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I THE EFFECT OF SOCIETY ON THE PUBLIC ADMINISTRATION

The functioning of public administration is connected with the processes
and phenomena going on in the social environment, as well. The fundamental
trends of the functioning f administration are determined by the processes
and phenomena going on in the society. The social environment exertis a
considerable effect, of course, not only on the function of administration but.
— as earlier demonstrated — on its composition, constitutional superstructure,
too. At ifvestigating into the place of administration in the political system,
thereforé, we cannot leave out of consideration the examination of the element
of environment, more exactly: the elements of the social environment making
effect on public administration.! The administrative environment means, in
fact, the system of social factors, the elements of which set going, put into
operation the administrative organization.

The investigation into the connections between social environment and
administration gives an answer to several questions. To begin with, it furthers
to understand what the importance of public administration as one of the
-- - - ~elements ‘of the political syster is from~the point of view of the systern takend
as a whole. The investigation into the environmental factors of administration
puts, in this way, inte the limelight the examination of the connections of the
internal elements of the political system both with one another and with the
external environmental factors.

The public administration, as a very important part of the internal struc-
tural elements of the political system, shows several characteristic features of
which the comparative independence of public administration is particularly
important. Administration has namely also its proper motional regularities,
similarly to the organizations belonging to the elements of the political sys-
tem. It may be the result of the relative independence of public administra-
tion that, for example, adminisfration can also become the main element of
the change in the political system. As it is already known, conflicts, antago-

1 Hage, J.: Historical-Sociological General Models of the Environment. Toron-
to, 1974. (Material of Sociological World Congress VIII). But he approaches the
field of problem in a too abstract way. Cf.: Kulcsdr, K.: A kozigazgatas szociolo-
giaja (Socilogy of Public Administration). In: Allam és Igazgatas, 1975, No. 1, p.
10. Kulesdr, K.: A szervezet és kirnyezete (The Organization and its Environment},
In: Valdsag, 1976. No. 11, pp. 1—12. Berényi S.. Az urbanizacid hatisa az allam-
igazgatdsban (Effect of Urbanization in State Administration). In: Allam és Igaz-

. gatas, 1876, No. 1, pp. 47—61, No. 2, pp. 155—174.



nisms, contradictions can also occur between the administrative organs with-
in the administrative organism. Administraiion, taken as a whole, can and
also does have a peculiar role in the political system and this peculiar role
may be in connection with the possibility of realizing the administrative
decision with compulson. With this is connected the outstanding role of ad-
ministrative organs in connection with the negotiations (iransactions) in the
socielty, as well,

Hereupon, it is right to raise the question which the environmental social
factors are that exert a considerable effect® on functioning, activity, decision
of administration. Of these factors, the following are first of all to be empha-
sized: 1) the class (different class interests, different conditions of conscious-
ness), stratum (the different interests of strata, different condisitions of con-
sciousness) and settlement relations (different settlement interests, peculair
characteristics); 2) the public opinion of the socialist society and, within the
framework of this, the traditions, historical peculiarities, specific characte-
ristic of consciousness manifested in the socialist society; 3) the social political
organs functioning in the socialist society (particularly the organizations of
Party, Trade Union, and youth); 4) the socialist organs of state power and of
people’s representation (central-local ones); 5} the work organizations funct-
tioning in the socialist society. All these take a prominent part in the effect
mechanism of the interest relations and public opinion. The scientific-technical
development in the socialist society, as well as the influence of nationals on
public administration are primarily realized indirectly, through the above-
mentioned organizational canals — although they have some importance in-
dividually, as well, The concrete histerical situation is also a considerable
environmental factor, the effect of which cannot be left out of consideration.

As it appears from these facts, there are several environmental factors
that exercise an influence on administration, particularly in the process of
the administrative decision and also in the execution of decision, and even
it is justified to differentiate between macro- and micro-environmental effects.

It is already visible from the above facts that the socialist administration
cannot be indifferent to the environment, milieu, cannot lose its sensitivity
to the transformation of society. However, there may be some impersonal
rules, too, there may be manifested some isolation between the different lay-
ers or, in some cases, an exaggerated centralization of deciding — it is ne-
vertheless possible to connect the outer environmental effect with the inner
professional training in the course of the process of deciding, although this
outer environment is in the state of a constant change. The socialist public
administration namely requires the sensitivity to the changes taking place in
the external environment, the dynamical equilibrium between inner and outer
processes, the continuous taking up of new things. Although it can come into
conlict from time to time with its environment but this does not result in a
crisis of the organization because the conflicts can be solved and do not be-
come the brakes of social development.

2 Kulesdr K.; A politika és a politikai rendszer (Policy and Political System)},
In: Tarsadalom, politika, jog. Budapest, 1974, p. 33.
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2) THE INTEREST RELATIONS OF SOCIETY AND PUBLIC
ADMINISTRATION

Of the environmental factors first of all the effect of the relations of
class-layer, resp. setilement are to be investigated, mainly in connection with
the process of deciding, with special regard to the interest.

A) The administrative decision is a social phenomenon that brought into
the focus of social environmental effects —— particularly into that of the in-
terest relations. It is just one of the highly important tasks of sociology to
help in making (and also executing) the. administrative decisions, to explore
the problems of these decisions.

The making of administrative decisions is primarily divided into sections
(cycles), similarly to the types of decisions. Taking into consideration the
hierarchical construction of the administrative organization, it is a very im-
portant problem in connection with making an administrative decision, how
much the sections of administrative deciding are divided among the different
hierarchical levels.. It is to be investigated, too, how leading within the
administration and the status of leaders are connected and how these are
joined with the qualification of making administrative decisions.

There is generally distinguished more than one section of making decisions
in the legal literature. We consider three sections as acceptable? The first
section is primarily connected with recognizing the necessity of decision and
initiating decisions. The second section of deciding is to elaborate the draft
resolution resp, the variations of decisions. The third section is, at last, the
choice between the alternative versions of deciding. The above three elements
of the process of making decisions — which latently comprehend also the
elements of other divions into stages — are present in the public organization,
but also in the single administrative organs. As compared with the economic

3 Rozgonyi T.: A vezetési rendszerek, a gazdasdgi dontések és az informacids
TendszeY szociolégial. problémai (Systems or” leddéership,” Econdmic Decisios and —
Sociological Problams ot the System of Information) In: A gazdaségszocioldgia
egyes kérdései. Budapest, 1973, Fascicles 1—2, p. 86. Afanasev V. G. disintegrates
in his paper: Iranyitis é&s déntés (Direction and Decision) in: Tarsadalmi Szemle,
1975, No. 10, p. 88 the process of deciding into seven paris. These are: 1} determi-
nation of tasks (aims), 2) determination of the quantity and quality of informa-
tions, necessary to deciding, 3) collection and elaboration (systematization) of in-
formations, 4) creation of the models of informations, 5) selection of criteria (cri-
terion-groups) for evaluating alternatives, 6) evaluation of alternatives, 7 selec-
tion of alternatives and making the decision. Cf., as well, Doktor K.: Szocjologia
organizacji. Wroclaw, Warszawa, Cracow, Gdansk, 1975, pp. 121126, where he
differentiates between four phases of deciding. Others (e. g thé Polisch Lupa-
ceyicz and the Soviet Dadamyan G. G.) differentiate between seven’ phases of
deciding.. The process of deciding in the administrative organization was also
investigated by Simon H. A.: Administrative Behavior. New-York—London, 2nd
ed., 1964, pp. 1—19, 45—80, 172.—197. Cf. also with the opinion of Markov M., who
places the elaberation and acceptance of the directing decision inté the second
phase of the directing eycle. Op. cit. p. 295, — Lebedev, M. P.: Gosudarstvennye
rezheniya v sisteme upravleniya socialistitcheskim obschtchestvom, Moskva, 1974,
p- 296, Cf.. Lebedev, M. P.: SGP 1872, No. 1, p. 81. with his paper of similar title;
Szegd, Andrea: Alternativak szerepe a tanacsi déntéshen (Role of alternatives in
the decision of the council: Summary of the discussion), in: Allam és Igazgatas,
1873. No. 9, p. 829, and: Alternativitis, informilis és részvétel a testiileti dontés
folyamataban. (Alterniaivity, information and participation in the process of the
corporative decision) ibid., 1976, No. 8. pp. 724—1731.



and cultural organizations, for instance, they have some different properties,
too.

Every phase of the process of making administrative decisions is first
of all connected with the formalized (normative) structure of public admi-
nistration. From among these it is mainly necessary to take into consideration
the formalized information and the formalized norms. It is not to be ques-
tioned that the non-formalized information, as well as the non-formalized ex-
pectations exert their influence on the process of making the administrative
decisions. We should like already here to refer to that in the process of
making the decisions of public administration, or in connection with these,
legal rules have a very important part, too. In order to make administrative
decisions, further definite faculties and abilities are needed which can be
acquired in different ways, by means of theoretical -education and practical
experience, It is' also important that the employees in public administration
know the interest-connections in the socialist society, the hierarchy of inte-
rest, and they should also have the readiness to ensure the harmonization
of these and even their own personal interestedness. Anybody who prepares
administrative decisions must know the facts of the social milieu. It is there-
fore important to draw those affected by the administrative decisions into
the making of these decisions. That is to say, the opinions of certain persons
or of their representatives are to be heard and pondered over.

- Examining the types of decisions, we can first of all establish that — in
respect of the circle of persons — we can speak, as generally, of administra-
tive decisions made individually and in groups.*

Both to the one-man and group decisions, information is necessary. In
case of the decisions in the public administration, the needed information is
collected from the following sources within and outside the organization: a)
from single persons, b) from the written professional advice of experts, c)
from the debate, opinion in the commission, d) from the collective debate,
opinion. -

The collective decision (in group) may be made, in the organizations of
public administration, too, in different forms: a) when more than one person
decides independently of one another: b} when the comission decides; ¢) when
the given collective decides.

It is necessary to differentiate between individual and group decisions
in the administrative organizations, as well, because it is connected with
several advantages. First of all it helps exactly determine the cases in which
it is possible or impossible to commit decision to the trust of a commission
or to base it on the opinion of a collective or to decide whether it is neces-
sary at all to ask for the opinion of a commission. In the second place it
helps establish whether the administrative decision was founded on sufficient
{or insufficient) information. At last, it helps determine the optimum levels
where the administrative decision is to be placed in.

