system a, b and ¢ as in
Fig 2, enables a netwark to be compiled direct

Key quesnons

from alist of ectivities which have been
numbered and the sequence determined. The
sequence is determined by asking three questions
of each activity:

Which activities must precede it?

Which activitles may take place at the same time?
Which activities will succeed it?

For example, a job which Involves the following
activities can be drawn as 8 network without
any further information bsing given: 0-1, 1-2,
1-4, 2-3, 4-3, 4-5, 4-7, 3-8, 5-6, 6-8, 7-8, 8-9.
Thus both activities 1-2 and 1-4 may begin on
completion of event 1 but not before. There are
thres events which cannot begin untit event 4
has occurred, ie 4-3, 4-5 and 4-7. There is one
activity (3-8) which cannot bagin until two
activitios are completed in evant 3. There is one
activity (8-9) which cennot begin until three
activities are complate and event 8 occurs. All
these points may be noted marely from Inspection
of the list of activity numbars. The activity-on-
arrow network illustrating the sctivities and
events In the list is given in Fig 4.

Figure 4: Diagram prapared from list

In practics the drawing of a network for a
complex job le the result of trial and error and
gaveral attempts may be required before a
satisfactory network is produced.
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30.19 Dummy activities

Complets It may be necessary for complete logic, or
logic convenience, to insert in a diagram a dummy
* activity, being an activity which consumes

neither time nor any other resource. A dummy
activity is shown by a dotted arrow but is
otherwise the same as any other activity for the
purposes of the network.
Sometimes two or more activities may be
undertaken in parallel: see 9-10, fig 5.

Figure 5: Parallel activities

To avoid confusion, a dummy activity is
introduced, 3-10, fig 6, and succeeding events
renumbered or a subsidiary number, eg 9a, used.

Figure 6: Dummy activity A

Each of the two parallel activities depicted in

fig 5 as 9-10 have a unique number in fig 6

after the introduction of the dummy, namely 9-11
and 10-11.

There are other circumstances where the logical
relationships between activities result in the need
for a dummy activity to be introduced. For
example, the start of an activity may be
dependent on two events, not one. Consider four
activities —1-2, 3-4, 4-5 and 2-6 — where the
start of 4-5 is dependent on both 1-2 and 3-4
being completed. The logic of the network will
be maintained if a dummy activity 2-4 is used
{see fig 7).

LY

FILE REFERENCE 8.30(5)
Techniques

Part 1 (data sheet 8.30(4)) deals with the development and
advantages of networks, and introduces the activity-on-arrow
network. This sheet deals with the completion of that type of
arrow diagram. The sarly stages of a projact sre likely to offer
the best opportunities for time savings, and therefore the
preparation of the network should begin ss far in advance of
the planned dats for the start of the work as possible.

® @ ®

® Y0,

Figure 7: Dummy activity B

®

It is common in the construction industry for
some sequences of operations on large jobs to
overlap, eg excavation, laying foundations etc
{sea fig 1, data sheet 8.30({4)].

It is clear that the ssquential arrow diagram, fig 8,
does not wholly represent this programme, since
activity 1-2 {place concrete) nsed not wait for
0-1 {excavation) to be completed, and 2-3
{construct footings) can begin before 1-2 has

Overlapping

excavate place construct

@ @ concret;@ footings @

Figure 8: Overlap not shown

ended. Therefore activity 1-2 overlaps activity
0-1, and 2-3 overlaps 1-2. This is dealt with by
dividing activities into suitable sections and by
the introduction of dummy activities as shown
in fig 9.

Figure 9: Overlapping

od
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Excavation is divided into two lengths, and when
the first {(0-1) is complete, placing concrete
(2-3) can begin and be taking place at the same
timeo as the remaining excavation (1-3) is being
done, Similarly the construction of the first part
of the footings (4-5) can begin when the first
length of concrete has been completed (2-3)
and be under construction at the same time as
the second section of concrate is being placed
(3-5). The time for curing concrete can be
inclueded in the activity, or separated as one
which consumes time but no other resources.
Overlapping activities may also be represented as
shown in fig 10,

axcavate 1
©—

excavate 2

place
concrete 2

construct
footings 2

Figure 10: Overlapping — alternative dlram
30.20 Drawing the network

Identifying

Where responsibility for activities is shared
responsibility

between different organisations, or between
different parts of the same organisation, and it is
necessary to show these in the network, the areas
of responsibility to be depicted will have to be
List defined. They can be conveniently shown in
activities horizontal bands. Then all the activities to be
undertaken (subdivided into the detail required)
are listed within each area of responsibility and
allocated a number and code letter designating
the area of rasponsibility. Each activity is then
examined to determine those activities which
immediately precede it, and thesa are listed. At the
same time activities which may be done
concurrently are noted. The remaining activities
will follow it, The first list of activities in logical
sequence (and indicating inter-relationships) can
. now be prepared and from it the first draft of the
Draft arrow diagram drawn. The arrows should be

Establish
sequenco

diagram drawn from left to right and dummy activities
introduced to preserve the logic of the diagram.
Number Events should be numbered sequentially starting

events with the first activity but leaving gaps to enable

additions and amendments to be made without

the need to alter the whole of the numbering.
Check When complsted the diagram should be checked
logic to ensure that its logic is complete.
The list of activities, the order in which they will
be carried out, and the drawing of the network,
should involve at appropriate times all those
concerned with the planning and execution of a
project to ensure so far as possible their ‘
participation and its completaness. One of the
problems with networks on large projects is their
size and complexity, but the use of summary
networks and sub-networks for showing detail is
Size helpful. The larger the project and the greater its
22:_’“ loxi complexity, tha more there is need for the use of

plexity . .
a technique such as network analysis. However,

Participation

Figure 11: Activity durations

the way in which the method is used should be
tailored to the demands of the project.

The time required to complets each activity has
to be estimated end this can be done at any
convenient time during the preparation of the
network. One of the spin-offs from the use of
networks is that records can be readily avsilable
from previous projects from which estimates of
the duration of activities may be more
accurately prepared. The manpower requirements
for each activity should be estimated. The
demand for materials and equipment for sach
activity should be tabulated.

Some people are hesitant about supplying
estimates of time for work for which they are
responsible on the grounds that they may later
be held accountable, unreasonably, for delays. It
is Important that any lack of mutual confidence
which engenders such an outlook be overcoms
at the outset,

Resources

Confidenca

Figure 12: Earliest ovent times
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30.21 Analysing the network

Earliest svent

Earlie With the network complated and the estimates of

activity durations and of resource requirements
prepared, analysis of tha network can begin.
First, the calculation of the eariiost time at which
each activity can be completed (earliest event
time, EET) should be made.

The time estimates may be in any convenient
units, eg weeks, days or shifts, but the chasen
unit must be used consistently throughout the
analysis. The unit used for the purpose of the
example analysis is days, and fig 11 shows the
estimated duration of each activity against the
activity arrow.

All activities terminating at an event require to be
completed before that event takes place. Earliest
event times for each event are calculated by
adding together the durations of the preceding
activitias which lie on the longest time path {gee
fig 12).

For figures 11 and 12 see data sheet 8.30(6)

The left-hand square of the double rectangular
box beside each event in fig 12 shows the
earliest event time calculated from the activity
durations given in fig 11. The times are
calculated as follows:

Evant Durations Earliest event time

0 0 0

1 3 3

2 3+9 12

3 3+8 11
3+6=9

4 { 3+9+7=198
3+8+12=23 23

] 23+2 25

The total project time is 25 days.

Latest event In the case of event 4 (fig 11}, activity 1-4

times (6 days) and combined activities 1-2 plus 2-4
(16 days) do not take as long as the combined
activities 1-3 plus 3-4 (20 days), and therefore
there is spare time available on those paths (see
float below). Te catculate this spare time, latest
event times are established (see fig 13}. The
latest event time (LET) is that by which an svent
must take place if the total project time is not to
be exceeded.
The right-hand square of the double rectangular
box beside each event in fig 13 shows the latest
event time calculated in the reverse way to that
used in calculating the earliest event timas, ie by
substituting the durations of succeeding activitios
which lie along the longest path. The times are
calculated from those given in figures 12 and 13

as follows:
Event Durations l.atest event times
5 25 25
4 25-2 23
3 2312 11
2 23-7 16
23--6=17 N
1 { 16—9= 7
11-8= 3 3
0 0 0

FILE REFERENCE 8.30(6)
Techniques

Parts 1 and 2 deal with the development of nstworks and the
drawing of the diagram. This shest deals with analysis, sllocation
of resources, and up-dating and reviewing the nstwork.

Figure 13: Latest event times

The double rectangular box has been usad to
contain the earliest and latest event times; but
other conventions, eg circles and squares, may
be used.

An examination of fig 13 shows that certain
events (1, 3, 4 and 6) have the same earliast
&nd latest event times. Clearly for thasa evants
the duration of the activities cannot be delayed
without increasing the total project time. Thus
thesa activities are said to be “critical’, and the
critical path is that which links critical activities,
It is usually shown by double lines on each
arrow (ssee fig 13), or by a thick lina,

Activitias which do not lie on the critical path
have spare time available, which is known as
float” (‘slack’ in PERT).

Total Total float is the time available between the

The critical
path

flont eariiest and the Jatest finishing time for an
activity and is calculated as follows: 43— (2147}
=15 days (see fig 14).

21]26| 38/43

;

Figure 14: Float

B

Free Free float is the time available between the

float earliost finish of an activity and the earliest start
of the next activity and is calculated as follows:
38—(21+7)=10 days (see fig 14).

Independsnt independent float is the amount of float which
float an activity has when the preceding activity
starts at the latest time, and the succeeding one
at the earfiest time, and is calculated as follows:
38—(264-7) =5 days (see fig 14).
Intertering Interfering float is the difference between total
float float and free float, ia 15—10=5 days (see above).
Negative If specific start or completion dates for an activity
flost ars determined independently, and the completion
date is due before the activity is planned to be
finished, negative float wiil result. Its amount
will ba the difference (in days) between the
latest event time in the network, and the
; specified completion date.

{03
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As networks are not drawn to a time-scale and
are therefore difficult to ‘read’, it is helpful to
prepare a bar chart from the network showing
the duration of each activity, the earliest and
latest avent times, and the available float.

The critical activities can be clearly identified. A
bar chart is useful for operational control as well
as for planning purposes. However, the need to
up-date bar charts during the course of works
makes redrawing a time-consuming activity, and
flexible systems on boards or planning frames are
therefore particularly useful,

30.22 Resource allocation

Resources include manpower, materials, plant
and equipment, and finance. Manpower can be
dealt with in gangs, or in particular skills, or in
any convenient form. The time-scaled bar chart
of activities forms a basis for the compilation of
resources needed week by week to complete
the work. For example, dealing with each skill or
trade separately, the numbers required for each
activity {in units of days or waeks as desired)
are estimated and written on the chart. The
figures for each trade are summad on a daily or
weekly basis and these can then be plotted as a
histogram (see fig 15).
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Figure 15: Resource needs — bricklayers

Smoothing

Lavelling

When this process has been completed for all
resources, the total demands are known and can
be compared with the resources that are
available within the organisation. If there is a
shortfall or surplus, these can be met by resource
smoothing, ie moving nan-critical activities to be
carried out in periods of float without affecting
the overall time for the project. Alternatively
additional resources can be brought in to assist,
or the programme for completion of the scheme
can be extended. Rescurce levelling, which
seeks to maintain a steady rate of resource
utilisation, may aiso be used as a basis for
resource allocation.