4 Rozgonyi, T.: Op. cit, p. 98; Szamel, L. Demokratikus vezetés, bizottsagi
rendszer, tarsadalmasitas (Democratical leadership, committee-system, socializa-
tion). In: Valdsag, 1965, No. 9. pp. 22—23.; Markov, M.: Op cit. pp. 290—337, where
he differentiates between 16 kinds of essential decisions. Tikhomorov, Yu. A.: In-
formacia v gosudarstvennom upravlenii. Pravovedenie, 1971, No. 5, pp. 19--27. He
emphasizes the legal regulation of information in public administration and clas-
sifies information. :
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It can generally be established that the forms of decision, wide-spread
in the administrative organization, are: the oneman decision and that of a
public-body (commission).

Omne-man decisions appearing in the public administrative organization
are, for instance, the decisions of the heads of a department or group or the
decisions of an executive, These decisions can be founded on an information
obtained from different places. Thus, the decisions of the head of a group
or of the department can also be based on a debate in the commission or on
the opinion of that. The one-man decision presents itself primarily in the
affairs of public authorities.

Collective {group) decisions appearing in the organs of public administra-
tion are, e.g., the decisions of commissions., Here are to be mentioned the
decisions made by executive committees. And the group decisions in the
organization of public administration are first of all connected with the ac-
tivities of administrative organs as proprietors, i.e., with the material, ob-
jective conditions. Thus, for example, they are connected also with the plan
for development and improvement. They are, anyway, in connection with
the decisions concerning the rights of employers, too.

Taking into consideration that the decision of the executive committee,
in fact, belongs to the conceptual field of group decisions, we ought, just
therefore, to investigate into the normative course (model) of group deci-
sions in connection with the decisions of the executive committee.

The normative course of the group decision in pubic administrations takes
place as follows.

1) The head of a special public administration department gets an in-
struction from the executive commitiee to make the draft of a decision;

2) The head of the commissioned departmant refers the prepared draft
of decision to the heads of the other interested departments to report on.

3} Having got the opinions, observations, completions form the interested
departments, -the department -in--question. examines- these--carefully -and.- after-.
harmonizing the partial interests, the commissioned head of department builds
in the feasible remarks into the draft, the different alternatives of decision
and rejects the others;

4) The different alternatives of decision will be submitted to the execu-
tive committee for being deliberated and decided (it is’ possible, at any rate,
that it is only referred to the executive committee for getting a corporative
opinion and the secretary of the executive committee or the head of the
department has to decide, taking into consideration the opinion of the com-
mittee);

5) Then follows the drafting of the final text of the decision or resolu-
tion by the committed head of department or secretariat. Finally, the deci-
sion or resolution is sent to the interested parties.

The course of the public administrative decision has, however, not only
a normative but also a functional model. The formalized (normative) struc-
ture does namely not reflect the real (sociological) mechanism of the making
of decisions. J. Wrdblewski® calls the attention to that the course of admi-

5 CI.: Wrdblewski, J.: Rola eczynnika spolecznege w podejmowaniu decyzji w
systemie Rad Narodowych. Problemy Rad Narcdowych. 30. Warszawa 1974, pp.
257—2817.



nistrative decision is to be investigated both of formal (normative) and of
functional (actual) points of view and, consequently two main models of
public administrative decisions are to be distinguished. The formal model of
the administrative decisions takes into consideration the prevailling legal
rules, on the other hand, the functional model of the administrative decisions
investigates jointly into the formalized and non-formalized (functional) sides
of administrative decisions. In this way, the normative and the sociological
sides present themselves together. In the complicated functional model of
administration the following elements have — in his opinion — a part: 1)
more than one formal initiator; 2) more than one non-formalized initiator;
3) the formalized subject of making the decision; 4) the non-formalized sub-
ject of solving the conflict formally; 6) the subject functioning at a higher
level of hierarchy. The latter may also be — in our opinion — both formalized
and non-formalized. Between the above elements of the complicated func-
tional model of administrative decisions there are definite connections. Thus,
for instance, the non-formalized factor, solving the conflict, is in connection
with the non-formalized, as well as formalized initiators and with the for-
malized subject, solving the conflict. The aim of the non-formalized connec-
tions is a compromise between the drafts of decision expressed in the contras-
ted oppinions. of initiators or giving preference to one of these.

It is also analysed by Wroblewski that the public administrative decision
is connected partly -with the decisionless situations, partly with the situations
changing the earlier decision and these result in a conflict, clash of interests.
Ha establishes, too, that the citizens, the party and the different social or-
ganizations can exert an effective influence on the public administrative de-
cisions, This influence may expand, tighten the alternatives of decisions and
participate in solving the produced conflicts, clashes of interests which are
not pathological in the socialist society, either. Taking into consideration, as
well, that the decisions of the ezecutive committee are prepared by the special
public adminisirative agencies of the executive committee, the matter in
question is, how the members of the executive committee, as well as the
higher special administrative agencies take part in the. work of preparation,
as a result of the double subordination. It was demonstrated by the Polish
investigations that the professional members of the executive commitiee have
a talk some hours long a day with the heads of the special administrative
agencies. From this they have drawn the conclusion that the professional mem-
bers of the executive commiitee sociologically belong to the special admi-
nistrative agencies and the executive committee forms a unit only legally.
As a consequence of this, the executive committee does ,penetrate? through
its professional members into the competence of the special administrative
agencies.? The decision of the executive committee is the more formal, the
more professional members the executive committee has (who direct the
special administrative - agencies). The connection, relation, periodical clash
between the administrative and representative (lay) elements can also be
investigated, therefore, in connection with the executive committee. The Po-

8 Smoktunovicz, E.: Zagadnienia funkcjonowania prezydiow rad narodoaych.
PRN 1967, No. 9. Cf.: Raft, M.: A kozségl tandcselnik és a vb-titkdr tevékenysége

. (Activity of the president of village council and of the secretary of the exe-
cutlve committee...). Op. cit. p. 177
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lish examinations have also demonstrated that primarily the professional
members of the executive committee show administrative attitude, disposition,
their special organizing ability is recognized, they perform a rotary motion
at the different special administrative levels and in the public administrative
premisses. It follows from these that the ,lay” member of the executive
committee may fall into the background beside the professional members of
the executive committee, And the upper hierarchical special administrative
organs take place through the different orders in the work of the special

administrative organs preparing the decisions — as a result of the double
subordination — -although as a result of the centralist elements those under
a deuble subordination do prepondarate in the double subordination —- as it

is stated by the executors of the Polish administrative investigation.

The group decisions in administration have, of course several advantages
but also disadvantages. The advantages of the group decision of administra-
tion can be summarized as follows: a) it pushes into the background one-
sidedness and subjective elements, although it does not exclude these entirely;
b} it ensures that the special professional points of view, represented by the
functional classes, clash with one another in the course of selecting the op-
timum version of decision. This means, on the other hand, that the subjective
order of rank of the factors participating in deciding is replaced by the ob-
jective hierarchy of these; ¢) at last, the group decision multiplies the quan-
tity of information available.

On the other hand, the disadvantages of the public administrative group
decision are to be summarized as follows: a) it pushes into the background
the taking into consideration of human factors because it does not enable in
every case to trace back the racionality points of view to the everyday in-
terests of those interested in the decision; b) the alternative versions of deci-
sion elaborated by experts may be fetishized by those who do not take partin
elaborating them, and even they may give the impression of irrevocability if
the version of decision was motivated by some part-interests; c) it can _thrust

into prominence. the ,rule” of experts and this may be expressed in the con-
solidation of the autonomy of the functional organs of the special admini-
stration, as well as in some ,independence” against the social forces, as well
as in the loss of importance of the practice of democratic rights.

With regard to that the principle of hierarchy is of great importance in
the public administrative organs, it is questionable whether the division of
the single elements of the course of the administrative decision between dif-
ferent (central and local) levels is carried out in connection with the concrete
administrative caser or it is preserved at one level. Further on, it is import-
ant and to be investigated, what is the division of deciding between the
administrative organs (e. g., the .executive committee) and the social organs
(e. 2., the executive committee of the party).” It can generally be established
that the divison, of labour penetrates into the courses of the public admini-
strative decision, inducing the following effecst: a) It makes the decision
impersonal; b) divides the phases of the administrative decision between the
hierarchical levels, making thus formal the decision and responsibility; c) ren-

7 Rozgonyi, T.: Op. cit,, p. 92; Kolosi, T.—Szabd, B.: Keriileti déntés és mun-
kamegosztas. (District decision and division of labour). In: Szociolégia, 1977, No.
A szovijet szocioldégia ma (Soviet socieology today). Budapest. 1971. p. 166.



ders more difficult the appearance of the micro-environmental social forces,
taking part in the decision; d) it may also form non-formalized ways.

The above effects can prevail in the course both of the one-man and of
the group administrative decision. This is the result of that some elements of
the course of public administrative decision are divided between the different
hierarchical levels and even between individuals and groups. In the latter
case, the gquestion is: what are good grounds: who decides and who is ac-
tually responsible for the decisions. Before answering this question, we have
to classify the administrative decision, taking the division of labour, mani-
fested in the course of the administrative decision, for our basis. In this re-
spect, the administrative decisions — althrough not all of them can be classified
among these — may be of three types: a) the co-operative decision; b) the
co-ordinative decision; c) the supervising decision. We speak of co-operative
decisions when two or more co-ordinated classes (groups or persons) make
decisions without drawing the representatives of the higher level immediately
into making the decision. The subjects participating in the decision are here
obviously also the representatives and carriers of part-interests at the same
time. And we speak of co-ordinative decisions if some public accepts by
majority vote a draft decision or chooses one of the draft resolutions. It be-
longs here, too, if a person decides after hearing the corporative opinion. The
collision of part-interests is possible in both cases. The decisions of the exe-
cutive committee belong to this type. We speak of supervising decision if the
approval of the variants of decision elaborated at lower hierarchical levels
takes place at a much higher level, without a possibility of the collision of
part-interests. Thus, the approval at the higher level is, in fact, a formal
decision and those who elaborated the draft decision or the different varianis
of decision, made a real decision®

Co-ordinative and Co-operative dacisions suppose personal responsibility
much more than supervising decisions. The spreading of supervising decisions
has, on the other hand, some positive and negative sides. Their positive side
is in connection with that they impede effectiveness of unjustified part-
interests and push abuses into the background. And its negative side is in
connection with the kind of ,ideclogy” that the interests of the total society
can only be represented by the higher level because at the lower level selfish,
individual points of view can become the motives of decision, resp. there can
occur ‘there some abuses. It is also in connection with that at the lower level
the deciders may in some cases be afraid of the responsibility connected with
the decision. This latter presents itself primarily When they are not interested
in making the decisions. It is to be mentioned here, as well, that — despite
the legal regulation — it may be the result of the principle of hierarchy that
the decision is transferred, actially and automatically, on a higher level.

To the raised question — who, namely, decides, resp, who is responsible

8 Rozgonyi, T.: Op. eit. 3. 95. Szemel, L.. Jog és felelGsség (Law and respon-
sibility). In: Valdsag, 1969, No. 7, pp. 41—48. In respect of the political responsi-
bility cf.: Penov, A. T.: O sushnosti polititcheskoy otvestvennosti pri socializme.
(Nekatorye filosovskie problemy gosudarstiva i prava. Sbornik statey. VYP. 2,
Saratov, 1974, p. 156.). Nagy, E.: Kozigazpatas-szociolégiai kutatasok Lengyelor-
szaghan (Administration-sociological researches in Poland, 1975, (manuscript), where
ge emphasizes the efforts to eliminate the clashes of interests, in connection with

ecisions,

10



for the decision in public administration, taking into consideration the divi-
sion of the course of administrative decision making into Jevels — the follo-
wing answer may be given, According to the legal rule, he decides who the
right of deciding was conferred on., The responsibility for the consequences
of the decision falls on this person or ,,group”. From sociological pont of view,
however, the decision according to the legal rule and the actual decision may
separate from each other because some persons or corporations make decisions
only formally and the actual decision is made by those who eclaborate the
alternatives of the decision. The responsibility of these is, however, not fixed
by the legal rule. It is easy to survey according to the legal rule, who has
decided or who is responsible for it; but from sociclogical point of view, it is
difficult.

The main characteristic of the administrative decision is that it is a poli-
tical decision being always connected with a definite political aim and the
given possibilities. This means with other words that the decision of public
administration, as a political decision, is of relative characteristic. The variant
of administrative decision must namely always be selected correspondingly
to the given possibility. Deliberation has, therefore, a considerable role in the
administrative — and generally in the political — decision. In a socialist so-
ciety, howewer, where the political aim is fixed by the Marxist—Leninist
ideology,’ it cannot be expected of the administrative decision to reflect al-
ways and immediately the political aim — only within the given bounds of
possibility. :

Deciding and leading are in a close connection with every activity
element of public administration. Decision is namely an entitlement to lead,
to direct.

Leading within the administrative organization comprehends the whole
of the administrative organization, the direction of administrative organiza-
tions. Its direct subject-matter is ,,to direct direction”® Leading makes its de-

cisions for ensuring_ the formation of the outher environment through the __ .

administrative organs, built on its work preparing the decision, i. e. leading
issues, inforces its decisions, directs the organizations subordinated to it,
through the administrative organs. In this sense, leading is also a direction
and in respect of their aim and content they are identical: both of them have
to ensure also all the conditions of the continuous and undisturbed functioning
of the administrative organization. Leading is, however, more than admini-
stration what is expressed in the entitlement of leading to decide as an entitle-
ment to lead. There are two kinds of administrative decisions: to decide

9 Berényi—Martonyi—Szamel—Szaimari: Magyar dllamigazgatdsi jog (Hunga-
rian administrative law), Bp., 1971, pp. 10—12. Among of the different functions
of administration decision takes a considerable place according to Tikhomirov, Yu.
A., as well (cf.: Upravlentcheskoe resenie. Moskva 1972, pp. 4—5). The decision is,
in our opinion, as well, an immanent element of every administrative function.
Maderdsz, Tibor rightly differentiates in his work: Varosigazgatas és urbanizacié
(Town management and urbanization), Budapest, 1971, three — fundamental func-
tions: afficial function, town-preservation and town-development. Cf. also: Bacsild,
J. L.: Sistemno-funkcionalnyi analiz processa upravleniya. Pravovedenie, 1972, No.
2, pp. 34—42, and Drago, R.: Missions de I’Etat et missions de l'administration.
Traité de science administrative. Paris—La Haye, 1966, pp. -225—249. It seems so
to us that functions and tasks are to be delimited and the decision is the substra-
tum of all the functions and tasks.
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concerning the inner relations and to decide concerning the outer relations.
The activity of those in the public administration who have no entitlement
to lead, their possibility to act, extend in both cases of decision only till the
decisions. They cannot decide in cases at issue, in solving the contradictions
between the units of the organization, in designating new tasks, determining
the new direction of work and even in the affairs of the personel or in
financial affairs and in entering into relations outside the organization with
the exception of the delegated competence.

The entitlement to decide, as a right to lead, is in connection with all
elements of public administration, both in inner and in outer relations, Tt
follows from this that the entitlement of leaders to decide is connected with
all administrative funecfions. Qutside, however, only the decision of the leader
appears. The other content-elements fall into the background (e, g., acquisition
and elaboration of information, the divison and co-ordination of labour do
not appear outside the decision).

Leading and the entitlement to decide appear at two levels in the admi-
nistrative organization: at the level of direct leading (e. g., leading of the
head of department) and at that of directing.

We speak of directing if an administrative organ at the upper level of
hierarchy performs a leading activity towards an administrative organ
at the lower level of hierarchy (e. g., a ministerial major department towards
a department at county level). Direction reaches the directed organ, e. g. a
factory, through the direct leading. The aims and contents of the direct
leading and directing are, of course, identical, The subject of the directing
activity is, however, always a superior organ which always has more than
one subordinate and these may take place at more than one level. We can
speak, consequently, of direct and indirct directions. An administrative organ
may, however, have direct directing organs not only in vertical but also in
horizontal directions. The direct directing organs differ from one another,
inthis case, in respect of their competence. In connection with direction, we
also distinguish direction in principle and operative direction (leading). The
concept of direction in principle is, at any rate, used in a different sense, as
well, for instance if the administrative organs are directed by the party and
the organs of state power, but also if the organs of public administration
direct the organizations and persons subordinated to them.

The statements in connection with leading belong primarily in the frame-
work of the science or theory of organizing and are not free from debates.
We are concentrating our attention first of all on the sociological-prob-
lems.” It seems to us that from sociological point of view, one of the common
elements of the administrative activity is decision because this element is in
connection with all elements of the administrative activity, and even with
those of the activities of state powers, public bodies, the representative; as

10 Kazimiresuk, V. P.: A vezetés szociologiali szempontjai (Sociological Points
of view of Leadership). In: Allam és Igazgatas, 1972, No. 5. A good harmonization
of the points of view of general and special sociologies is given by: Kulesdr, K.:
Az ember és tarsadalmi kornyezete (Man and his social environment), Budapest,
1969. and to the theoretical and practical relations of organization, cf.: Fracki-
ewicz, J.. A munka szervezése és vezeiése (Organization and leading of work),
Budapest, 1973, pp. 211—214.
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well as judicial organs and the organs of the Public Prosecutor and social
organizations.

Taking for our basis the external relations, and taking into consideration
that the public administration is realized in different fields of society,! the
decision in public administration may be: a) an economic decision, b} cultural,
hygienic, social decisions, ¢} a decision connected with the external security
and the internal order. The administrative decisions of economic character are
connected with the direction of people’s economy (direction of industry, agri-
culture and forest economy, water conservancy, building management, com-
munal management, the direction of housing administration, transport and
communication, post-office administration, foreign trade and labour admi-
nistration). And the decisions of cultural, hygienic, social character are con-
nected with the administration of public education, adult education, liberal
arts, scientific organization, physical education, health service and social
welfare, etc. On the other hand, the decisions connected with the external
security and internal order are in connection with the administration of na-
tional defence, police, fire-protection and administration of justice, etc.

Investigating into the main characferistics of industrial management, we
may establish that it needs administrative means in a socialist society, too.
The socialist industrialization, and the process of urbanization connected with
that, exert namely a considerable effect on public administration, more exactly
on the system and activity of the administrative organs of people’s economy.
It is to be taken into consideration, too, that before the socialist revolution
the socialist countries were economically but also culturally underdeveloped.
This circumstance has still more increased the role and importance of ad-
ministration in the course industrialization. The agricultural management was,
on the other hand, in a close connection with the collectivization of agricul-
ture and this process also required some’ administration. Both the administra-
tion of industry and that of agriculture have passed through considerable
_changes_during _a short time._This_was also_expressed in the transformation, _ _
the fast change of the organs functioning in the field of economic admini-
stration. Particulary in connection with industrialization, for instance in this
country, has lately changed the part of administration, connected with the
wide-sphere recognition of the independence of undertakings. We shall par-
ticularly think here on the economic system of undertaking character, rep-
lacing the economic system of administrative type and that of independent
economic clearing prodedure. The formation of the latter ones has namely
considerably changed the part of administrative organs in the industrial ma-
nagemant. And as regards the agricultural cooperatives, their formation, it
can be ascertained that, in a comparatively short time, there has similarly

1 Berényi—Martonyi—Szamel—Szatmdri: Magyar A&llamigazgatasi jog (IHun-

" garian administrative law). Kiilénés rész. Budapest, 1972. As to the economic de-
cisions, a good typology is given by Tamds Rozgonyi: Op. cit. p. 100 and, at the

same time, he -analvsis the conflicts manifesting themselves in economic decisions,

same time, be analysis the conflicts manifesting themselves in economic decisions,

at a high level, Cf. also: Ronge V.—Schmieg, G.; Tervezés és demokricia (Planning

and democracy). In: Tarsadalmi tervezés és szociolégia. Gondolat ed. 1973, p. 292),

Sicinski, A.: Prognodzis €s tarsadalmi tervezés a szocialista gazdasigi rendszerben

(Prognostic and social planning in the socialist economic system: Op. ecit, pp.

485—498).
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followed a change in the role of administration. And this is easy to under-
stand — in respect of our home relations — because in the pericd of organ-
izing the co-operative farms the importance of public administration became
more manifest than in the period of their consolidation, in the time of their
more developed level. As seen above, the role and importance of administra-
tion — depending upon the concrete historical situation — have been trans-
formed, resp. was narrowed down or grew wider in other fields,

Considerable changes followed in the field of communal administration,
as well, for instance in our country, with special respect to the increase in
the role and importance of local administrative organs. This particulary ap-
peared in the field of the housing management, water supply economy, power
supplies, transport and communication services, Certain elements of the labour,
transport, housing management are obviously to be included amoung these,
and even the administration of water and environmental (forest, meadow)
concervancy.

The affairs of cultural and hygienic affairs and social welfare institutions
have an increased importance in the socialist society. In the socialist society,
in contrast to the capitalistic society, the administration of education has also
got a great importance what is connected with the formation of the socialist
consciousness, the general education. The hygienic and social administration
have also passed through a peculiar development. The fields of the admini-
strations of national defence, policing, justice have also changed, developed
considerably.