30.23 Up-dating and review

The network is composed of many estimates of
activity durations which have besn made in
advance of the work being begun, and during
the progress of the works it will usually be
found that some parts of the work take longer
than expected and yet others are completed
sooner. Regular review of the network is
required and adjustments should be mada to
the programme after the revised network {which
deals only with activities that remain to be done)
has been re-analysed so as to ensure as far as
possible that target dates are met and resources
deployed most effectively,

30.24 Using the computer

Tardy

Smaller
network

Greator
input

Complicated

For many jobs networks are best drawn and
analysed manually, but networks for large and
complex jobs may be plotted and analysed by
caomputer, though the sequence and
relationships between activities need to be
determined first. There are a number of standard
programs available, and 36 of these have been
surveyed by Internet (UK) and Loughborough
University (see Bibliography, Statfurth and
Walton). The authors identified two main classes
of program : the comprehensiva package which
provides all facilities but can be complex and
expensive to use; and the smaller package which -
has limited facilities but aims to ba cheap and
simple to use. They concluded /Inter alia that:

(i) it takes a considerable time and many
runs to get the best results from a program;
(ii) when there are overlapping activities,
precedence networks are smaller than the
equivalent arrow networks, unless the latter
be drawn for a program with ‘transit line’
facilities;

(iii) although the precedence network can
often be smaller than the equivalent arrow
network, the amount of input data required
for the precedence program may nevertheless
be greater; ‘

(iv) analysis of precedence networks
containing start-to-start and finish-to-finish
relationships is not ag straightforward as it
may seem.
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30.25 Precedence networks

Definition A precedence network and precedence
refationships are defined in BS 43365: 1972 (see
bibliography) as ‘an activity-on-node network in
which a sequence arrow reprasents one of three
forms of precedenca reationship, depending on
the positioning of the head and the tail of the
sequence arrow. The relationships are:

(1) Start of activity depends on finish of
preceding activity, either immediately or after a
lapse of time (denoted by N).

“(2) Finish of activity depends on finish of
praceding activity, either immediately or after a
lapse of time (denoted by F).

*(3) Startof activity depends on start of preceding
activity, either immediately or after a lapse of
tima (denoted by S)."

These relationships are shown in the following
diagrams which are based on the BS
recommended symbols for use in precedence
networks.

Relationship 1

—1 A : B

Fig 18a: B cannot start until A has finished

N
- B

— ‘A

Fig 16b: B cannot start until X days after A has finished

Relationship 2

A —F

Fig 17a: B cannot finish until A has finished
A —Fe

Fig 17b: B cannot finish until Z days after A has finished

FILE REFERENCE 8.30(7)
Techniques

Parts 1, 2 and 3 deal with the development of networks,
drawing and analysing the network, sllocating resources, and
up-dating and reviewing the network. This sheet deals with
details of activity-on-node networks which are not covered in
Parts 1, 2 and 3, particularly with precedence networks, and
the German RPS systsm.

Relationship 3

A —

S > B 1..

Fig 18a: B can start at the same time as A but not bafore

Sy . B

Fig 18b: B cannot start until y days after A has started

Activity data  The recommended form of recording activity data
at a node in activity-on-node networks is shown
in fig 19. Extra information, eg resource details
and cost code, may be added. Preferred practice
would be to show this within the box for activity
number and description.

Earliest Ducati Earliest
Start time uration Finish time
!
ACTIVITY NUMBER
ACTIVITY DESCRIPTION
Latest Free Latest
start time float Finish time

Fig 19: Activity data form

A Municipal Engineering Data Sheet
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30.26 The German RPS system

RPS (Regeltechnischen planung und stusurung)
is the name of a planning and control technique
developed by Dr Schleip (see bibliography). It
is based on the theary of the regulating circuit
and it is a critical path analysis system which is
said by the suthors to have advanteges aver
cther networks in both the method of
representation, and in its calculation time.

RPS symbols  “The graphical representation of the procedures
with technological sequence and connacting
Instructions corresponds to the signal-flow
diagram of the control techniques:

Bleck ‘The block represents a procedure, a
time-consuming and defined event of any kind.

Procedure
number
sge.cific.ation
of procedure
earliesk. (atest
durgtion commencing | commencing
date date

Fig 20: Subdlivision of RPS block

Arrow ‘The arrow portrays a logical connection to the
next procedure, It therefore stands for a directed
signal.

= = B o -

Fig 21: Control sequence

Dot ‘A dot marks a branching point; from this point,
two or more arrows run to other procedures,
which may begin at the same time.

. .

—9

Ll -

Fig 22: Branching point

_ A Municipal Engineering Data Sheet

Circla ‘A circle shows a collecting point, into which
run arrows from several procedures, which must
be completed before the start of the next
procedure.’

-~
Fig 23: Collacting point
Difﬂcii':‘ﬂ Fig 24 shows a directing network with two
networ parattel flows. Procedures 2 and 3 can begin
together after the finish of procedure 1. Procedure
4 cannot start until procedure 2 has finished, but
it is independent of procedure 3. Procedure 5
- cannot start until both procedure 3 and procedure
4 gre finished.
procedure procechure
2 ™ &
procedure procedure
1 5
procedure
3

Fig 24: RPS diagram with directing network

Total . The authors state that tha RPS system is more
systens . than a critical path technique. ‘It is really 8

planning and control technique for management.
It would be even more accurate to describe it as
a planning and control technique based on
information feedback, for every planning stage
within the system is, from the outset, geared with
contro! in mind. It is thereforo a deliberate step
towards realising ““management by exception”,
le preplanning and controlling all the major
projects undertaken by the organisation, leaving
managers time to concentrate on deviations from
the plan.’
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Daté.Sheets 8.30 {(4), (5), (6) and (7) Networks. Commenta;x.

People generally find it convenient to deal ﬁith matters in sequence
and tend fo complete one part of a job before commencing on another.
Even simple jobs which could be organised for at least sbme items to bé
done in parallel are dealt.with sequentially, and this is one of the
reasons for underspending on annual budgets. A systematic yet siﬁple _
way of pre-planning (and subsequent re-planning) jobs is needed and could
be used even by those who are presently satisfied with sequential.‘
working. Networks prqvide such a method because without even d;awing
a network a goéd deal of pre—planning work is done simply by thinking
through the work that is to be done, and preparing a possible sequencé
of events., While many jobs wou;d be eased by completing the network |
(even office routines can usefully be drawn as networks — e.g. prepar¥
ing new house type plans), the most significant results are likel§ to
be obtained with the most complex of jobs where pre-planning and subse-
quently controlling wﬁrk may make the difference between commercial
success or failure. The biggest danger is likely to be an over—concern

with detail to such an extent that the real value of the methdd is lost.

The same potential criticism applies to techniques generally, and
it is for this reason that the introduction to sheet 8.30 (4)
emphasizes that this method is a tool of management, and must not become

" an end in itself.
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IANAGERENT

@ BANWELL ON CONTRACTS
31.1 Background

Terms of A committee whose chairman was Sir Harold

refarence Banwaell was appointed in October 1962 “to
consider the practices adopted for the placing
and management of contracts for building and
civil engineering work ; and to make
recommendations with a view to promoting
efficiency and economy’.

The committee concluded that the industry and
its associated professions as a whole had not
moved forward with the gpeed and purpose of its
more progressive members, and that this was
largely due to the fact that the various sections

] of the industry acted independently,

Unity They believed that the most urgent problem was
to get the industry thinking and acting as a
whole, which would involve a change in
attitudes and procedures within the professions.
The recommendations made by the committee,
which are summarisad below, involve changes
in practices and procedures relating mainly to
waork of new construction, although many of
them are equally relevant to maintenance and
repair. A number of changes have taken place in
the matters discussed during the period since the
report was published.

31.2 The team in design and construction

Pre-contract Insufficient time is spent in clarifying the needs

planning of the client and in programming the work.
Among other things this inadequacy may lead to
an excessive number of claims. There should be
a recogmsed standard of workmanship for any
job, irrespective of its size,

Prolessiona) The increasing complexity of building and civil

toam engineering projects demands that the
professional team of engineers, architects,
quantity surveyors and specialists {including
consultants who may be contractors) be set up
for each job at the outset. It is wrong to regard
design and construction as separate entities and
there will be times when the main contractor
should be appointed and brought into the team
befora the design has been completed and the
programma sattled.

Professional In civil engineering those with professional

testrictions qualifications can be engaged by client or
contractof ; similar freedom appears not to apply
equally to other professions and the case for
retaining restrictions should be examined.

Site Common education and training of those engaged

mansgement i design and those in building is required. Good
site managamaent is vitally important and more
attention should be paid to the status and
training of site agents.

31.3 Appointing the contractor

Selsctive If some selection as regards the suitability of

tendering contractors for particular kinds of work is used
before tenders are invited, competition between
contractors is likely to be more effective. On
occasions direct negotiation with one, two or
three contractors may be preferable. Invitations
to tender should be restricted to a realistic
number of firms all of which are capable of
canying out the required work (large or small)
to a recognised standard.

FILE REFERENCE 8.31(1)

Official reports

This sub-series of sheets summarise the main provisions of
recent official reports that have a bearing on management. This
sheet deals with the Banwell report, The placing and
management of contracts for building and civil engineering
work, HFMS0, 1964.

Restrictive
standing
orders

Two-stage i
tendering

Serial
cantracting

Standardisation
and
industriatisation

Negotiated
contracts

Local authorities’ standing orders require to be
rewritten to remove the present bias towards
open tendering. Full pre- planning before mwttng
tenders should be the aim.

Advantages may bs gained from early
co-operation with a contractor, and public
authaorities should not be deprived of the
opportunity to take advantages deriving from the
early appointment of the contractor simply
becausa of the need to adhere to outmoded
proceduras.

Competition may be secured in such
circumstances by a "two-stage’ procedure
whereby the selected firms first compete on the
basis of management ability, plant capacity,
labour rates, prices and overheads. In the second
stage the successful contractor works as a
member of the team assisting in the detailed
work, subsequently pricing a bill of quantities
which becomes the contract sum.

Regarding each job as unique involves separate
documents and different organisations for each
one. By providing continuity of work (possibly
by serial contracting), the duplication of work
and the disbanding of organisations on
completion of a job can be avoided.

There should be standardisation of products for
efficiency and economy, and as much work as
possible should be undertaken off-site.
Contracts negotiated with a single contractor
may sometimes produce the best results and this
should not be ruled out in the public sector
simply because it is unorthodox ; the test should

" be ‘is it the best solution ?' Public authorities

shoutld be able to take advantage of modern
techniques, industrialisation and modernisation
to achieve the ‘best buy’.

31.4 Procedures

Standing
list

Ad hoc list

Alternstive
tenders

A standing approved list of contractors for
selective tendering should be compiled on a fair
and reasonable basis from firms which respond
to a public advertisement by the authority of
their intention to make a list. The list should be
amended from time to tima by including
promising new firms and deleting unsatisfactory
ones. Alternatively an ad hoc approved list may
ba compiled for each contract following public
advertisement.

Authorities should exercise thelr discretion about
tha number of firms to be included in the short
list for each job.

Firms on the standing list should be given, as far
as practicable, equal opportunities to tender for
jobs over a period. Four weeks should be the
minimum tendering period for other than minor
works.

A tender based on a fully documented feasible
alternative should be assessed on its merits and
not disregarded simply because it detracts from
the principle of parity of tendering. Results of
tendering should be promptly notified to those
concerned,

The submission of priced bills of quantities, with
the tender, which is the practice in civil
engineering, should be extended to all work,
When the contract has been let, each tenderer

A Municipal Engineering Data Sheet
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Finance

Building
standards

should ba supplied with a list of tenderers and a
separate list of tenders. Adequate time for
pre-planning the works must be allowed between
acceptance of a tender and commencement on
site,

Acceptance of tenders by public bodies should
not be delayed by financial procedures of
govemment departments. Finance should be
made available to enable forward budgeting to
be planned over a period of years. The
availabitity of finance shoutld not be related
strictly to the financial year or any other
arbitrary dates.

The intended replacement of building bylaws by
building regulations is welcomed but does not
go far enough in that electrical and water
installations, and means of escape, for example,
will not be covered. Building standards should
be dealt with comprehensively within the UK.

31.6 Conditions of contract

A common
form

Partial
unification .