The different branches of public administration could be investigated from
other points of view, as well. It can generally be established that the exten-
sion of public administration can be observed in every State and is connected
with the social processes, the formation of, and change in, these. There can, of
course, be mentioned not only the extension but also the narrowing down of
the public administration in some fields. And this double process is connected
with the social processes and typically with the fact that, in the social pro-
cesses and phenomens, political tensions, clashes of interestes may get on the
surface, cease to exist, and be pushed into the background.

Administration, as an external administrative activity and the whole of
the society, as the object of the public administrative decision, as well as the
economic, political and cultural sphere of that, take place together with the
organizations connected with them. Taking, however, into consideration that
the society lives in smaller communities, settlements, i. e. in towns, commu-
nities and villages, etc,, the different settlements as the parts of society, also
appear as objects of public administration, both at central and ldcal admi-
nistrative levels. The cbjects of the external administration of public admi-
nistration are the state-owned (national) enterprises and the institutions, as
well. These state-owned enterprises and institutions are managed by the pub-
lic administration upon more than one ground. These grounds and rights
manifest themselves in the general direction, in the direction by the owner,
as well as in the administration of official character.

12 In connection with the above ideas, cf.: Kulcsdr, K.: A politika és a kbz-
igazgatas Osszefliggésének kérdései (Problems of the connection between policy
and public administration), in: Tarsadalom, politika, jog, Op. cit. p. 99, p. 108, and
Muodardsz, T.: Szakigazgatis a varosokban (Special administration in towns), vol
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It is not to be questioned that the other organizations in the society, and
even the co-operations and associations, play a part as objects of the external
administration. In respect of these organizations, the public administration
generally appears as a general direction, resp. as such instituted by
public authorities. Here we have to note immediately that the different social
organizations, as well as co-operations -— but the associations, too — may be
invested with administrative competence —— and this also oeccurs in case of
state-owned enterprises and institutions. In this case the above organistations
can become subjects of the administrative activity. This, at any rate, raises
several sociological problems. And the objects of public administrations as
internal administrations are the administrative organs at different levels. This
may also be named internal direction and its sociological problems were al-
ready mentioned.

Further on, we shall analyse from among the environmental factors the
relations of interest affecting the function (decisions) of public administration.
These take generally an effect on the administrative decisions in formalized
and non-formalized ways.

B} The administrative decision is connected with the relations of interest
in the socialist society, as well, and one of its essential tasks is just in con-
nection with satisfying the interests (needs, claims). The interest-relations of
the socialist society are — as already referred to — multifold. We shall only
analyse, just therefore, the connection of some rather important interest- -
groups with public administration

We shall investigate first of all the interests, needs rising from the class-
and lyer-relations of the socialist society, within this the interests and needs,
connected with the distribution of the national income, the questions, how
these interests make function the administration, how they determine the
administrative decision. We also advert briefly to, how the economic interests
affect the cultural interests and how the culiural interests make function the

- —- _administration. We shall. analyse,_as_well,- the interests.rising from. the local-
territorial conditions of interests of the socialist society, as well as the de-
mands, mainly the interests and demands that are connected with the
distribution of national income. From among the territorial conditions of
interests, the interest-relations, needs improving the economy are out-standingly
important. We shall investigate, therefore, how these affec the administrative
decisions. At investigating into both interest-relations, we shall take into
consideration that the economic interests are also differentiated and that there
are, therefore, interests of productive forces, of owners, of the division of
labour and of distribution. We also take into consideration that the economic
interests appear condensed into the political interest-level, as well, and thus
classes, layers, and even the different settlements have political interests,
demands (e. g., the development of democracy).

The objective criterions of the formation of social classes are connected
in the socialist society, as well, with: a) the relation to the means of produc-
tion; b) the place occupied in the social organization of labour; c) the way of

1—I11. Budapest, 1971—1972): Fonyd, Gy.: Kozségi igazgatds (Communal adminis-
tration), Budapest, 1970, pp. 79 et seq.; Varga, Jozsef: A hatosagi tevékenység és a
hatdsdagi szervezet J(Official activity and official orgamzatlon), Budapest, 1968.
Theses of Cand. diss. p. 6).
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participating in the social goods. These criterions, however, become standard-
ized, equalized in the midst of the unfolding of the socialist social-economic
relations.® This is primarily expressed in that classes make approaches to
one another in respect of their relation to the means of production. Moreover,
everybody becomes gradually a working one and the source of his (her) in-
come is first of all his (her) own work. And the classes approach one another
in respect of the character of work. too. Apart from this unification process,
at any rate, in our socialist society, some differences between the social classes
will survive: in respect of the relation with the means of production, the place
taken in the social organization of labour, as well as concerning the parti-
cipation in the social goods. From the different situations of the working class
and the peasants some contradictory interests, conflicts arise which can be
expressed in the different economic interests of the two classes (and within
this in the different interests of propriety, distribution, price, wage, market).
These make administration function in order to that the antinomies, discre-
pancies between the classes and the various social layers be solved on the
basis of social values. Owing to the connection between the proprietor’s in-
terest and public administration, it is obvious that the strengthening of
social property presents itself in this country, and in respect of the interest
of the personal proprietor: one of the tasks of the administrative decision is
to withhold the ambitions of acquiring landed property surpassing the de-
mands of family. The conditions of distribution, price, wage and market make
administration function from the point of view, too, that on the basis of
differences it dissolves the conflicts, contradictions so that the income of the
working class and peasantry proportionately increases.

After the reduction of the class-stratification of the socialist society, the
layer-structure of the society comes fo the foreground. In the state sector, the
co-operation sector, as well as in the private sector the relation to the pro-
perty is formed differently and society is stratified by this circumstance, too.
From among the class-forming criteria of society primarily the relation to
the means of production becomes unified. In the socialist society a special
part in the stratification within classes but also within intelligentsia is played
by the place taken in the social structure of labour (scope of activity: leading,
executive work, resp. the levels of these) and the form, size of the partici-
pation in goods. The branch of the people’s economy, where the individuals
work, i. e, industry, building trade, communication, commerce, service with
their own peculiar conditions, characteristics have anyway a part. It is not to
be questioned that the character of work (physical and intellectual works and
the different levels of these), the way of life, the social-political behaviour,
the reflection of layer-situation in the conscionsness, social origin, frade or
profession, domicile, age of life also take part in stratification. The forgoing
are — with the exception of the last two — the already mentioned class-criteria,
that is to say, the place occupied in the social structure of work, respectively

13 Cf.: Kravichenko, J.—Trubicie, C. N.: Problemy izmeneniya socialnoi struk-
turi sovetskogo obshtchestvo. Vopr. Filosofii. Jun. 1972, p. 137. Entelis, G. S.: Pre-
chrazovanie socialno-klassovoy strukture polskogo obshtchestva. (Sociologitcheskoe
mysl. v. polskay narodnoy respublike. Moskva, 1969). Wesolovski, W.: Az osztaly-
szerkezet &talakulasainak tervezése és eldrejelzése a szocialista tarsadalmakban
{Planning and prognostic of changes in class structure in sqgrialist societies), in:
Tarsadalmi tervezés és szociologia. Gondolat ed., 1973, pp. 499—518.
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the concretizations of the way of participation in the social goods.™ In the
process of terminating class differences, the .elimination of the fundamental
differences appearing at class level does not result (as seen) in an undifferen-
tiated socialist society but the social stratification, formed on the basis of the
above-mentioned criteria becomes considerable in it. The social strata take
shape within the class, as well {e. g., according to origin, domicile), apart from
the class background {e. g., according to the age of life) and on the basis of
taking into consideration other characteristics. The working class and peus-
antry, e. g., are stratified according to social origin, the length of time of
their belonging to the class, the income relations, trade and the age of life,
etc. But they are forced together into one class by several factors (e. g., the
form of property, household farming, etc). The different social strata or la-
yers — i. e. not only social classes — also have some interests, needs given
from their objective situation and expressed in different demands, aims, a-
spirations, etc. The social layer-interest also becomes conscious and appears as
an aim, getting in this way the driving force of the activity, deeds, actions of
the social layers. The degradation of social classes is only liquidating the
- essential social differences but some social differences, inequalities still re-
main, These differences and inequalitites derive from an objective situation
but they are manifested in differences of consiousness and conduct, as well.
The primary place — in order of importance — is due to the objective fac-
tors. In the socialist society the classes and the layers are in a peculiar con-
nection with one another, turning into cne another and carrying some contra-
dictory interests, unegualities.

It is guestionable, how the interests, interest-contradictions, interest-con-

. flicts of the different social layers affect the activity of the administrative
organs of the socialist State.

It can generally be established that the socialist State — and within this
the administration -— partly assert different claims in connection with the
different social layers, partly however takes part in dissolving the clashes of

- = -their ~interests.  The ‘interests; - disparate ~claims of” the “different” social™ layers
and the conflicts between these are in a close connection with the distribution
of the material values and cultural values. Marx has also emphasized the part
of the State in this connection and laid stress on that law has got an impor-
tent role in this process.!

Investigating into the question of the dlStK‘lbUthn of material goods va-
lues {incomes) and in connection with these the activity of the socialist State,
the central administrative organs, we have to start from the objective fact
that the principle of distribution founded on ownership, no mora functions
in the socialist society. Instead of this, the principle of ,to everybody accord-

1 Ferge, Zsuzsa: Tarsadalmunk rétegezddése (Stratification of our society),
Budapest, 1969, In this work, sh inany-sidedly presents the above-mentioned field of
problems, pp. 17, 77, 164, 199, 250. Glezerman, G.: Ellentmondasok a szocializmus-
ban (Contradictions in socialism), In: Béke és Szocializmus, 1972, N. 3, pp. 103—
111. Tikhomirov, Yu. A.: Socialho- pohtxtcheskaya priroda upravlemya SGP 1972,
No. 7, pp. 3—12.

5 Zherebin, V. Zh.: Protivoretcheniya pri socialisme i pravo. Vladimir 1972.
p. 249. Brinkmann, J.: Konflikt, Konfliktregulierung und Recht. Soziale Welt. 1973,
No. Works of Marx—Engels (Hungarian), Budapest, 1967. p. 669. Szabd, Imre:
Marx elsd megnyilatkozdsa a jogrol. (First manifestation of Marx on law). In:
Szociolégia 1974, No. 3, p. 333. |
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ing to his work” serves as a basis for distributing the material goods. The
distribution of material goods is primarily realized through wage policy, the
establishment of the wage-system, it is also connected with price policy and
the price-system. The principle; ,to everybody according to his work” serves
for a foundation of the activity of the socialist state and public administra-
tion at priventing and dissolving the conflicts. And at regulating the distri-
bution of material goods, the guiding principle is: ,to everybody according to
his work”. The outbreak of tensions must be prevented by means of a right
wage policy and wage-system and by the elimination of disproportionateness.

In the socialist literature, Wesolowski pointed out that seeing theoreti-
cally, the socialist State, the central administrative organs may act in the
course of distributing the material goods in the following way."

The socialist State, public administration can first of all allow in the
course of determining wage policy, the wage-system that the guiding prin-
ciple: ,.everybody according to his work” should be applied to the benefit of
those with higher qualification, that is. to say that some social groups should
be overpaid. This is connected with that we have no means for evaluating
the exact quality of a work, taking into consideration the level of education,
qualification, reponsibility, the degree of risk. In other words, the different
measures are intuitive, it is therefore not easy to say, to what extent the
wage of each work corresponds to the principle of the distribution according
to work. The public administration of the socialist State may therefore allow
that some social layers be overpaid. This has, of course, several consequences
that cannot be left out of consideration. From among the consequences, it
rises first of all that some layers will be more satisfied than others and in
case of the malcontents the conflict-consciousness opposite to the socialist
state administration, as well as opposite to the overpaid employees may
increese. The people of low income blame the socialist State, resp. administra-
tion and not the group of the overpaid ones for the above situation.

In the second place, the socialist State may allow that the principle: ,to
everybody according to his work” should be applied to the benefit of the
uneducated layers, underpaying other social layers or groups of higher edu-
cation. Here will the consequences be similar to the above-mentioned ones,
that is to say, some social layers, having higher qualifications, will be dissa-
tisfied. The conflict-consiousness against the socialist state administration
appears because of the under-, resp. overpayings. The new technique, the au-
tomatization also induces conflict-consiousness.

The administration of the socialist State may, in the third place, apply
the principle: ,,to everybody according to his work” strictly and consistently.
In this case, it must ensure a differentiated regulation of prices, wages and

6 Weselowski, W.: Les notions de strates et de eclasse dans la’ société soci-
aliste. Szociologie du travail. 1967. No. 2, p. 144; Timdr, M.: Gazdasagpolitika Ma-
gyarorszdgon (Economic policy in Hungary) (1967—1973), pp. 243, 273; Jakeb, Z.:
Jovedelmek ¢és hiedelmek — Informaciotdl a kozéletig (Incomes and beliefs —
From information till public life). Budapest 1973, p. 1268; Makaro, F.—Moing, IJ.:
Eletszinvonal és kézgondolkodas (Standard of life and the general way of think-
ing): Op. cit, p. 107. The regulation of wages and incomes takes a considerable
part in manpower mobilization, as well. (Losonczi, Kdroly: A munkaerémozgositas-
rél (On manpower mobilization), Budapest 1973, p. 157). Income is a factor having
a considerable effect on the formation of demand, as well. (Feorgdcs, Tibor: Aru-
forgalom és értékesités (Exchange and marketing of goods), Budapest 1972, p. 17).
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incomes. This, however, also results in a conflict-consciousness, aversion. But
this is inevitable. The main aim is to prevent, eliminate the high-degree ten-
sions, disproportions.

The above-mentioned dispositions of the state-administration are in a
close connection with claims, interest-conflicts, under- and overpayings as
compared with works. It is to be established that if the socialist state, the
central administration allows overpaying or underpaying, with this it permits
a deviation from the principle of the distribution according to work, The over-
and underpayments — which result in legal privileges, advantages, disadvan-
tages and are particularly. failures in applving the principle: ,to everybody
according to his work™ — may induce strong conflicts, altbough these — ta-
king into consideration the given historical situation — can correspont to the
interests of sccialism. The circumstance, for instance, that those, working in
a place of work that is far from their . domicile, receive special grants in
excess of wages, does not correspond to the principle of the distribution cor-
responding to everybody’s work but it corresponds, as seen from a broader
perspektive, to the interests of building socialism. The unequal distribution
of goods in the socialist society has originally been intentional. But it is
primarlily not this but the non-satisfying application of this principle that
leads to-conflicts. The differences of wages, with regard to the large diffe-
rences in the price-systern, as well, result in different ways of life and this
also engenders conflicts, tensions. It is also to be established that in the social-
ist society the characteristics of the social position of the individual lose of
their unambiciuoushess hecause the physical and non-physical employees may,
resp. do earn the same sum of money and some physical trades enjoy a higher
reputation than certain non-physical works. The social action-mechanism of
the principle of distribution according to work is demonstrated — at the level
of consciousness — by the empirical sociological investigations, as well.”

As regards the problem of the distribution of cultural goods, values, and
in connection with_this. the. part- of-the -socialist-state- administration; ‘the sita- —
ation is as follows. An object of the clashes of interests between classes and
layers is, for instance, the criterion of being admitted into the institutes of
education, mainly the universities. The socialist State, the central administra-
tion may take — as demonstrated by Weselowski® — the following steps.

The socialist State, resp. administration may have full respect, — in the
course of establishing the policy of education, the system of admission — for
the principle of talent and gratuitousness concerning the admission to the -
institutes of education. The respect for this principle is particularly accepied
by the highly educated intellectual layers. This system of selection is namely
founded clearly upon the results of ability tests and does not interfere with-

. the prospects of the children of intellectuals to admission, But it does not take

7 Héthy, L.—Mako, Cs.: Munkdsmagatartisok és gazdasagi szervezet (Wor-
kers’ Behaviour and Economic Organization). Budapest, 1972, p. 194.

B Cf.. Weselowski, W.. Op. cit. p. 151. Miller, §. M.~Riesmann, F.. Social
Class — Social Policy, 1968, p. 69. Szczepanszki, M.: A felnéttoktatas szociologiai
problémdi (Sociological problems of the higher education). Budapest, 1969. pp.
25—71. Subkin, V.—Konsztantyinovszkij, D.: Az ifjusag tovabbtanulasi esélyeinek
eldrejelzése (Social prognostic of the prospects of young people to continue school-
ling). In: Tarsadalmi tervezés és szociologia. Gondelat ed. 1973, pp. 519--531.
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into consideration the peculiar social circumstances that exert an effect on
the criteria of being admitted to the institutions of education.

The socialist State, resp. administration may, in the second place, act in
a Say that it allows deviations from the principle of the talent and gratu-
itousness for the benefit of certain layers. This is connected with the peculiar
social circumstances that affect the criteria of being admitted to the institutes
of education. The physical workers, in a broader sense the working class and
the class of peasantry and, as compared with them, the intelligentsia, too, live
under differentiated cultural corditions and this generally determines the
starting level of their children. That is to say, this creates in integrating re-
lation some inequalities in respect of the criteria of being admitted to the
institutes of education. In order to repair these unequalities, the Sfate, resp.
administration may accept different systems of the admission to the institutes
of education, thus counteracting the social milieu. The system elaborated in
this way may, however, hurt the interests of other layers, namely the admis-
sion-prospects of the children of non-physical employees but increase the chag-
es of the children of physical workers to admission.

In the socialist society, the distribution of cultural goods resp. values is
also unequal. This is connected with the requirement that a wide range of
goods belonging here (e. g., qualification, preferential recreation) can also be
acquired for money, and so the distribution of income determinates the dis-
tribution of cultural goods and values, as well, ‘although in the socialist so-
ciety the difference between the size of incomes and the participation in the
cultural goods is considerably decreasing, perspectively weakening. This
means, in other words, too, that in the socialist society the rcle of income as
a tool transforms. Civilization, education are wanted values in the socialist
society, too, by the population. This is so, because education is, in fact, a
means of acquiring other values. In the socialist society the citizen takes ge-
nerally part in income, prestige, employment, political influence according to
the measurement of his education, although the above values are distributed
independetly of one another, i. e, not always -the same perscn takes part in
them. In the socialist society, therefore, the distribution of the above-men-
tioned wvalues is not accumulating and not coinciding. It is at any rate, to be
noted here that income is determined by thée working activity through edu-
cation. And even we should call the attention to that income is determined
not only by work but by other circumstances, as well. There belong to these,
e. g., in agricultural farms the quality of farming, the quality of soil, the
geographic situation of the co-operatives, the existence of household farming.
And this leads to that the principle: ,to everybody according to his work”
suffers an ,injury”. The above-mentioned circumstances enable, naimnely,
»overpayments” but also ,underpayments” (incomes) as compared with the
work, Education is important in the socialist society not only in intragene-
rative but also in intergenerative relation. The education even in intragenera-
tive relation (within a generation) is a factor determining professional posi-
tion and income. And as regards the intergenerative relation (between gene-
rations), the level of education highly depends upon the income of parents,
although the scholarship system modifies this dependence considerably. In a
society, however, where education is not gratuitous, this dependence conside-
rably exists. In intergenerative relation, therefore, the different education may
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appear as compared with the size of the income of parents and thus the size of
income has a state-stabilizing function, too, in the proportion of the size of
the income.

Taking into consideration that the distribution of cultural goods induces
clashes of interests, resp. these are objects of interest-controversies in the
socialist society, as well, the regulating part of the socialist State and admi-
nistration in solving the interest-conflicts is very considerable. The regulating
part of the socialist. State insures a privilege, if they permit some deviations
from the principles of talent and gratuitousness for the benefit of certain
layers. The cause of this legal privilege is the unequality of the social condi-
tions which subsists, for instance, between the layers of physical workers and
non-physical employees. It follows from this that, for ceasing legal privileges,
we should first weaken the economic-social foundations of these. The dif-
ferences in education — with respect to the differences in wages and incomes
similarly result in the formation of a different way of life. It is to be
established, at any rate, that education (knowledge) can be acquired not only
in educational institutes but also from immediate experience. Besides the
Ssanctified knowledge” there is also a ,lay knowledge”. It is shown by the
empirical investigations into the distribution of cultural goods that this is a
living problem.

In the socialist society, the income, standard of life of the social layers
groups and individuals is not only affected by the work carried out, however
fundamental be this factor, but also by other {factors, independent of
the performed work. Thus, for instance, the number of dependants, disease
or disablement, the level of education, the conditions in. the settlement, that
is to say the fact that the individual lives in town, village or farmstead. Here
can be classified the belonging to a region, too. Some social layers get —
owing to the different income relations — for instance a flat under more
advantegeous or disadvantageous conditions It follows from this that advan-.
tageous and dLsadavantageous that 'is different situations are formed in the

mode of living, as determined by the historicaily formed customes, as well.
This circumstance allots a task on the socialist. State, admmlstratmn which
this counteracts by forming social-political” principles and system. The pur-
pose of the social-political administration is, to liquidate the above differences
more and more, to decrease or eliminate the negative effects because in case
of unequalities these may lead to political tensions from time to time. We
find other conflict-inducing factors, too, thus e, g. in the relation between
producers and consumers. This can present itself in the form, for instance,
that the producer is given preference and this induces tension, Administra-
tion is also directed to reduce the political tension due to above circumstances.
It prevents, solves conflicts.