Scotland

The forms of contract most widely used are the
‘RIBA form’ for building work, the ‘ICE form’ for
civil engineering work, and ‘Form CCC/Wks/1’
for both building and civil engineering work by
most government departments, This variety of
forms causes difficulties which could and should
be overcome by the introduction of a common
form for all building and civil engineering work.
As a first step there should be a common form
for building, and a separate common form for
civil engineering. The impending review of the
ICE conditions would provide an opportunity for
a start to be made.

There may be special conditions applicable to
Scotland because of differences in the [aw, but
such requirements should be met by
supplementary conditions. Standard forms for
sub-contracts should also be prepared.
Standard conditions which would set cut the
rights and obligations of both sides should be
prepared for minor work carried out for the
private customer.

31.6 Bills of quantities

Simplification

Simplification of bills of quantities is desirable
and can be achieved provided that adequate
supporting information is given on drawings and
in specifications. There should be a relationship
betw+zen the layout of the bills and the
programming of the work. The quantity surveyor
should be regarded as the ‘economist’ of the
construction industry. Data collated from priced
bills should provide a source of cost information
to enable uncertainty to be reduced and rational
decisions made in the future.

31.7 Sub-contractors

Authority and
responsibility

Provisional
sums

The lump

Sub-contractors should be closely integrated
into the construction team ; their presence on
site demands a clear understanding of where
authority and responsibility lis, and effective
communication of information and decisions.
The main contractor should appoint most
sub-contractors but in particular circumstances
the client may nominate them, eg for special
techniques, where long fabrication periods are
involved, or because of quality.

Provisional sums and pc items should not be
included in bills to cover lack of decision-making
on details. Main contractors should treat
sub-contractors as they themselves would wish
to be treated.

Main contractors should seek the architect's
approval to labour-only sub-contracting. The
same safeguards should be adopted for this work
as apply to other contractor/sub-contractor

Direct
payments

relationships. Sub-contractors should be clearly
informed, at the time they tender, of their
conditions of contract ; standard forms of
sub-contract should be more widely used;
adequate time should be allowed to
sub-contractors to plan their work, and results
of tendering should be notified promptly to those
concerned. In default of payment by the main
contractor, the client should pay the sub-
contractor direct and deduct the amounts from
monies that become due o the main contractor.
Organisations which represent sub-contractors
should be granted membership of the national
consultative bodies in the building and civil
engineering fie!d.

31.8 Firm price contracts

Whenever possible contracts should be let on a
firm price basis, ie without a fluctuations clause
in respect of cost of materials, or labour. A
reasonable contract period for firm price
contracts is Two years, but

{(a) the work must have been pre-planned in
all its critical details,

(b} time for the acceptance of a tender
should be short and clearly stated in
advance, and

{c) materials suppliers are expected to quote
on a firm price basis for a given period.

Long-term wages settlements would make a
valuable contribution to the stabilisation of costs.

31.9 Payments, retentions and incentives

Prompiness

Ratention
fund

Bonds

Bonuses

Payments by the client to the main contractor and
by him to sub-contractors and suppliers should
be made regularly and promptly. The main
contractor should normally be paid within 21

-days of a valuation. To secure prompt payments

it may be necessary for local authorities and
other public bodies to delegate power to officers
to make certain payments. Consideration should
be given by the industry to methods of paying
for materials and components being manufactured
off-site.

Selactive tendering reduces the need for a
retention fund in case of default, and thus a
smaller retention fund will suffice, and in some
cases could be entirely eliminated. In general
maintenance guarantee bonds are not favoured.
Performance bonds may be required where open
tendering is used, but selective tendering renders
them unnecessary. Tender bonds are not
required unless the practice of contractors
withdrawing tenders to the embarrassment of
clients becomes widespread.

In Scotland tenders are binding as soon as
submitted, and in England and Wales it may be
desirable for provisions ta be made in the
documents for tenders to be irrevocable for a set
period.

Incentive payments to the contractor to complete
the work as quickly as possible may be
desirable. Bonus payments to the contractor for
wark completed on time are likely to be more
effective than attempting to rely on a claim of
liquidated damages.

31.10 Scotland

Union

Practices differ between Scotland, and England
and Wales, and staps should be taken to
eliminate these differences in the interests of
efficiency. The conclusions in this report apply
with aqual force to Scotland and therefore
Scottish interests should be represented in any
consultations arising from it.
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Data Sheet 8.31 (1)} Banwell. Commentary

This report forms the basis of current practices for the construction
industry, and many of its recommendations are still being pursued. For
" example, the Department of the Environment has only recently announced
that they will use the revised (Fifth edition) Institution of Civil Enéinegrs

conditions which were published in 1973.

On the other hand, the sheet will appear somewhat dated because some

of the rgcommendations of the report were acted upon long ago.

Nevertheless the report is basic knowledge for the student (for
examinations), and indeed for the engineer (in day-to-day practice), and

its contents need to be more widely known.

Many people believe that the report deals only with selective
tendering which of course is not so, and this sheet should help to

redress the balance.
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@ POTTS on BANWELL
31.11 Background

Terms
of
refarence

In July 1965 the Economic Development
Committee for Building appointed a working
party, chairman P G Potts, whose terms of
reference were .

‘(i) To consider the progress and adequacy of
the measures taken, or con:emplated, for the
implementation of the Banwell committee
report, in so far as they relate to the building
industry ; (ii) To consider any other relevant
aspects of the placing and management of
contracts for building ; (i) To submit reports
and recommendations on these matters to the
EDC for building as appropriate.”

The recommendations of .he working party are
summarised in the following paragraphs.

31.12 General observations

NJCC

JCT
and
NCC

31.13 The team in design and construction

Programmes
of
work

Collaboration

Joint
education

The implementation of the Banwell report’s
recommendations is a continuing process.
The Natianal Joint Consultative Committee of
architects, quantity surveyors and builders
(NJCC} should broaden its membership to
include engineering and sub-contracting
interests ; it should have a full-time secretariat
independent of its constituent parts.

If these recommendations cannot be
implemented, new machinery shoutd be
established including a permanent secretariat, on
the initiative of tha EDC.

The inclusion of representatives of
sub-contractors’ organisations on the joint
tribunal for the standard form of building
contract (JCT) and on the National
Consultative Counci! . welcomed.

Insufficient attention ‘s given to pre-planning
and therefore the NJCC shouid consider
publicising the following booklsets and
encouraging their wider use y both the industry
and clients Plan before you build, NJCC 1955;
Building project management—a guide to
procedure, NJCC 1963 ; Plan of work for design
team operation, RIBA 1964, and Preparing to
build, Mimstry of Pblic Buirding and Works
{MPBW) 19E5. Copies of Preparing to build
should be sent to ‘| building clients in the
public sector by the appropriate government
department, including a special version to
statutory undertake.s.

Design and constru- tion are not two separate
entities but little progress has been made in
bringing the contractor in at an early stage, and
there should therefore be m¢re experiment in the
early collaboration of - he contractor in the design
team. The MPBW should u-dertake such
experiments and ssue guidance on the matter.
Restrictions on professiona people undertaking
employment in firms should be reviewed and the
RIBA and RICS should complete an examination
of their rules quickly which will meet the spirit
of the Banwell committes eport (data sheet
8.31(1), 31.2).

The Department f Edication and Science
(DES), the Unive.sity Grants Commiittee (UGC),
and the several p.o:essional institutions, should
encourage training in the building industry’s
several disciplines ;0 be given in one
establishment, and .he use of common syllabuses
whensever possible,

FILE REFERENCE 8.31(2)
Official reports

The pravious sheet (8.31(1}) in this sub-series on official reports deals with
the Banwaell report. This sheet is on the Potts report Action on the Banwell
report, HMSO, 1967.

Varistions

The RIBA shauld initiate the establishment of a
clearing house for the exchange of information
on educat n and joint training between the
professiona: institutions, The NJCC should
reconvene s sub-committee on past-qualification
training ai- - include CEl representatives on it.

It should Iso consider tha establishment of a
management college for the whole industry.
Variations can be reduced by foresight and
adequate pre-planning. Architects should issue
a copy of Warking with your architect, RIBA, to
their clients. Therefore contractors should
prepare explicit programmes of waork to assist
Inter afia in the valuation of variations. There
should be greater uniformity in the pricing of
preliminai‘es and this too would assist in
pricing v iations where bill rates may

be inadequate.

The JCT should consider the operation of clause
11 of the RIBA form {which deals with valuing
variations), and revise it if necessary, The JCT
should also examine the feasibility of changing
the RIBA form to permit, for example, a ‘no
variation’ type of contract to be used in
appropriate circumstances.

31.14 Appointing the contractor

Selsction

Negotiation

Although the use of selective tendering for
housing schemes and schools has increased
substantially since 1964, its use remains
inadequate and the appropriate ministries should
encourage its greater use. The DES and the
UGC should be given greater freedom to select
contractors by unorthodox methods for
university building. To encourage selective
tendering 8 booklet Sefective tendering for local
authorities, MPBW, HMSO 1965, was circulated
to all local authorities. Local authorities should
alter their standing orders in accordance with

th : new maodel prepared by the Ministry of
Hotsing and Local Government (MoHLG).
Wider circulation should be given to Early
selection of contractors and serial tendering,
MPBW, to encourage more experiment in serial
contracting. There is scope for more use of
negotiated contracts, especially for larger
schemes, and the MPBW should issue advice
about procedures for negotiation.

31 15 Procedures

Guidance

Motilication
of
rasuits

“—A Municipal-Engineering:Data Sheet
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In addition to the booklets mentioned above,
Handbook of architectural practice and
management, RIBA 1964, and Code of
procedure for selective tendering, NJCC 1965,
should be more widely known, and the practices
recommended in all of them adopted by local
authorities.

More use should be made by local autharities of
standing approved list for selective tendering,
and the use of the ad hoc list restricted to
appropriate circumstances. The RIBA and RICS
should draw the attention of their members to
the need for adequate time to be allowed to
contractors for tendering.

Within sevan days of tenders being received the
three lowast tirms should be notified that they
are being further considered, and the remainder
that they are not; and local authorities should
adopt procedures to enable this to be done. The
MoHLG should inform local authorities of the
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desirable practice in circulating results of
tendering to the firms concerned ; the RIBA and
RICS should encourage their members to adopt
such practice ; and the MPBW should encourage
government departments and other public
bodies to adopt it too.

riced The Banwell racommendation that priced bills

lle of quantities should be submitted with every
tender is'too onereus but such bills should be
capable of being made ready within two days of
a request for them. The NJCC should draw up a
code to give effect to this recommendation.
Schemes which are likely to exceed budget cost
should not ba put out to tender; means should
be sought first to increase the budget.

olling The National Economic Devetopment Council

fogrammes  (NEDC) should give attention to the need for

- greater financial commitmeant to be attached to

forward programmaes of work in the public
sector to provide firm rolling programmes of
work for sevaral years ahead,

wilding Building regulations should be made more

gulations comprehensive in scops {(deta sheet
8.31(7), 31.4), they should extend %0 the whole
of Graat Britain and they shoutd be imerpreted
consistently from area to ares.

}1.16 Conditions of contract

The adoption of the RIBA form of contract (with
essential modifications for government use) by
the government is 8 crucial step towards more
standardised contract conditions for building.
The use of the existing standard forms should be
encouraged and individual amendments to them
should be discouraged. The RIBA and ICE forms

should be harmonised and to this end the MPBW

should investigate how far clauses having an
identical effect in sach form may be written in
common language.

The JCT should produce as soon as possible a
standard form for non-nominated sub-contracts.
The National Federation of Building Trades
Employers {(NFBTE) should consult a body such
as the Consumer Council about its model
conditions of estimate whigh is designed for use
on small private works, with a view %W
encouraging its wider use,

31.17 Bills of quantities

a8t Public authoritiss which have hitherto refused to

vormation supply information for the RICS Building Cost

Brvice Information Service should reconsider their

‘ decisions. In order that bills and other tendersing

documents may be more in line with the
estimator’s requirsmants and provide better
knowledge of the major determinants of cost,
the RICS and NFBTE should consider
commissioning research on how to obtain
better cost information frem the tender
documents. They should also examine ways of
achiaving greater uniformity in the presentation
and pricing of preliminaries.
The governrmant should sneure that cost
research projsats are not delayead through lack of
funds.