The distribution of material goods is also realized through the national
and territorial development policy, the system of areal development. The basis
of the administrative activity is here, too, the principle of proportionate de-
veloping. It is true here, too, that the beginning of tensions between the na-
tional and local territorial interests must be prevented with a right policy
and system of territorial development, by eliminating disproportionateness.

1 Ferge, Zsuzsa: A tarsadalompolitika fogalmarésl (On the concept of social
policy). In: TAarsadalmi tervezés és szociolégia, Op. cit, pp. 430—484.
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Engels emphasized, as well, that the appearance of the State also brought the
territorial restriction of people with itself. People were attached to the terri-
tory of the given State after its appearance, cbvioualy as compared with
other States; on the other hand the internal territorial division of the State
was formed, and this also means a peculiar areal restriction. The areal
localization of people is affected by quality of the are in question, as well. 1t is
therefore not a matter of mere chance if people from time to time change their
inner areal restrictions. One area has namely better, the other less good funda-
mentals. In the given area the structure of society can, of course, be also formed
in a peculiar way, that is to say, the class and layer relations and the conditions
of interest may also have peculiar traits. The areal fundamentals — the areal
interest, first of all the interests of producers and investers — cannot be
left out of consideration at investigating into the administrative activity. It
must namely be taken to consideration that the state organs also differentiate
and, within this, the administrative organs, as well. It follows from all these
that the activity of the administrative organs built up at different levels and
located in different areas — at any rate realizing the central will — is stain-
ed as a result of the peculiarity of the area. It is not to be questioned if
this staining is connected with the natural fundamentals, i. e. with those pre-
senting themselves in the area in question, more conceretely with the natural
forces but also with its being supplied with manpower. The function of the
administrative organization (and even its construction) is considerably af-
fected by the fact, under which natural conditions the population is active,
what kind its climatic and geographical fundamentals are. It is also to be
taken into consideration, anyway, that the administrative organization takes
also part in changing the environment. The activity of administrative organs
is also stained by how the ownership relations, division of labour, as well as
the methods and sizes of the distribution of goods in the area in question
take shape. In this connection, the public administrative activity is also af-
fected by what kind of professional branches there are in the area in ques-
tion and how the layer-interests of the personons of different trades and
professions in the given area take shape, change and levelop. In connection
with all these, the problem of social eguality and inequality in a definite
area, as well as the fact how the realization of the common interest takes
“shape, is particularly considerable. Administration, therefore, just as the State,
taken as a whole, is immediately determined and affected by the objective
factors, out of which economy is the final definite factor. This is namely the
factor that can break through the activity of the State, administration, as
well. In other words, this means that the economic development plays a de-
terminative role in regard of the State, administration, although the connec-
tion between both of these is of non-mechanical character. Economy affects
the activity of the State, administration, the administrative will, the power
of administration as a political power and the state interest as a political,
administrative interest decisively through the economic power and the system
of economic interests. It is by this, of course, not excluded that the State and
administration do not appear as independent economic factors.

The areal restriction has as a result the formation of areal interests. The
areal interests are first of all connected with the problems of the develop-
ment of the administrative area and this development can be eqgual and
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unequal as compared with other administrative areas. In connection, with the
existence, several questions are raised. It is gquestionable, first of all, if there
are in objective sense such areal interests or the areal dismembering simply
serves for making the administrative activity easier. It was demonstrated in
literature that the area takes measures as a carrier of real territorial inter-
ests and this is connected first of all with the development of the given area,
supplying it with establishments {including the economic and cultural estab-
lishments) and supplying the given population with (material, intellectual)
consumption groups.” Taking into consideration that there are really some
territorial interests, a further question is, in what relation this areal
interest is with the general social interest, how much it promotes the realiza-
tion of central interests, to what extent it retards, impedes the realization of
general social interests and aims '

On the basis of the former expositions the question rises, how the areal
interests exert their effect upon the activity of the socialist state, and within
this upon that of the administrative organs.

The socialist state can act in connection with the terr1tor1a1 interests as
follows. 2

The socialist State, in the course of determining administration, the po-
liecy of areal development, the economic system of areal development, can
partly induce such an economic system in wich material goods, social services
are drawn from some producing co-operatives functioning on different ter-
ritories, and distribute these centrally {at national or country level). The pub-
lic administrative organs exert, in this way, an economic activity, systema-
tically intervene in the economic activity and ensure the traffic of material
goods from the producer till the consumers in a sub- an superordinated, i
centralized system of bonds. In the course of this, they make economic de-
cisions, eithér with ad hoc character — taking into consideration the discre-
tionary points of view — or with normative character. In case of the latter,
the centre (ministry, county) determines the goods which are to be used in
own or local administrative competence on the basis of exactly fixed prin-
ciples. Consequently, it distributes not the goods themselves but, in fact, the
power of disposing of them, This is connected with the public administrative
decisions of (ad hoc) apportionment, of divided system and of mixed economic
- character. The relations between the levels of the administrative hierarchy
are formed in the economic system in the way that the independence of the
lower levels is of low grade and the independence of the farmers’. agricultural
co-operative is missing, there is no connection of mutual interest between
the farmers’ agricultural co-operative and the public administrative organs.
This solution may thrust into prominence the conflict between the central and
local organs, that is to say, the territorial organs may be unsatisfied with the

2 Kolos, T.—Szabdé, B.;: Op. cit, p. 322 ‘

N Szelényi, 1.: Regiondlis fejlédés, gazdalkodds, igazgatis (Regional develop-
ment, management direction). Budapest 1973 (Manuscript). Kdrpdti, Zoltdn; Terii-
leti hatranyok és az életforma urbanizdciéja (Territorial disedventages and urba-
nization of the way of life) (An example from County Békés), In: Szocioldgia 1972,
No. 4, pp. 504—525. Hegediis, Miklos: Gazdasagi fejlddés és urbanizicié (Economic
development and urbanization). Budapest, 1973, p. 34. In: Vérosszocioldgia. ‘Buda-
pest, 1973. :
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central organs what increases the consciousness of conflict whit the central
administrative organs, and even with other areas.

In the course of the policy of territorial development, the determination
of the system of territorial development, the administration of the socialist
State can, on the other hand, also introduce such an economic system in
which the values, loaded in sifu, will be used in the given area and the dis-
tribution of these within the community (e. g., county, community) will be
effectuated by means of market connections based on the interchange of
goods between the local economic units. The public administrative organs do
not ‘exert in this case any economic activity but make an effect with other
measures on economy. This solution decreases the conflicts between the local
administrative organs but nevertheless also induces some clashes of interests.

The administration of the socialist state may use, thirdly, the advantages
of both economic systems, shown above. This is connected with whether the
local council organs have or have no self-government — although this gues-
tion cannot be conceived one-sidedly as a problem of economy. In this country,
the councils — and in connection with this also the administrative organs —
are of self-governing character.® This means that the administrative organs
of councils make use of both above-mentioned economic systems. Partly they
form a considerable foundation of town development in the form of a general
financial assistance which enables first of all the deliberation and taking
into consideration of the local interests, resp. demands in the course of the
local economic decisions. On the other hand, however, the investments remain
centralized in the form of the aim-support of development. The power of
disposing over the material goods is, therefore, due not exclusively to the
central administration but the lower administrative organs also dispose of
that and it is thus possible that the local territorial interest relations have a
real role in making some decision concerning the area, as well. Administra-
tion may also be characterized by that this double economic sysiem is not
only realized in the relation of county and minisiries but also in that of
county and the organs of communities. There are some differences beiween
counties in respect, too, that the development of communities may be based
on ad hoc decisions or on normative ones. It can also be observed that there are
mixed solutions, as well.

The above-mentioned domain of problems, namely what part the
gocialist State, administration, has and in what way, in the development
of areas — apart from determining the territorial development system
— was approached in the way of empirical investigation® It was analysed,
what kind of influence the members of councils and the official employees
of administration exert upon the decision on development at county
level. And it was analysed, as well, with which interest-destributions,
which settlements some independent areal interests are connected. One of the
most important establishments is that the nembers of councils, and the em-
ployees in the administration, too, attribute but a symbolical importance to the
representative body in making the decisions on development at county level.
They evaluate the organs, resp. bodies of councils as only confirmative organ

22 Cf. with Par. 1, Art. 2. of Act No. L. of 1971,

B Szeqd, Andrea: Teriileti érdek, tertileti igazgatas és fejlesztéspolitika (Ter-
ritorial interest, territorial direction and policy of development). Budapest, 1974
{(Manuscript), p. 275.
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and attribute no influence to the specialized agencies and productive organi-
zations of local administration. It is not questionable that this requires further
investigation, and even one beyond the level of consciousness. It may be
interesting, too, that the members of councils denied during the investigation,
while the nembers of the administrative apparatus asserted, that the settle-
ments have separated interests, and even the members of council have pro-
vided the existence of settlemenis with a negative attribute. The truth is, on
the other hand, that the members of the council, themselves, too, mediate
group interests when, for instance, they visit the office-bearers and the emplo-
vees of the specialized agencies of the local administration in the affairs of a settle-
ment and not in those affecting the whole county. It is shown by this that
the clash of interests and the reconciliation of those, that is the integration
of different interests occur not in the corporative meetings of councils but
out of these. It was established by the investigation, as well, that the self-
assertion of communal interests — like the settlement interests -— is realized
first of all through the local administrative sections of county councils. And
it was also shown by the investigation that reality is not always synchronized
with legal regulation. This means, for instance, that an administrative organ,
taking place at an administrative level, can have independence according to
the legal rule, but in reality this cannot prevail owing to other factors. It is
not ques_fionable, either, that the historical factors, historical heritage, too,
take part in this process. The investigation has called, therefore, the attention
to that the distribution of the power of disposing, as an adjective right, among
the administrative organs is extremely important. The investigation drew
attention to the role of non-formalized ways, as well, in connection with de-
cisions.

Further on, we shall deal from among the external environmental factors
with the connections of public opinion with administration.

-~ ——-'- - - -3) PUBLIC OPINION-AND PUBLIC' ADMINISTRATION -~ ~ "~ ~

The revealing of the concept of public opinion and its main characteris-
tics is fundamental for investigating into the relation between public opinion
and the function of public administration.

In literature, there are to be found several oplmons and ideas in connec-
tion with the concept, nature of public opinion. ¥ Taking into consideration
the innumerable conceptions concerning public opinion, it is necessary to give
a generally acceptable concept «0f this social phenomenon, factor, because a
generally accepted conception, like this, may serve as a basis for investigating
the relation between public opihion and public administration.

Public opinion is primarily a value judgement in connection with a cer-
tain social problem, having its effect in the sphere of the everyday (practical)
consciousness. It is the product of a communication-process and is actualized
in its fullness in concrete situations. This is a very essential conceptual ele-

% Childs, H. L.: Public Opinion: Nature, Formation and Role, Princeton, 1965,
pp. 10—13; Bourdieu, F.: L’opinion publique n’existe pas. Les Temps Modernes
1973, No. 1. Haberman, J.: A tarsadalmi nyilvanossig szerkezetvaltozdsa (Change
in the structure of social publicity). Budapest 1971, pp. 339—359.
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ment of public opinion but alone not satisfactory. It belonge to the concept
of public opinion, as well, that public opinion elaborates the facts of society,
connected with the given social problem. This element of public opinion is in
an organic connection with the functions of public opinion. Grusin® differen-
tiates between more than one function group of public 6pinion, although not
exactly limited. The first group of funcfions appears in connection with the
effect of public opinion and public opinion has control, advisory and deciding
functions. The latter, however, may be disputed, The second group of func-
tions is connected with the content of the decision in public opinion. In this
sense we can speak of the evaluating, analysing, proposing and normative
functions (elaborating and stabilizing norms) of public opinion. It is shown
by .all these that public opinion is not only and not simply evaluating but is
a much more composed, complicated social phenomenon, having a multifold
effect, function in society.

Public opinion, as a social phenomenon, has some peculiarities,® the in-
vestigation of which cannot be left out of consideration at investigating the
connections between public opinion and administration, resp. the effect of
public opinicn con the administrative activity. The question arises: which are
these peculiarities. The first, very important peculiarity may be summarized
in that public -opinion is a very peculiar form of the social conscioushess in
which the elements of the everyday social consciousness are reflected in the
form of a ,mixture”. This means that public opinion takes an independent
place in the system of forms of the social consciousness. As it is well-known,
social consciousness has different forms, as e. g. political consciousness, moral
consciousness; legal consciousness, etc, Public opinion is however, not iden-
tical with any of these forms because there prevail in it some factors of such
character which are casual, subjective connected with the evaluated pheno-
menon {(affair), although public opinion is socially ‘_determined, too. The se-
cond, very important peculiarity can be summarized therein that public opi-
nion, as a social phenomenon, has the character of interest. It is known that
interest is nothing else than the connection of social classes, layers, groups,
individuals with their own vital condition, primarily with their needs, expressed
in the form of claims. Consequently, public opinion is connected with
social existence and the fundamental interests are connected with the class
structure of society. That is to say: the fundamental interest is the class in-
terest and consequently, in public opinion, too, the class interest is expressed.
Public opinion performs its functions according to class interests. Interests
are, of course, extremely differentiated. In the society there are, namely, dif-
ferent interests. Without differentiating the interests — what may be done
on another occasion, too, although differentiation could be made on the basis
of other criteria, as well — it can be established that we can speak of the
systems of the developing, approaching, departing interests of social classes,

B Grusin, B. A.: A vélemények vilaga (World of opiniona), Budapest 1971, pp.
108 et seq. Heberle, R.: also emphasizes the state-will-forming character of public
opinion. (Hauptprobleme der politischen Soziologie. Stuttgart 1967, pp. 301—310.)

% Kulcsdr, K.; A kozvélemény, mint szocioldgiai jelenség. (Puplic opinion as
sociological phenomenon). In: Tarsadalom, politika, jog. Budapest 1974, pp. 167
et seq. Szecskd, Tamads: Kommunikaciés rendszer — koznapi kommunikacié (Com-
munication system — everyday communication). Budapest, 1971. pp. 151—163. Fo-
dor, G.: Kbdzvélemény és értékorientacié (Public opinion and wvalue orientation).
In: Tarsadalomfudomanyi Kozlemények, Budapest 1974, No., 3—4, pp. 93—95.
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social layers, social groups. Interests, and among these the individual but also
social interests, as well, do not affect automatically the formation of public
opinion, The degree of recognizing the interest and the fact if we speak of
direct or indirect, nearer or farther interests, are of great importance in this
process. It is to be emphasized, too, at investigating into the system of inter-
ests that the interest-character of public opinion can be blurred by some
factors, — what can bear putative interests. In this process, of course, emqtions
obtain great importance. Seeing public opinion from the side of the structure
of interests, we may establish that in a society that socially differentiates, there
are many kinds of public opinion and we can differentiate dominant and
non-dominant public opinions. The third characteristic of public opinion is
connected with that public opinion is not of constant character, i. e., it fast
changes in time. Consequently, we cannot speak of a siate character of public
opinion. This is connected with that public opinion primarily appears con-
nected with a concrete phenomenon, a concrete event, that is to say; not ge-
nerally, this differentiates it from general feeling., Public opinion expresses
social conscience, always in connection with a concrete problem. Investigating
further peculiarities -of public opinion, we should like to emphasize first of
all (the fourth time) that public opinion is devoid of consideration and this is
connected with thai public opinion “is, in connection with some phenomena,
events, quick, superficial, creduous and uncritical, as well as it is of subjec-
tive character. These characteristics are connected with the state of conscious-
ness of society, the position of the social layers (the opinion of which is in
gquestion), with the character of the problem (to which the public opinion
applies.) It is to be established, namely, that the situation of social classes,
layers, groups often induces a contradictory conscions state owing to the his-
torical development. The subjective character of public opinion is in connec-
tion with the age of life and other factors, too, and it shows itself more
subjectively in connection with some films, theatrical events, novels than, for
instance, with State and law. In this relation the question rose that public _
opinionis; perhaps, not a ¢onscious phenomenon but of irrational, mainly
emotional character, i, e. that in public opinion prejudices play the leading
role and not rational factors. There were some opinions, too, that public opin-
ion is nothing else than a feeling to life, saturated emotionally by memories.
This is, however, not-acceptable. Although public opinion contains irrational
elements, we can find in it the rational elements, as well. With this is con-
nected a further — fifth — peculiarity of public opinion, namely that public
opinion may be organized or unorganized. In the public opinion appearing in
an organized form, consciousness comes much into prominence. The result of
this is also that public ‘-opinioij appearing in organized form, contains the
social responsibility for the opinion declared about an event, phenomenon, All
this also involves that the organized public opion is of less subjective charac-
ter because the connected organization filters out of it the subjective traits.
On the other hand, the unorganized public opinion is of more subjective, ir-
rational character. A very important — sixth — peculiarity of public opinion
is that public opinion is differentiated according to classes, layers, groups,
affected also by the political and legal — forms of consciousness. But public
opinion and iis political character cannot be narrowed down to the fact that’
public opinion would only be connected with political-state-legal phenomens.
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An idea like this is namely wrong because public opinion is manifested in
connéction with all the problemes. of social life. The opinion of R. Angelusz,”
according to whom: the manifestations of the different layers of population,
appearing directly or indirectly, on a massive scale, affecting the decisions
of government, or being affected by these, concerning some concrete question,
appearing in different forms of communication and containing different stand-
points are considered as public opinion, is near to the above-mentioned defi-
nitod — although his approach is very considerable from the point of view
of our theme. This definition emphasizes otherwise rightly that public gpinion
is connected with a certain social problem, that it has some functions (action-
reaction, directly and indirectly). But it does not emphasize that public opin-
ion is a peculiar form of social consciousness, that it is of interest-character,
changing, impetuous, superficial, credulous, uncritical, resp. that it may also
appear both in organized and in unorganized forms. It emphasizes, én the
other hand, rightly the differences between public opinion and the sentiment
of people (popular feeling, as well as communal opinion), the social conditions
of their formation, and expounds remarkable ideas about the types of public
opinion, manifestations of public opinion, as well about its actuality and pub-
licity. )

He regards as current of the present day the circumstance that leads to a
mass interest in connection with some event, emerging thus from the multi-
tude of public opinions, where the indifference towards the event (object) is
of limited character and the proportion of those having no opinicn is low,
on the other hand, the demand on the information connected with it is high
and the communication is massive. The timely public opinion is also charac-
terized by the sharp polarization of opinions, the clash of the opposite opin-
ions and that these appear at the institutional instances, as well. Concealed
(latent) is, however, the public opinion that is not expressed at the instances
of the expression of views or only sporadically, resp. only as a declared opin-
ion. The declared opinion may differ from the real one and then the real
opinion is circulating in the intimate sphere. It follows from this that the
latent opinion does not mean passivity because it is expressed in human con-
duct in an active form, as well. As regards the so-called resting public opin-
jon, it does not mean anything else than such a public opinion that exists
in a massive form and concerning a definite concrete question but it is char-
acterized by a low level of timeliness and publicity, i. e. the shown public
interest turns away from the given concrete question, there is no interest
shown towards the question, although it may be an object of sporadic con-
versations but not necessarily in the intimate sphere. And the preferred pub-
lic opinion is characterized by that the formed opinions become but rarely
objects of the public interest. But these domains of questions — owing to
their particular official taking into consideration — systematically engage the
attention at the organized instances of the expression of ideas and the given
domain of questions (events) can, therefore, arouse the public attention, again.

The above-mentioned types of public opinion do, as a rule, not occur;
of course, in their clarity and even, one of them can be transformed into
another and there can be among them because of the transitory types, as well.