11.18 Sub-contractors

Iniform There is a need for all sub-conwactors, whether

iatus nominated or rot, 10 have the same commercial
standing, and designers should not be liable to
come under pressure from sub-contractors
seeking nominased status. These points should
be borne in mind when the standard form of
contract for non-aominated sub-contractors
{pacagraph 31.16) is being prepared.
The JCT should consider issuing a practice note
about default so that all parties to a contract
may be fuliy aware of their rights and
regponsibilities.

There should be a standard form of estimate for
use by non-nominated sub-contractors prepared
jointly by NFBTE, the Federation of Associations
of Specialists and Sub-contractorg (FASS) and
the Committee of Associations of Specialiet
Enginsering Contractors (CASEC).

31.19 Firm price contracts

Flaxible Although firm price contracts do not necessarily

periods result in lower tenders, the MoHLG should urge
local authorities to make greater use of them.
Contractors should insist on full details being
available at tender stage. Two-year limits for
firm price contracts are reasonable but shoulkd
not be rigidly applied. The MPBW shoutd
considet fixing a time limit for acceptance of a
tender and its example should be folowad by
local authorities. The construction meterials
group of the EDC for Building should examime
the question of firm prices for metariale.

31.20 Payments, retentions and incentives
Prompt The appropriate bodies in the private and pubtic
payments sectors shoutd strongly urge the adoption of the
following practices:

(i} the period for honouring certificates should
never axceod 14 days and this should be part of
& regular procedure for cach contract which is
weell-known to the contractor;

{ii) when there ave a limited number of items In
dispute in a certificate, payment of undisputed
items should not be delayed ;

(iii} payments should be made on approximate
asgessments and exact valuations made at
quarterly intervals. Sub-contractors whose
contract is directly with the main contractor
should be paid by the main contractor when
payment is due evan though the main contractor
may not have been paid. The JCT should
consider making clause 27c of the RIBA form
(which is to snsure that the main contractor has
paid sub-contractors before receiving further
payments himself) a contractual requirement.
Nominated sub-contractors should be required
to provide receipts for payments made.

Motificetion Architects and supervising officers shouid
e mingad notify nominated sub-contractors of amounts

sub- included for them in centificates issued to the
cONtractons main contractor.
The MoHLG should give further advice to local
authorities on dealing with payments due to
contractors with & view to speeding up the
procadure, Similar advice should be given to
other public bodies by the appropriate
government department. Payment should be
made for materials and components in off-site
factories.
Early The system of deducting retention money should
:"’”' be greatly simplified. The early release of
retentions retentions to nominated and non-nominated
sub-contractors should be compulsory subject
to suitable safeguards.
The abolition of retention money should be the
long -term aim and as a first step the JCT
ehould make an immediata reduction in their
level, with further reductions being progressively
introduced.
Bonuses for early completion are not considered
suitable incentives.
:’mﬂﬂ_ The proper incentive for consistently good work
neentva should be the retention of a firm on an approved
list which should lead eventually to its inclusion
in a list of firms doing larger and more
demanding work.

(© Thiz data shaat iz copyright and may
' not be raproduced in whols or in part

A_Municipal Engineering.

ubllched by Municipal Engineering Publications Ltd, 178-202 Great Portland Street, Londonw1N BNH telephono 01 -637 24(!)
wd printed by Dlemer & Rayno!ds Ltd, Easteons Road Bedford MK42 OLA.

1Y



Data Sheet 8.31 (2) Potts on Banwell. Commentary

This sheet summarises a report which is now seven years old, though
the writar does not think that many of the recommendations have been
implemented. Until~most of theselsheets have been written this may seem
slightly out of place in some respects, but other sheets on contract
management, etc., will refer to it and put it into perspeétive. To an
extent the same criticism (or reservation) will apply to eachfof the
earlier 'official report! summaries. This report is one which qualifies
and amplifies the ﬁanwell report insofar as it applies specifically to
building. It is interesting to note that it recommends a management
school (as did.ﬁaud and Mallaby in the same year)} but so far as is known

without result.
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WHNAGERENT

@ HARRIS on BANWELL
31.21 Background

Terms of
reference

In October 1965 the Economic Development
Committee for civil engineering appointed a
working party, chairman W G Harris, whose
terms of reference were: “To consider the progress
and adequacy of the measures taken or
contemplated for the implementation of the
Banwell committee report in so far as they relate
to the civil engineering industry; to consider any
other relevant aspects of the placing and
management of contracts for civil engineering; to
submit reports and recommendations on these
matters to the EDC for the civil engineering
industry as appropriate’.

31.22 General observations
:gdm on vl  There are many differences between the building

Permapent
JOC—a IJCSC

and civil engineering industries, and the Bamwell
report did not differentiate sufficiently between
them; the report was so oriented towards building
that it has had less impact on civil engineering
than it should. One of the industry’s great
strengths is that civil engireers have a common
basic training and qualification, and serve in all its
several parts, Corporate members of Civils,
Municipals and Structurals are engaged in all
parts of the industry.

Following the completion of the review of the ICE
Conditions o Contract by the Joint Contracts
Committee (JCC), and of the Standard Method of
Measurement (SMM) by the ICE committee, the
ICE should take steps to establish the JCC on a
permanent basis, thus forming a Joint Contracts
Standing Committee (JCSC), on which all parties
concerned (Employers®, Engineers®, Contractors*
and sub-contractors) would be represented. Its
terms of reference should be expanded to enable it
to review and advise on all gencral issues relating

to the ICE Conditions and the SMM,

* Initia] capitals for these words in the report and this data
sheet denotes that they have the same meaning as in the ICB
Conditions of Contract,

31.23 The team in design and construction

Selection

Negotiation

Adequate site and soil investigations are an
essential prerequisite to good design and to the
efficient and economical execution of the works.
The soil investigation should be regarded as a
professional service; the Engineer should be
closely identified with the results, The following
principles should be adopted:

*(i) The Engineer should have clear responsibility
for determining the extent of the sub-soil
investigation required, for approving the
methods used and satisfying himself that the
work has been properly carried out, and for
making the final assessment of the results in
so far as they affect the design and
specification of the works
(ii) To enable the Engineer to discharge the
responsibilities in (i) above, the selection and
appointment of the sub-soil contractor should
be made by the Enginecr or be subject to his
agreement
(iii) Competitive tendering based on price
alone is inappropriate to sub-soil
investigation and in general the normal
method of appeintment should be by

FILE REFERENCE 8.31(3)

Official reports

The first sheet in this sub-series (8.31(1)) deals with the Banwell
report, and the second (3.31(2)) with the Potts report on Banwell;
this sheet is on the Harris report Contracting in civil engineering
since Banwell, HMSO, 1968.

Full report

Availability

Underground
services

Alternative
tenders

Collabaratlon
in design

Post-
Qualification
training

negotiation with a single firm or with a small
number of firms
(iv) Notwithstanding the Engineer’s final
judgment of the results of the sub-soil
specialist’s work, the latter should always be
required to provide full reports of the
investigation, including not only the full
factual data, eg bore hole logs, test results,
methods, field wark etc, but also his (the
specialist’s) interpretation of results
(v) The Engineer should provide, or make
available to tenderers for the main
construction contract, the full findings by the
specialist, but in so doing there should be no
express disclaimer of responsibility by the
Employer for the factual matter in the
specialist’s report.’
The ICE Conditions (1968) are not appropriate
to sub-soil investigations and the JCC should draft
a new model form of contract for this purpose.
The Ministry of Transport (MoT) and statutory
undertakers should examine the availability and
sufficiency of recorded information about the
location of main underground services with a view
to recording, and subsequently making available to
all who need it, full detailed information on new
Tender documents should make it clear whether
alternative tenders will be considered, and, if so,
that they will be treated in confidence; MoT
procedures should be more widely adopted for
this purpose.
The scope for collaboration by contractors in
the design stage of normal civil ¢engineering
projects is usually limited to phasing of work,
methods and minor modifications to details or
specifications, Collaboration is of most benefit
where the job is of exceptional size or
complexity, where it is in a developing or original
field, where competence in design is broadly shared
between Engineer and Contractor, or where the
Engineer does not have the necessary experience
in the construction method contemnplated.
The ICE index of post-graduate and refresher
courses held at universities and colleges is
welcomed and the ICE should encournge more
post-qualification training and also consider
residential courses. Employers should encourage
enginecrs to take part in them. Employers should
also support the schemes for training civil
engineering technicians and encourage their staffs
to obtain the qualifications offered.

31.24 Appointing the contractor

Selection

Selective tendering should be adopted by all public
authoritics. Where local authority standing orders
are an obstacle to selective tendering they should
be changed. The results of the MoT inquiry into
serial contracting should be made available to

.cther public authorities. Authorities which have

costinuous programmes of work should regard

this as an important factor in the selection of

firms to be invited to tender. Target price contracts
which are designed to give the contractor added
incentive do not offer significant advantages for
normal civil enginecring contracts,

If it can be shown that advantages are to be

A Municipal Engineering Data Sheet:
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gained from ncgotiating contracts, public
authorities should be free to use this form of
appointment but each case should be judged on
its merits.

31.25 Procedures

Approved
lists

Periods

Erron

Good
tendering
practice

Notification
of results

Rolling
programmes

The criteria laid down in Selective tendering for
local authorities, HMSO 1965, for obtaining basic
information on firms, should be adopted by all
concerned, who should state publicly that they
have done so. No more than eight tenders should
normally be invited for one job.
The minimum tendering period should be four
weeks for normal works, and up to cight weeks
for large or complex schemes, The JCSC should
consider tendering periods and issue guidance
notes.
The JCC should include a clear definition of what
constitutes the tender (ie the tender sum or the
rates) in the revised ICE Conditions of Contract.
There should be greater uniformity of practice in
dealing with errors in tenders and the JCSC
should issue guidance on the matter.
In too many cases notification of results of
tendering are unnecessarily delayed and the
following practices should be adopted:
(i} Tenderers should endeavour to clear up all
points of doubt with the Engineer before
tendering, and to submit ungualified tenders
(ii) Where a point of doubt has been
clarified with one tenderer, all tenderers
should be notified
(iii} Tenderers should be notified within seven
days whether or not they have been included
in the short list |
(iv) Tenders should normally be accepted
within four weeks.
When a contract has been let all tenderers should
be supplied with a list of firms who tendered, and
a separate list of tender prices. Only in the case of
the winning tender shall the firms and the price be
associated together. This practice should be
universally adopted, and all bodies who are in a
position to do so should take positive steps to
encourage its use.
The EDC for civil engineering should urge the
preparation and publication of long-term rolling
programmes in the public sector wherever it is
feasible to do so. >

31.26 Conditions of contract

Unified
conditions

The Ministry of Public Building and Works
should adopt the ICE Conditions, when they are
revised (suitably modified for government use), for
its civil engineering contracts. The ICE Conditions
are concerned with work which is to be
remeasured and valued whereas the RIBA
Conditions are not, but it may be possible in due
course to devise a single document for use in both
building and civil engineering.

31.27 Bills of quantities

Simplification

Training

Woelfaro

There is an urgent need to rationalise, simplify

and computerise civil engineering bills of quantities,

The ICE should bring together all those
concerned with a view to a co-ordinated effort
being made to achieve this.
The ICE should ensure that measurement,
valuation and cost control (including cost analysis
and general statistical work) are adequately
covered in the early training of civil engineers.
“Professional bodies concerned with the training of
quantity surveyors should ensure that adequate
training in the civil engineering field is given. The
ICE should bring together those bodies which are
studying cost analysis and estimating to develop
rationalisation and uniformity in billing, taking
into account the factors which influence
contractors in their pricing.
The Conciliation Board should urgently review
the Working Rule on wellare to make it more

precise and dcfinite. Welfare facilities of the
required standards should be provided
progressively as the fabour force is built up.

31.28 Sab-contractors

Co-operation

Standard forms

The Contractor should play a more positive role
in bringing together the sub-contractors at an early
stage, so that maximum economy and efficiency
may be achieved through closely integrated
programmes and methods of work. There may be
scope for wider use of nominated sub-contracts in
the circumstances set out in the Banwell report
(data sheet 8.31(1), 31.7), and the JCSC should
consider means of reducing the present
multiplicity of tenders for sub-contracts. On
completion of the revision of the ICE Conditions,
the Federation of Civil Engineering Contractors
(FCEC) and the appropriate sub-contractors’
organisations should jointly negotiate standard
forms, first for nominated sub-contracts and then
for non-nominated sub-contracts. S
The JCC should resolve the problems associated
with payments and retentions.

31.29 Firm price contracts

Periodic
review

There should be a periodic review by the
government in consultation with the industry of
the period of firm price contracts; during such
reviews agreement should be reached on the
method of dealing with increases which arise from
unpredictable government measures.

The study of firm prices for materials being
undertaken by the construction materials group of
the EDCs for building and civil engineering is
welcomed.

31.30 Payments, retentions and incentives

Quarterly
measurement

Monthly
assessments

Certification

Speedy
payment

Payment
periods

Finat
measurement

Administration

There should be speedy certification and
payment of sums due to Contractors, and the rate
of interest on overdue payment should be more
realistic. |
The mechanics of measurement and valuation
should be improved and the ICE and the
Association of Consulting Engineers (ACE) should
recommend the following practices to members:
(i) Valuations based on measurement of work
done should be made at quarterly intervals
(ii) Intermediate payments should be based on
assessments by the Contractor, and by the
Engineer b
(iii) At quarterly valuations the Enginecr
should certify undisputed points quickly,
reserving only the disputed points for further
consideration
(iv) Payment should be made within 14 days
of certification
(¥) Quarterly certification and payment should
be cleared within 42 days, and monthly
accounts within 21 days
{vi) Sections of work which are clearly
identifiable should be finaily measured and
agreed as work proceeds. Clients should
ensure that their procedures do not lead to
delays in payment.
The JCSC should include provisions for payment
for off-site materials in the revised ICE

. Conditions.

Retention should be 5% (with a limit of £1,500)
for tenders up to £50,000, and 3 %; for larger
tenders.

31.31 Claims

Adequaie
information

The incidence of claims should be reduced and to
this end Engineers should make an adequate soil
survey, and provide clear drawings with proper
specifications and bills; Contractors should supply
full details of claims as they arise.
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Data Sheet 8.31 (3) Harris on Banwell. Commentary

This third sheet on the Banwell report, this time from the civil
engineering point of view, is like the others somewhat dated, though
it was only in 1973 that the Institution of Civil Engineers Conditions

of Contract had been revised - 9@ years onl

It is curious that‘the parts (building,-and civil engineering)
of the same industry (constfuction) should have grown up with such
different philosophies as are shown up in the Potts report (data
sheet 8.31 (2)), and this one, the Harris report. The Harris report
is optimistic about future congruence, but so long as architects and
civil engineers have such different training in the U.K., there seems
little hope. Perhaps joining the EEC will have a unifying effect,
since the writer believes that their architects and civil engineers
are more like one profession and so common recognition of qualifications

may have a unifying effect.
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MANAGEMENT

@ McEWAN YOUNGER on CONTRACTS
31.32 Background

Torma
of
refesence

Separate
trades
contracting

All trades
contracting

In October 1962 the Minister of Public Building
and Works set up a working party, chairman

W McEwan Younger, whose terms of reference
were : ‘To examine the significant differences
betwaan the organisation and practices for
building and civil enginesring in Scotland and
thosa in England and Wales, and to make
recommendations with a view to promoting
graater efficiency’. The recommendations of the
working party, which are limited in the main to
mattera in which there is a clearly discemnible and
significant difference in practice between the
countries {mainly in building), are summarised
betow. :
There is no good reason why building
organisation and practices should differ between
the countries. There is a need for unification and
simplification of construction processes. Failure
to adopt standard conditions of contract, and to
adhere strictly to their requirements and to those
of Codes of Practice, has created many
difficulties.

Much of the Scottish procedure is designed
primarily for separate trades contracting, ie the
systam of placing contracts wheraby saveral
contractors contract direct with the employer for
work in single trades, but there is a considerable
move towards all trades contracting, ie the
system of placing contracts whereby one main
contractor contracts with the employer to do all
the work though some of it may be sub-let.
Improvements in productivity and efficiency are
urgently needed. Maximum use must be made of
educational and training facilities, and more
provided. Recruitment must be improved,

31.33 Finance

- Cash flow

The building industry in Scotlend is
under-capitalised. The flow of money is slow,
particularly in Scotland, and this has serious
consequences. The flow of money would be
improved if conditions of contract in respect of
payments were observed by all, and in this
matter government departments and local
authorities should get an example by making
prompt payments which should not need
approval of committees if within the contract
sum plus authorised variations. Financial
difficulties have a most adverse effect on
productivity, efficiency, and general morale. It is
important that in salecting a contractor his
financia! resources be taken into account.

Municipal

Engineering

FILE REFERENCE 8.31(4)
Official reports

The Banwell report [data sheat 8.31(1)] deals with the planning
and managemant of construction contracts; this sheet deals
with the McEwan Younger report, Organisation and practices
for building and civil engineering, HMSO, 7954.

31.34 Organisation of the construction industry

Similarities There are no really significant differences in the
broad structure of the industry in
Scotland and in England and Wales, except
perhaps in the distribution of firms and the
arrangements for negotiation.
In England and Wales 89% of all operatives, and
in Scotland B6%, were employed by firms having
fewer than 20 operatives. Scotland has a much

- higher proportion of spacialist firms than does

England and Wales.
The organisation of the industry, and the
arrangemsnts for liaison among its various parts,
and with major clients, is very complex,
particularly in building, but the practical problems
are less acute in England because it contains the
national (ie applicable to all Great Britain} bodies
and their headquarters. Considerable

Simplification  gimplification is both desirable and possible, and
this should be reviewed as a matter of urgency
by the industry itsslf, There should be the
closest co-operation between English and
national bodies on the one hand, and their
Scottish counterparts or branches on the other.
Trade organisations, of both contractors and
operatives, should become fully representative of

Unification: all trades. There ghould be national negotiation

:fn'g&?“":n‘:' amangements for wages and conditions of

and wages employment for all trades, and arrangements in
Scotland and in England and Wales should be
made fully comprahensive pending unification,
There should be common negotiation
arrangements for both building and civil

engineering.
31.35 Contractual practices
All trades The separate trades céntracting system is
m""‘i“" rapidly going out of favour in Scotland, and there
consartia is a steady trend towards all trades contracting

which should be accelerated, although many
firms lack the necessary experience in this work,
A force of trained site agents and foremen should .
ba built up. Smaller firms engaged in main
contracting may form consortia with advantage
' 50 0s to enlarge the scope of their work, The
practice of inviting tenders for both separate
trades and all trades contracting for the same
work simultaneously should be discontinuad.
Selective Selactive tendering is preferred to open tendering.
tandoring The practices recommended in codes of
procedure for tendering should be observed,
eg there should be
(i) sufficient pre-tender information
. (ii} sufficient time allowed for tendering
(iii} prompt notification of resulfts, and
(iv) the work should be pre-planned.

Data Shee
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[AHNAGENENT

@ HARRIS on BANWELL
31.21 Backgipund

In'Qctober 1965 the Economic Development
Conittee for civil engineering appointed a
workihg party, chairman W G Harris, whose
terms of\reference were: ‘To consider the progress
and adequacy of the measures taken or
contemplatdd for the implementation of the
Banwell comiyittee report i so far as they relate
to the civil englgecring industry; to consider any
other relevant askects of the placing and '
management of contracts for civil engineering; to
submit reports and Pecommendations on these
matters to the EDC fég the civil ¢engineering
industry as appropriate

31.22 General observations

Impact on ¢ivil  There are many differences belween the building

eaginectind  ong civil engineering industries,\ynd the Bamvell
report did not differentiate sufficiégtly between
them; the report was so oriented towards building
that it has had less impact on civil efigineering
than it should. One of the industry’s gieat
strengths is that civil engineers have a cdmmon
basic training and qualification, and serve in all its
several parts. Corporate members of Civils,
Municipals and Structurals are engaged in all
parts of the industry.

%’E_.W;’ésc Following the completion of the review of the |
Conditions of Contract by the Joint Contracts
Committee (JCC), and of the Standard Method of
Measurement {(SMM) by the ICE committee, the
ICE should take steps to establish the JCCon a
permanent basis, thus forming a Joint Contra
Standing Committee (JCSC), on which all paplies
concerned (Employers®, Engineers®, Contragtors®
and sub-contractors) would be represented/ Its
terms of reference should be expanded tg'enable it
to review and advise on all general isspé relatmg

to the ICE Conditions and the SM
* Initial capitals for these words in the and this data

sheet denotes that they bave the sams meghing as in the ICE
Conditions of Contract.

31.23 The team in design and construction

Adequate site and soil inveftigations are an
essential prerequisite to gbod design and to the
cfficient and economical execution of the works,
The soil investigationAhould be regarded as a
professional service/the Engineer should be
closely identified with the results. The following
principles shoulg’be adopted :
Extent ‘(i) The Engingér should have clear responsibility
for detepmining the extent of the sub-soil
investigation required, for approving the
methéds used and satisfying himself that the
work has been properly carried out, and for
paking the final assessment of the results in
go far as they affect the design and
specification of the works
(ii) To enable the Engineer to discharge the
responsibilities in (i) above, the selection and
appointment of the sub-soil contractor should
be made by the Engineer or be subject to his
agreement
Negotlajon {iii) Competitive tendering based on price
alone is inappropriate to sub-s0il
investigation and in general the normal
method of appointment should. be by

Terms of
reference

Selection

A Municipal Engineering Data Sheet

FILE REFERENCE 8.31(3)
K Official reports

The first sheet in this sub-series (8.31(D)) deals with the Bamvell
report, and the second (8.31(2)) with the Potis report on Banwell;
this sheet is on the Harris report Contracting in civl engineering
since Banwell, HAMSO, 1968,

negotiation with a single irm or with a small
number of firms
(iv) Notwithstanding tHe Engineer’s final
judgment of the resylfs of the sub-soil
specialist’s work, tie latter should always be
required to provide full reports of the
investigation, ip€luding not only the full
factual data, g bore hole logs, test results,
methods, fiefd work etc, but also his (the
specialist’sy interpretation of results
(v) The Engineer should provide, or make
availabfe to tenderers for the main
consjyfuction contract, the full findings by the
spefialist, but in so doing there should be no
express disclaimer of responsibility by the
mployer for the factual matter in the
specialist’s report.’
Phe ICE Conditions (1968} are not appropriate
1o sub-soil investigations and the JCC should draft
a new model form of coatract for this purpose.
Emﬂgfﬂun The Ministry of Transport (MoT) and statutory
undertakers should examine the availability and
sufficiency of recorded information about the
location of main underground services with a view
to recording, and subsequently making available to
all who need it, full detailed information on new
main services.
Tender documents should make it clear whether
alternative tenders will be considered, and, if so,
that they will be treated in confidence; MoT
procedures should be more widely adopted for
this purpose.
& g?ozlﬂﬂ The scope for collaboration by contractors in
s the design stage of normal civil engineering
projects is usually limited to phasing of work,
methods and minor modifications to details or
specifications, Collaboration is of most benefit
where the job is of exceptional size or
complexity, where it is in a developing or original
field, where competence in design is broadly shared
between Engineer and Contractor, or where the
Engineer does not have the necessary experience
in\the construction method contemplated.
Pﬂ:ﬁnmmn TheNICE index of post-graduate and refresher
Training coursdg held at universities and colleges is
welconted and the ICE should encourage more
post-qualification training and also consider
residential ‘¢ourses. Employers should encourage
engineers to take part in them. Employers shoutd
also support thg schemes for training civil
engineering techn cxans and encourage the:.r staffs
to obtain the qualifications offered.

Full report

Availability

Alternative
tendens

31.24 Appointing the centracto

Selection Selective tendering should be adopted by all public
authorities. Where local althority standing orders
are an obstacle to selective t¢ndering they should
be changed. The results of thé, MoT inquiry into
serial contracting should be mave available to
other public authorities. Authorities which have
continuous programmes of work shpuld regard
this as an important factor in the sekection of
firms to be invited to tender. Target pxjce contracts
which are designed to give the contractdy added
incentive do not offer significant advantages for
normal civil engineering contracts,
If it can be shown that advantages are to be
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8.31(4) MANAGEMENT

31.36 Conditions of contract

Different
conditions of
contract

Common
form

Standard
form

{1) Building The Scottish general conditions
of contract are in general use (often with
maodifications) throughout Scotland, and the
RIBA form of contract in England and Wales.
There are important differences between them in
respect of, eg, ability to withdraw a tender,
treatment of errors, retantions, fluctuations,

provisional and p ¢ sums, and extensions of time.

it would be a considerable advantage to have a
standard form applicable throughout Great
Britain based on the RIBA form but always
including a specification as part of the contract,
and the drafting of these conditions should be
undertaken by a filly representative body. Only

_standard variations to the new form should be

permitted.,

In the meantime, the provisions for retentions
and payments contained in the RIBA form
should be applicable in Scotland. The Scottish
conditions should be revised by representative
bodies in line with the RIBA form as far as
possible as a first step towards unification of the
conditions. There should be a standard form or
forms of sub-contract.

(i) Engineering There are national
standard forms of contract for mechanical and
electrical, and for civil engineering work.
Eventualiy there should be one standard form of
contract for building and civil engineering work.

31.37 Measurement

Different forms

Common
form

Standerd
farm

(i) Building There are two systems in use:
the Scottish mode for the measurement of
building works (devised for separate trades
contracting), and, in England and Wales, the
Standard method of measurement of building
works with its simplified version the Code for
the measurement of building works in small
dwellings.

A single method of measurement {incorporating
the best festures of the two existing methods)
and applicable throughout Great Britain should
be introduced as soon as possible. The new
method should reduce the number of items to be
measured. In the meantime, the fifth edition of
the Standard method of measurement should be
adopted in Scotland.

(ii) Civil engineering  There is a standard
method of measurement already in use in civil
engineering. Unification of methods of
measurement for both building and civil
engineering should be encouraged.

31.38 Materials, techniques and standards

Materiats

Technigues

Standards

The building industry in Scotland is largely
dependent on supplies from England,

perticularly for manufactured components and
fittings. Howaever, there are some materials such
as sanitary ware which are sent from Scotland

to England in considerable quantities.

The production of materials in Great Britain as a
whole should be organised to supply the building
industry with the necessary materials quickly and
economically wherever it is operating. Every
effort should be made to increase the output of
building materials and components in Scotland.
More could be done to assist architects and
engineers in their assessment of the possibilities
of new materials and techniques..

There is growing uniformity in building
techniques as betwesn Scotland and England
because of the introduction of new materials and
techniques, and the increasing use of
prefabrication. However, the Scottish climate
demands a thoerough examination of new systems
of construction before their general adoption
there,

In the interests of efficiency the two codes of
building standards presently applicabls in sither
Scotland orin England and Wales should be unified
as soon as possible. Rationalisation of water
supply industry standards would be of
considerable benefit to both the water supply
industry and the building industry.

Consideration should be given to including
water standards in a unified system of building
regulations.

31.39 Implementation

Setting an
example

Recommendations that have beean made in the
past would have considerably improved the
efficiency of the industry if they had been
implemented. The industry is ready to accept
changes that would lead to greater efficiency.

It is of first importance that government
departments, local authorities, and other public
bodies should give a lead in adopting the
recommended procedures in the practice of their
contracting arrangements.

List of ME data sheets which summarise the
recommendations of official reports dealing with
organisation and management in the construction
industry

8.31(1) Banwoll on contracts. The placing and
management of contracts for building and civil
engineering work, HMSO 1964 (23 August 1974}

8.31({2) Potts on Banwell. Action on the Banwall report,
HMSO 1867 (20 Saptember 1974)

8.31(3) Harris on Banwell. Contracting in civil
engineering since Banwell, HMSO 1968 (18
October 1974)

$.31{4) McEwan Younger on contracts. Organisation
and practices for building and civil engineering,
HMSO 1964 (3 May 1575)

© This data sheat is copyright and may
not be reproduced /n whole or in part
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Data Sheet 8.31 (4) McEwan Younger. Commentaryr

The McEwan Iouhger report is often spoken of as relating to
contracts in Scotland, but it is a comparison between the practice in
Scotland and in England and Wales. The Working pafty was set up at
the same time as the Banwell committee. It is like Banwell, Harris
and Potts, a uéeful examinatioh of contracts practice and should have
resulted in changes both north and south of the border. This.report
seems more important than its lack of popularity would suggest. The
writer understands from Sir ﬂarold Banwell (24.3.75) that a further
report on contracts is to be published by the Department of the

Environment shortly.
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MHNAGERTENT

@ LOFTHOUSE on efficiency in road
construction, part one

31.40 Background

Terms of

In June 1965 the Economic Development
reference

Committee for civil engineering constituted &
working party, chairman J A Lofthouse, whose
terms of reference were:

(i} to examine the aconomic parformance of the

road construction sector of the civil engineering

industry, especially in relation to costs and
productivity ; to consider ways of improving its
efficiency end performance:

(ii) in particular:

(a) to examine trends of road construction costs
and prices and the reasons for them;

{b) to consider methods of measuring productivity
in road construction, to select the most
appropriate and to examine the trends in
productivity ;

{c) to consider action to increase productivity
and reduce costs; :

(iii) to submit reports and recommendations to

the EDC for tha civil enginesring industry as

appropriate, and draw the attention of the EDC to
the possible relevance of its work to other
sectors.

Attention was focused on motorway schemes and

the largest trunk road schemes in England. No

special attention was paid to Scotland or Wales,
nor were smaller schemes studied. Many of the
recommendations addressed to the MoT (now
the Directorate General of Highways, DoE) are
applicable in greater or lesser degree to gther
highway authorities. The recommendations of the
-first report are summarised below.

31.41 Main aims

The main aims which should undertie future
developments are:

(i) ‘'more continuity of work, for plant, for
contractors’ teams, and for design teams;

(ii) ‘partly as a consequence of greater operational
continuity, more specialisation in major highway
works ; this too applies to plant, contrastors’
management teams, and design teams equally;
(iii) "as a means to continuity and
specialisation, a more rationa! distribution of
work to a smaller number of contractors’ teams
and design teams;

(iv) ‘better communications ; more feedback
from contractors to designers on the practical
cost implications of design; clearer statements
by the Ministry of the contents of its forward
programme, and of the prospects for contractors
and suppliers of materials;

(v) ‘more collaborative working between
contractors and engineers, between engineers,
contractors and statutory undertakers, between
contractors and the Ministry : this might include
earlier participation by the contractor in the -
preparation of some projects;

{vi) ‘a closer analysis of costs and benefits: in
the specification, and in the choice between
alternative methods of construction (black top
or concrete paving; precast or /n situ bridge
construction ; shorter or longer contract
duration) ;

Continuity

Specialisation

Fewer

contractors

Information

Collaboration

Costs and
banefits

FILE REFERENCE 8.31(5)
Official reports: Lofthouse

This sheet deals with the first half of the first (Interim) report
of tha working party on costs and productivity in road
construction Efficiency in road construction, HMSO, 1966

(the LoRthouss raport). In welcoming the report, the Minister of
Transport, Mrs Barbara Castle, stated that the initiative required
to make most of the recommended changss would have to
coma from her Ministry.

Public

aocountablity (vii) “a clearer appreciation of the price of public

accountability : in the time and effort devoted to
consultations and negotiations before the line of
a new road and the right of entry to land are
statutorily astablished ; [n the Ministry's attitude
to the risk of poor performance in the finished
road ; in its willingness to try out innovations in
contract procedurs,”

The industry must accept changaes, and these will
affect the Ministry's practices, procedures and
the framework within which it works, the
disposition of contractors and the ways of
engineers,

31.42 The structure of the industry

Quality of
managemaent

Change

Contractors regard the lack of an assured market
for their services as the biggest obstacle to
efficiency. The problems of management in road
construction are complex and the quality of the
contractors” management teams are critical,
Technical problems on one job are mora similar
to those on other road schemes than to those in
other civil engineering work. The quality of
management will suffer if experienced teams have
to be dispersed after jobs through lack of
continuity of work. Some special plant is very
little used and this places a needlessly heavy
financial burden on overheads which has a
direct effect on prices. Contractors are thus
deterred from investing in the most expensive
and specialised plant, or in experimental plant.
A major obstacle to greater efficiency and
productivity is the lack of assurance of steady
and sustained demand for each contractor, and
therefore the future disposition of work should
provide greater continuity of work for individual
firms.
Because the number of major contracts is small
at any one time, there can be a continuous
programme of work for only a limited number of
management teams who specialise in roadworks ;
thus not many firms can be employed in major
cantracts. In general there is little prospect of
small firms acting as main contractors on large
contracts. Both the Ministry and contractors
should aim to concentrate majar contracts in the
hands of fewer contractors’ teams.
The Ministry should ensure that unsatisfactory
firms are relegated and are discarded from the
approved list and that its selective tendering
procedure enables all firms to have the
apportunity to develop in standing and calibre,
and in their capacity to take on more contracts
at a time. Contractors have their part to play in
achieving the benefits of concentration and
continuity. Few firms may wish to concentrate
exclusively on roadworks but those that do
engage in roadworks would do well to make a
substantial commitment to it whatever efse they
may do too. Firms of all sizes should consider the
- advantages of amalgamation, or of permanently
combining their road-construction interest in
jointly owned subsidiaries.
The contractor’s overriding and primary function
is good management; there are misgivings about

Limitad
opportunities

Selective
tendering

Sub-
contracting
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contractors who sub-let a large portion of a
contract, but no hard and fast rule can be laid
down about the desirable extent of sub-letting.

firms of consultants and at March 1965 these
design teams had been invited to prepare about
150 motorway and trunk road projects of over

Plant Plant manufacturers may have been misled about £250,000. A consequence of the large number of
the likely demand for their products because of design organisations is that generally each ona is
the uncertain future of road construction, tgut small. The more design teams there are, and the
both contractors and plant manufgcturers, in smaller they are, the more likely it is that some
consldering investment in innovation, should take will not be up-to-date with the best practice, or
an optimistic view of the likely growth of be capable of economically finding the best
demand for roads and for better plant both at solution to the mote intricate problems. The
home and abroad. The Ministry should continue quality of design teams is uneven. There are thus
to look for nnovation in plant design abroad, and too many design and supervision organisationg

Eaty to promots trials of suitable plra:nt. L engaged in major highway work, and the MoT

- There may be advantages to the community in should consgider further measures to rationalise

completing contracts before the end of the
contract period and the Ministry should consider

and concentrate design work to the bast
economic advantage. Too little information on

the passibility of contractual arrangements that Practical the practical aspects of the design of road and
would give incentives to contractors for early axperionce bridge works is fed back to designers and
completion coupled with a liability for damages therefore some additional means must be
for late completion. devised to bring the practical exparien?e that
. . contractors have of the cost of alternative
31.43 Technical policy designs to bear on designers’ thinking. As a
start, contractors should not be discouraged from
Speclfication  Changes made in the specification for road and submitting alternative tenders.
bridge works between 1960 and 1964 have had Contribution  After a tander has been accepted the contractor
a substantial impact on the cost of road by contractor  ghqyld be encouraged to put ideas forward for
construction &0 that the increase over that period camrying out the work more economically than the
is at [east £110,000 per mile of dual-three-lane original design ailows. The MoT should
motorways at 1964 prices. The Ministry should encourage engineers to discuss a contractor’s
build up a more exact model of the capital-cost suggestions for savings with him, and to adopt
implications of design requirements since the them subject to suitabls safeguards.
information on which changes in the specification Information The Ministry should disseminste clearly, quickly
.are based are presently inadequats, and and universally among design teams any
contractors should assist the Ministry to do so as important findings from the experience of
far as they can. construction work which would enable work to
Technical perfection is worth pursuing only s0 N ba done more economically, so that they can be
far, and It is wrong to assume thst features which put into practice in future designs.
are technically excellant will necessarily be Property It is increasingly expensive to adapt the line of a
worth thelr cost. The Ministry should thus new road so as to preserve existing property and
develop its techniques of appraising the MoT should ensure that schemes are not
cost-effectivenass as a guide to decisions of made dispraportionataly costly by attempts to
technical policy, and to make extensive studies preserve existing property.
of the costs and performance of alternative Uniformity of  Contractors consider that there Is too much
specifications, particularly those actually in use supervision varigtion between one engineer and another in
abroad. the intarpretation and enforcement of the
Standerdisetion Thare is a case for standardisation and variety specification, Engineers who are unfamiliar with
reduction but it Is imprudent to standardise the demands of the highly mechanised
before the best treatment or desirable standard ‘techniques employed in modern roadworks are
has been established ; neverthsless in somo cases appointed to supervise projects. The
too much time Is being spent in research, redistribution of design and supervision work
experiment, and evaluation. Bridges constructed recommended above should reduce the
In situ have generally been cheaper than those variations in the enforcement of the spacification,
constructed from pre-cast components but the and the mistakes of those experienced with It.
Ministry should keep the overall economics of The MoT should consider whether the
prefabricated bridges under review, The Ministry arrangements under which county surveyors are
has made useful progress in promoting appointed as engineers (which have a largely
standardisation but there is further progress to be historical basis) can be improved. The MoT
made and ts resources should be strengthened should consider whether greater efficlency would
to enable It to make it. be achieved by further delegation to the man on
Materials Black-top materials predominate in carriageway the spot.
construction and this is the result of a long The MaT should consider if it can modify the
period of general exporience in the relative costs system of assessing and certifying interim
of construction and maintenance in black-top payments, so as to reduce the call on highly
and concrete, but the Ministry may need to skilled professional manpower, without inaquity
revise its present conceptions about the balance to the client and contractor,
between concrete and bituminous paving, and it 2:;';: end Statutory undertakers have neither the obligation

should keep its studies of this matter up-to-date.
The volume of roadworks in any locality varies
much more than the valume of other types of
construction work and go a road scheme can
create an enormous peak in local demand; thus
the Ministry should publish forecasts of the likely
demand for materials for road works in a form
which will help suppliers to plan and invest for
sufficient output.

31.44 Design and supervision

nor the Incentive to fit thelr worka in with road
construction operations. Tha arrangements which
are most convenient or economical to a
statutory undertaker may well not be the most
economical reconciliation of the interests of all
parties. Therefore the MoT should consider
holding discussions with other public authorities
with a view to reconciling its interests and theirs
over the diversion of their services. The MoT
should slso consider whether any safeguards
should or could be devised against excessively
costly statutory undertakers’ works,

:;olifm;ion Highway design is a team operation, just as
m“"“m much as highway construction. The MoT © This data sheet is copyright and may

employs about 60 local authorities and some 30 not ba raproduced In whols or In part
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WHNAGERENT

@® LOFTHOUSE on efficiency in road
construction, part two

31.45 Contractual relationships

Banwelt The conclugions and recommendations of the
Banwell report [data sheet 8.31(1)] point in the
right direction ; where they are straightforward to
apply to large-scale road works, they have been
adopted in general with considerable success.
Only where the racommendations present special
problems, or special advantages in major road
warks, are they further discussed in this report.

Selective Three years” experience of selective tendering

tendering has been wholly favourable, but in general too
many tenders are sought. The MoT and other
highway authorities should be content with

about four tenders for each contract. Collaborative

work between client and tenderer will be greatly
helped by a smaller number of tenderers; and if
contractors have fewer tenders to prepare, they
will have a greater incentive to tender well and
also more resources to devote to tendering on
each occasion.
Information Clients should be generous with information
when they go out to tender since uncertainty in
the contractor’s mind about what a job will
involve tends to make him raise his price.
The MoT shou!d consider whether by giving
more time to tenderers to identify any additional
information they need, or whether by other
means, it can give contractors fuller tnformation
about ground conditions so as to reduce
uncertainty and therefore their prices.

Nstural It is not practicable for engineers to assess all

materials local sources of natural material and guide
tenderears in their acceptability ; but, without
prejudice to the contractor’s responsibitities,
engineers should make a more general practice
of informing tenderers of sources of natural
material which they know will be acceptable,
and also that nominating sources of material
should be tried out.

Uncertainty Uncertain points in contract documents are fikely

to increase the tender if not resolved in tims.

Therefore contractors shotld be readier to discuss

frankly with engineers such points of uncertainty
that arise at the tender stage, so that as few as
possible remain at the end of the tender period.
The engineer’s practice in most cases is to give
to all tenderers any guidance which he gives to
one. He is responsible, howaver, for
distinguishing between information which must
be given equally to all tenderers, and ideas which
one tenderer can fairly regard as his own
property.

Alternative

Contractors should bear in mind the advantages,
tenders

as well as the disadvantages, of prior discussion
on a confidential basis with the engineer of ideas

FILE REFERENCE 8.31(6)
Official reports : Lofthouse

This shaet is the second on the Lofthouse report and it
completes the summary of the recommendations of the first
{interim) report of the working party on costs and productivity in
road construction, Efficiency in road construction, #MSO, 1966,
which begins on sheet 8.31(5).

for departures from the eriginal design. tn their
own interests they should conform to the MoT's
requirements when they submit qualified tenders
by submitting prices both for the original design
and, separately, for any qualifications they may
wish to enter to it.

Time Eight weeks has been accepted as the normal
tender period for larger contracts, but the MoT
is extending this to ten weeks. For some jobs the
period allowed is uncomfortably short, and itis
wise therefore to allow enough time for the
contractor who puts most time and effort into
the preparation of tenders.

If a successful contractor is pressed to get on
with the job too soon after the contract is
awarded, he will probably make no more than a
token start on the required day.

Claims Early motorway contracts gave rise to claims that
were very substantial, and which took a great
deal of time and trouble to determine. Current
contracts are likely to give rise to fower and less
intractable claims. However, some firms still
make a practice of submitting inflated claims, or
claims for which thers is little basis. This
practice is time-absorbing and completely
unproductive, and the MoT, when it considers a
contractor’s suitability for further contracts,
should regard an irresponsible attitude to the
submission of claims as a factor to be taken into
account.

Forms ot It is not possible to give contractors respansibility

contract for design of road works because it takes
typically five years to select the line for a2 new
road, and this is too long & pertod for
contractors. Howaever, serial contracting has been
used with advantage in other construction
projects, and an experiment with serial
contracting in road work is urgently needed.
The generally accepted size of motorway
contracts is about six miles, but this has not
been amrived at by any analytical process.
Therefore the MoT, as a matter of urgency,
should commission a study to determine the
optimum size of projects, and the optimum
phasing of operations for serial contracting in
road construction. The Federation of Civil
Engineering Contractors (FCEC) and individual
contractors should support and co-operate in
such a study to the full.

Early The MaT with the agreement of the FCEC should

:?F"h";“““e“' consider an experiment with appointing a

contractor contractor for a contract a year or two before the
design for the scheme is complete. This may
result in a prica lower than open competition can
procure, because, provided he has a satisfactory
financial incentive, the contractor will be
applying all his expertise to cost reduction in
every phase of the contract,

—A Municipal- Engineering—Data—Sheet— ——
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31.46 Planning procedures and land
acquisition

Discussion
pericd

Land
scquisition

Compansation

Land
registration

Generally about five years elapsa from the time
the MoT decides to go ahead with a major
project to the time it is ready to invite tenders for
it; thus the processes take a long time and their
duration is uncertain. Useful economies would
be gained by shortening preparatory procedures
and by making their duration less uncertain.
Much time is spent by the MoT in discussions
with public authorities and other interests with a
view to reaching agresment and thus avoiding
the need for a public enquiry. The MoT should
consider again the balance of advantage between
a shorter duration far tha preparatory procedures
and a surer outcome in the work of establishing
the main line of a proposed road and the
treatment of side roads.

The statutory processes were designed to provide
all the necessary safeguards for the rights of
individuals atfected by a road construction
scheme. In general, therefore, there is no
obligstion on highway authorities to prolong
nagotiations with property holders in any way
that will delay the start of road works beyond the
time the statutory procedures would require. The
preparation of the compulsory purchase order
can thus start at the same time as negotiations
for purchase by agreement,

As it bacomes posstble for a highway authority
to start each successive stage of the statutory
procedures for 1and acquisition, it should
proceed to do so for any plots which have not
already been secured by agreement. The MoT is
ready to make an advance payment of 90% of its
own estimate of the value of the land when it
takes entry under its statutory powers and all
highway authorities should make advance
payments in order to secure quicker entry to land,

The MoT and other public departments should
consider whether some modification can be
devised In the arrangements for determining
compensation for land required for public works
(eg higher payments for quicker settlements) in
such a way as to produce worthwhile time
savings and consequently cost savings.

Highway authorities should consider whether
they can forestall difficulties or delays to
contractors by offering to compensate property
owners for damage in cash, rather than in the
form of accommodation works t0 be constructed
by the contractor.

The MoT should consider whether there is scope
for earlier collaboration between those concemed
with land acquisition and those concerned with
design in order to reduce the tims taken after
the layout has been settled.

The present arrangements for land registration in
this country impose unnecessary delays in the
preparation of some road schemes. The whole
question of land registration deserves the broadest
consideration. The MoT should seek compulsory
powaers to acquire land to be used by the
contractor as working spaces or as access routes
where there is little choice.

The MoT should develop its published forecasts
of the future demand for work in order that they
can give a bettar basis for planning to
contractors and others concerned,

Municipal

Individuat's
fights

It is not possible to say whether highway
authorities and the nation are paying too high a
price in overall terms for the preservation of the
rights of individuals through the three-stage
legal process laid down by statute. The broadest
consideration should be given to the question
whether the real safeguards to tha rights of
individuals, which the present procedures afford,
could not bs afforded equally well or better by
some shorter and simpler procedure with less
gerious consequences for efficiency and prices.
Highway authorities should not prolong
consultations and negotiations with individual
property owners and public authorities unduly;
they should be able to avoid doing so by good
administration.

31.47 Costs, prices and productivity

Increased
productivity

Substantial
incresses

Economies

-‘Enginering Data Sheet

The measurement of costs, prices and
productivity in road construction is 8o complex
as to require much closer analysis than the
working party was able to give to it in this first
report before definite and detailed conclusions
could be reached. There have been important
advances in productivity in the three major phases
of road construction : early (1959-61), middle
{1961-63), and latest (1963-65). Plant has been
used to better effect in earthworks and
carriageway construction and structures have
been designed more sconomically. These
advances have been counteracted by increases in
the client’s raquirements. They may also be
masked by rises in the costs of labour, plant end
materials.

In consequence the MoT has actually paid
substantially more for earthworks and structures
associated with each square yerd of finished
carriageway and only a little less for the
carriageway works themselves. Earthworks,
carrisgeway construction and structures account
for 70% of the whole, For the rest, drainage,
fencing and side road works do not show the
same evidence of improved productivity, and
preliminaries form an increasingly heavy tax on
the job as a whole. Drainage, fencing, side road
works and preliminaries deserve attention if road
construction costs are to be reduced.

There i8 no doubt that roads can be built more
economically, Better value will be realised only if
every phase of construction in each mile of

road demands fewer real resources—ie if the job
calls for less labour, if it makes more economical
use of materials and if plant can be used with
greater sfficioncy. All this will require better
administration and better planning on all sides of
the industry. There is plenty of room for
improvements. The recommendations included
above identify those areas where the scope for
improvement is most obvious and the need for it
most urgent,

© This datn shast is copyright and may
not be reproduced in whola or in part
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MANAGERTENT

® LOFTHOUSE on efficiency in road
construction, part three

31.48 Introduction

First report
welcomed

Land
registration

Quick
settlements

interim
certificates

This report should be read as a supplement to the
first report, which was in general warmly
welcomed—remarkable, bearing in mind that
until then there had been no consensus of
accepted opinion and practice within the
industry. Many of the suggestions in the report
have been acted an, and many comments have
been received. Some have emphasised the delay
and bother arising from compulsory acquisition of
land and property where the land is not
registered. The repetitive searching for owners
and others with an interest in property is very
time-consuming and frustrating. The skilled
manpower so engaged could be used to some
extent for compiling the basic register, and
therefore the Lord Chancellor's department
should accelerate compulsory registration of land.
Where county councils use their own valuers,
the government’s rule is that if a government
grant is payable, the district valuer's confirmation
of the county valuer's settiement is required. This
duplicates work and the MoT should review the
rule so as to remove this cause of delay and
duplication.

The only recommendation in the first report that
the Minister felt unable to accept was that the
government in some cases should be prepared
to make higher payments for quicker settiements
in the acquisition of property [ data sheet
8.31(6); 31.46]. Further evidence has been
made available of the high costs that can
sometimes be incurred by delay on small matters,
and the MoT and other government departments
should review the possibility of modifying the
rules so as to save money in such cases.

The system of assessing and centifying interim
payments on road contracts is the same as that
used in ali civil engineering works, and a rational
modification of the system is needed. The ICE
should give renewed consideration to simplifying
this system.

31.49 Contractors, clients and engineers

Collusion

Sub-contracting

Fears have been expressed that there will be both
more temptation for price collusion, and more
opportunity for it if the number of contractors
tendering for schemes is reduced. However, the
penalties for price collusion are high. The
reduced number of tenderers previously proposed
[four, data sheet 8.31(6) ;: 31.45] should be
adhered to since it should not impair the
intensity of competition.

The nature of road construction is such that work
programmes need continual medification, and
one effect of this is that the timing of
sub-contractors’ operations is very uncertain.

it has been suggested that major clients should

FILE REFERENCE 8.31(7)
Official reports
Lofthouse (2nd report)

Sheets 8.31(5) and (6) deal with the first (interim} report of
the working party on costs and productivity in road

construction.

This sheet completes the subject by summarising the
recommendations made in the Second report on efficiency in
road construction, HMSO, 71967.

Direct
{iabour

Plant

Contracts

Administration

Delegation
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let functional contracts, eg separate contracts for
structural work, for earthworks or for paving. The

. complete scherne would be likely to take longer

under these arrangements and the client has the
responsibilities and costs of detailed project
management as well as tha resolution of disputes
that may arise from a later contractor’s
dissatisfaction with the work of an earlier
contractor on the site. A general extension of
functional contracting from the limited use it
presently has is not advocated.

True comparison of costs of contracting and of
direct fabour is impossible because of the
difficulty in allocating overheads. It would be
exceptional for a single county to have a
sufficiently large and even flow of large-scale
projects to reap the benefits of continuity of work
and of a continually accumulating experience
which are so important. There is therefore not
much scope for direct labour in the largest road
schemes.

The demand for road construction equipment at
home and abroad is expanding, and although the
home market is small, plant manufacturers and
users should together seek opportunities to
increase the manufacture in this country of
specialised road construction plant. Construction
casts would be reduced if plant were more
extensively used. As the road construction
industry and the plant hire industry develop,
greater utilisation of plant should follow

‘naturally.

The successful contractor should ba required to
submit a critical path network for works of any
complexity soon after he is appointed. It has been
suggested that both cost-plus contracts and
target-price contracts should be used. Cost-plus
contracting gives the contractor little incentive to
reduce his costs and the client little assurance
that he is paying a fair price, Thus cost-plus
contracts are not recommended. Target-price
contracts have been used very occasionally in the
road programme but of new forms of contracts
this is the only one for which definite advantages
can be claimed, and then only in those
exceptional cases where unforeseen contingencies
are unlikely to arise.

A financially independent road board with its
own source of revenus was suggested but it
raises many issues, which fell outside the terms
of reference of the working party, who therefare
felt unable to make a recommendation on the
suggestion.

In setting up road construction units, the MoT
should take the opportunity to redefine the

extent and limit of the engineer’s role, and devise
and apply new systems of control. The MoT
should recognise the economies to be made
through delegated responsibility and flexible
administration as well as the safeguards

provided by central control.
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31.50 Manpower

been supposed. The reason for the increase of
16% in on-site preliminaries as a proportion of the
total on-site costs over 1963/65 has not been

Disputes Industrial relations in road construs:ﬁon are established. Nevertheless it is doubtful whether
m;:tarkabmﬂ?f:; a;,;’;:%a{ed?;mu,:::; ::r it is conducive to good management to spread
:t ors o arel m: 9 disp so large a sum as an overhead, without allocation
oppage?‘_ labo ‘f rea. but the to particular operations.
Data on the labour force ara scarce, bu Future The aggregated measurement of costs and of.
MaT intends to improve the labour retunl'l’s tlllstb studies productivity (even if this is possible) will do
::?d:;ad? o:lal;a %hs? {::?{&;1{::: I:; :h: uld be littla to suggest the areas in which improvements
indu Yy ::gn aethe relative magnitude and in efficiency are to be sought, and therefore a
Ior?w § labs: r problems in rogd construction large programme of data collection directed to
Workd priority of labour proble: . icul this end would not be justified. Nevertheless a
ng All civil engineering work Is carried out in difficult [ check Hicl hould be kept b
conditians working conditions ; It Is arduous, and exposad general check on efficiency should be kept by
e Py cantractars, engineers and the MoT by using
to weather. Everyday facilities, eg Canteens, currently avsilable information
lavatories and changing rooms, aré not easily Production Contractors have no cost benchmark against
provided to acceptable standards. Alth‘?#?h |t hero studios which to compare the detailed information that
gar;:t:?nonﬂa\gsqo:a?ltzm;? 't::ah‘::b?uern fg:'cl: ! é;:ter they have of their own operational ?arformance.
! bl ; Road construction needs a system for
supervisors and tachn:clgns are neaded. Thers is exchanging information to provide Individuals
a need, too, for training in pro]ectl management and firms with a yardstick against which to
and contrgl: Including, for example, tecihnlques measure their own performance, Little intsr-firm
such as critical pgth scheduling. There is scope comparison has taken place. The RRL has
for more prot:.'uctwa use of lsbour. It i hopgd undertaken some studies to 'compare methods of
hat the RAL's production studies will pr:v:d: work on different contracts, and the industry has
r;;:n::non to gulde both contractors and tra responded well to these investigations. The RRL .
Enginsers Effectively there are four groups of practitioners should continue, develop, and extend studies gf
and engaged in road construction: contractors, production as quickly as its OWn resources en
menagera consulting engineers, local government officers the contractors’ responss will sllow, and
bl Iti that contractors should participate not only in their
R ?nd g: v[e mm:nthofﬂc[als. t slunfc:al;ti::zt:of own Interest but also in the general interest,
awrks n ar mthn ai:la p?r:}?;lialegg oxcept Informetion  The MoT should collect only those data that
:eorha;: ::::w ;;:m :;viou;lynan:tirx.a junigr serve a purpose whose value is commensurate
capacity. Any steps that the government, the with the effort required for dats preparation,
lndustry,-or the professions can take to encourage collection and analysls. It should study further,
the movement of middle and senicfnfr‘ management :;r];'; ;\'{' :':ad;: ?;r“r:;:‘"‘;‘;m-a ::Le ; ?;::'Lﬂr;g[a;y:’:
road :::gﬁ;?g: ould promote efficiency in on each contract. It should continue its studies of
Expansion The main limiting factor on the size of the rosd methods of estimating requirements for materiels,

programme Is finance. The avallability of
manpowaer at any level would not be a practical
limltation on the acceleration of the road
programme to any pace that is likely to be
decided on, provided that the load on the rest of
the industry was not increased too, and that
advance warning of the change of pace was
glvan. )

31.51 Costs, prices, and productivity

and, with the collaboration of the industry,
revige the systoms of data collection so that they
are as useful and economical as they can be.
Further cost studies directed to particular phases
of the contract, rather than to contracts as a
whole, should be commissioned by the MoT,
uging larger samples than previously, and
contractors should participate in them.

31.52 Winding-up

Re-examingtion The first report concentrated on unadjusted mg{:::ﬂ"" ®  The investigations have been directed towards
historic figures [data sheet 8.31(6) ; 31.47], and schemes major tlr"".‘k '%dta"%:’??g;avs "_CQ??:" b‘l‘; the
tho data have since been examined In more detail. general aims [data shee (5): 31.41] an |
Thers are two lessons to be Iearned : many of_ ghe detailed racommendations will apply
Verlobillty {1 Thero I3 extrems variability of road to classified road schemes end to smaller projects
construction costs, and difficulty in measuring on trunk roads. Maintenance and minor
trends with a contract sample size as small as Improvements works were not included in the
twelve. It would require a much larger sample to working party's tarms of reference, but though
meke a comparative analysis of the trends of cost. there are probably real problems of efficiency in
This would be expansive, and the number of this field, they are different from those in large
major contracts available may be too small new road schemes in a8 number of fundamental
anyway to give valid results. respects. If efficiency In this field is to be studied,
Neow Idoss (ii) The collection of data for particular phﬂm of it should be referred to another group of peopie.
ol Efficiency in"  The working party has not succeeded in
waork has prampted inquiries into the real nature maintenance ”
-of the work done, and this of itself may provide establishing to its satisfaction any aggregated
usefui ideas for the development of more measure of productivity in road construction. To
* economical designs and specifications. establish such a measure would be an onerous
Large The large changes found in the sample for unde;taking whose results would have little
Overheads earthworks costs and structure costs were more velidity or usefulness.

attributable to vagaries of terrain then to
differences in design and specification than had

© This dats sheet is copyright and may
not be reproduced In whala or In part
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Data Sheet 8.31 (5), (6) and (7) Lofthouse reports 1 & 2.

Commentary

It is a great pity that so many useful reports lie forgotten so
soon after they were published. Although this one is concerned mainly
with major road contracts, much of its thinking has a wider relevance,
and, like most writing, it reéflects the conventional wisdom of the

period.

It recommends greater specialisation in design, plant, and manage-
ment teams: fewer but larger design teams, and fewer contractor's
management teamé. ‘This really is the economy-of-scale argument, but‘
it does not support its recommendations with background data. It
merely states that bigger (and therefore fewer) is better. But it does
not say how big; if also states that the bigger teams will employ
specialists froﬁ more fields and that in the bigger teams this special-
ist knowledge will be available to the rest of the team. This is a
doubtful proposition unless the team is very small. Real expertise is
difficult to convey to others, and unless the team is small (or at
least, the jobs few in number), that expertise cannot in practice be

available as suggested, in the writer's view.

The highlighting of the cost of public participation is particularly
interesting. The cost is not given, but the need to assess the desira-
bility of incurring that cost is stated, but so far as is known this has

not been pursued in any field, but it should be.

The discussion on the quality of management suffering because of
dispersal of experience is interesting, and of course has a real
relevance to the general local government field where movement for
promotion is customary, but well-known to be expensive to the authority
in terms of lnowledge and experience lost to it when someone'(at any

level) leaves.
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The discussion on standardisation of design ié not unusual in
civil engineering and is normally accepted as a desirable objective.
However, some designers of houses have resisted the concept of
standardisation very strongly and one must ask how much is it costing-

the nation?

The proposal to disseminate new knowledge 'clearly, quickly and
universally! fits in entirely with the writer's views, but the first
problem is the dissemination of existing knowledge. In the writer's
opinion, there should be practice notes prepared for all aspects of"

‘civil engineering work.

Note: The reader who is reading the full text should now proceed to

Appendix 2 in Volume 1.
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