7 Angelusz, R.: Kozvélemeény és tarsadalom (Public copinion and society). In:
Valésadg 1976, No. 11, p. 6.
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It is our opinion that in the course of investigating into the relation of
public opinion and public administration, attention is to be paid to the above
typifying. It is namely really shown by the empirical investigations that a
considerable number of population have no own opinion on several problems,
thus either on public administration generally or on certain objects of the
administrative activity. The possession or non-possession of opinions is, of -
course, considerably determined by the level of obtained education, by sex,
and town or rural environment. The number of those who have own opinions
may, at any rate, be raised by higher education or if the inquired are males-
and townspeople. But the existence of opinion also depends upon the quality
of the object and how it affects the interests of the wide ranges, layers of
population. And this can be differentiated .-among the pecple. We meet pheno-
mena, too, where the questioned people have no opinion but nod their assent
to the possible answers offerred by the given question. With this they wish,
in fact. to conceal that they have no opinion. We have met cases, too, when
not the real opinion of the questined one appeared in the possible answers.
On the other hand, the declared missing opinion does not mean always the
want of any opinion. It may mean, as well, that he (she) wants to avoid the
answer to a question. It is to be established that the high proportion of those
having no opinion is, in this way, one of the indices of the latent public
opinion. '

We may speak in connection of administration; as well, of crystellized or
hesjtating opinions. resp. of open or concealed missing of these. Those having
a crystallized opinion c¢an or do namely take a considerable part in the for-
mation of public opinion in connection with administration. There belong here
the citizens who consequently stick to their opinion, in whatever form the
fuestion might be raised them in relation of a concrete object. The crystal-
lized opinion depends upon school education most strongly, where the divi-
ding line is the completion of the eight classes. It also depends upon the place
taken in the professional hierarchy the quality of intellectuals (upper-level.
" leaders). This type has obviously a higher part in forming public opinion in
connection with administration, as well, than other types, for instance those
with hesitating opinions (who do. most adhese consequently to their declared
opinion but their deviation from that is comparatively moderated),

It is indisputable that the value-orientation is one of the central elements
of public opinion because it takes part in the formation of that and in the
evaluation of the given public opinion by others — behind what classes,
layers and the interests of these are hidden. But we are not dealing here
exhaustively with the question of value-orientation, however important it is
to emphasize that the questionary method alone is not sufficient for becoming
acquainted with public opinion, even in case of investigating State, admi-
nistration, and public opinion.

From the point of view of the public opinion which is connected with the
administrative activity, the information, level of knowledge and the felt needs-
of population to be informed are fundamental.”® The information of popula-

2 Afandszjev, V.: Tarsadalmi informéacié és tarsadalomirianyitas (Social in-
formation and the direction of society) Budapest 1978. Partmulaxly p 316. Fodor,
G.: Inform. Op: cit. p. 84
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tion may be realized by administrative organs at different levels: institution-
alized and non-institutionalized. Population can be informed by communica-
tion, In the course of communication, the following kinds of information can
be passed towards population: a) some information orienting that on the way,
means of the administrative activity, b) some information, orienting that on
values, bias, aititudes of the administrative employees.

The information of citizens by the administrative organs can be realized
on more than one line. e. g., the information of the central administrative
organs is primarily effective through the media of mass communication: press,
wireless, and television. Through these informative media first of all the
information connected with the way and means of realizing the administrative
activity reaches citizens. Through the canals of social organs, e. g. trade unions,
a considerable quantity of imformation can also reach the population.
Along this line of information, first of all the information, connected with
the activity of the administrative employees can reach citizens. Through the
non-official canals (non-formalized ways) partly the information connected
with ways and means of the administrative activity, partly those containing
particularly the values, attitudes of mind of the employees of public admin-
istration reach the citizens, primarily in verbal way.

Citizens can get information from administrative employees in different
staffs, in formalized ways, as well. The level of information is a function of
several factors. The informed state of citizens depends, for instarice, on the
claim of population to be informed, its capacity of receiving information, the
quickness of information, the ability to elaborate information, and the dis-
tortion of information, Public opinion can namely become paralysed for lack
of information, and the overinformation of population may lead to that the
results of information cannot be appraised. The information streaming to the
population through non-formalized canals is enabled by personal, friendly,
as well as interest-connections. A system of information like this develops
first of all if the information does not stream suitably through the formal-
ized canals of communication towards the population on the activity of ad-
ministrative organs. In this case is, namely, the information streaming to-
wards the population in non-formalized ways of the character filling a gap.
And even its character is to regulate the behaviour, in respect of the conduct
towards the administrative organs. The information streaming through non-
formalized canals may forward and disseminate als¢ some knowledge en-
abling inspection into the atmosphere of the place of work of the administrative
employees, the conduct-system of those working there. The non-formalized
system of information can namely complete the formal system of communi-
cation towards the population, although even these may filter the informa-
tion. The information presenting itself in a non-formalized system of com-
munication can also indicate difficulties and possibly irregularities, as well.
All these can lead there that beyond completion and filling gaps, the infor-
mation appearing through the non-formalized canal of communication. may
even modify the information streaming trough the formalized canals towards
the population. The information directed towards the population can be
modified by several factors from the part of the administrative organs which
are connected with the hierarchical construction of the administrative organs.
The modification of infermation is also in connection with the activity of
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different non-formalized groups being active in the organization of public
administration because these may evaluate the official information peculiarly,
may remodel, change, decrease, resp. increase the expected and planned effect
of them.” :

Lenin has emphasized that the information of population on the work of
administration as an essential characteristic of the socialist democracy. And
the information of society is also in a close connection with the principle of
publicity. Lenin had already in 1903 sharply disapproved that the organs of
the bourgeois administration functioned without the knowledge of people
which was the serf of officials.® This was the factor, emphasized Lenin, that
resulted in the detachment of citizens. He established as a fundamental prin-
ciple that everybody has to know what goverment and generally administra-
tion thinks.

In the socialist soc1ety citizens must have enough information for being
able to declare opinion of the work of public administration. Information, at
any rate, must be such that it communicates the real facts on the work of
the administrative organs. From this point of view, it is to be referred to
that the domain of information is much wider than the principle of publicity
because publicity in itself does not communicate anything with citizens. That
is to say, it is possible that there comes a situation in wich the function of
administrative organs is public but citizens have almost no information on
the work of the administrative organs. It follows from this that the informa-
tion on the activity of administrative organs must primarily spread on the
initiative of administrative organs. In this way a general opinion can be
formed e. g., on the resting public opinion. The information obtained from

the organs of public administration is, nameley, a stimulating force in the

development of the administrative knowledge and skill. It follows from this
that information is necessary in order to that citizens learn the practice of
public administration, recognized its work or, as Marx Weber said, acquire the
knowledge of public service. The higher, therefore, the degree of giving in- .

Tormation is, the higher is also the degree of the informed character of
public opinion, as well. The. information on the activity of administrative
organs promotes the expertness of .citizens in administrative affairs, develops
their political and legal knowledge so that they should be also to evaluate
the social events independently. The information, directed towards citizens,
must give communication on some concrete social problems. It can namely
promote in this way alone such a-tranformation of public copinion Wthh can
later be taken into consideration in its work.

The possible sccial control over the administrative activity of the organs
of public administration. Without being informed, public opinion is namely
not in position to held under supervision the organs of administration. For
this, it must, of course, have some data because it is impossible to carry out
any real administrative control without any data. It is rightly -emphasized

M Kulesdr, K.: Az ember és tdrsadalmi kérnyezete (Man and his social en-
vironment). Budapest 1969. p. 348, Kulesdr, K.: Szocioldgia (Sociology). Budapest
1972, p. 110. Buda, B.: A kézvetlen emberi kommunikacié szabalyszeriiségei (Re-
gularities of the direct human communication). In: Témegkommunikaciés Kutaté-
kizpont, Szakkdnyvtar, Budapest 1974 — Simon, H. A: Applying Information to
Organization Design, Public Administration.Review, 1973, No. 3, p. 368.

30 Collected Works of .Lenin, V. I. (Hungarian), Budapest 1975, p. 128.
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by K. A. Safarov that the more society will recognize of the work of state
organs, the more these organs can count on public opinion and may depend
on that, the more the mentioned organs get into such a position that all their
activities will be evaluated, appreciated by public opinion.® The information
on the activity of administrative organs is at the same time, — a means for
making the administrative employees recognize the needs and interests of-
citizens, as well. The prestige of administrative organs cannot be imagined
without -informing society of their work. Thus their prestige will, namely,
be higher and an administrative organization with prestige can only count
on that public opinion approves of its activity.

It is an important question, on which concrete affairs the administrative
organs must primarily inform citizens. By this is raised the problem of the
structure of information, as well. The formation of the structure of informa-
tion supposes the revelation of the level of knowledge of the population, as
well, establishing what information claims are laid by citizens in respect of
the work of the organs of public administration. We agree with the suppo-
sition of K. A. Safarov that the informative model on the activity of admin-
istrative organs should be created. This model of information may be the
basis both of legal regulation and of the practical activity. The legel regula-
tion of the activity of parties taking place in. the informative process is
really necessary. Taking into consideretion that the activity of the different
subjects is to be regulated, it is important that we outline the structural el-
ements of the informative model. According to K. A. Safarov’s opinion, the
informative model has first of all the following important elements:

Population should be informed on:

a) the economic plans and the results of their éarrying out;

b) fulfilling the directions required by the electorate and the results of
this; )

c) the motives of appointing, moving, dismissing the leading persons;

d) content and character of the letters received from the different citi-
zens and social organizations;

e) fate and results of the issued decisions and different resolutions.™

The above informative model indeed outlines the considerable points of
information that are necessary for the development of public opinion concern-
ing a given field of problems. This model can, however, be made still better
resp. more concrete (e. g., according to the subject, object, etc. of the com-
munication of information). It is a further gquestion, namely. in what form
the information belonging to the elements of the above-mentioned informative
model, is communicated. We think that the informative model cannot dis-
pense with fixing, either, at what instances it is practicable to give the dif-
ferent informations. It is very important, in our opinion, too, in connection
with the quality of information, to take into consideration the following
statement: If people can give an answer, echo to the information, that is an
important péculiarity of the well-functioning public opinion.® The delibera-

31 Sgfarov, R. A.! Informirovanie naseleniva o deyatelnosti gosudarstvennykh
organov, SGP 1974, No. 2, p. 24.

3! Safarov, R. A.: Op. cit. p. 26. .

3 Satarov, R. A.: Op. cit. pp. 26 et seq.
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tion of the information received must, of course, always be made possible.
It can be ensured in this way people compare informations with their own
claims, interests, their fulfilment.

It is connected with these, as well, that public opinion presents itself -
first of all in the course of the preparation of administrative decisions con-
cerning the activity of administrative organs. This also means that public
opinion gets into touch with the activity of the organs of public administra-
tion through the leading levels of these organs. It the public opinion directed
towards the administrative organs different sociagl interests, needs, resp. claims
~are formulated, the taking inio consideration of which may be fundamental
from the point of view if the activity, decisions of the administrative organs
are right but also from the point of view of the situation of the dependence
of these organs.

The declared opinion of citizens has, of course, several peculiar charac-
teristics and, in this way, public opinion, due to its function, may result se-
" veral effects in connection with the activity and decisions of the adm1n1stra-
tive organs. These effects are the following:

1. Public opinion can call our attention to the defects, gaps appearing
in the work of the organs of public administration;

2. Public opinion can suggest methods, means in order to show the way
of eliminating or modifying the defects and mistakes of the work of the
administrative organs; ‘

3. Public opinion can contain some ideas concerning the right solution of
some field of problems, independently of whether these are necessary or not
under the given conditions®

The above phenomena are or can be, of course, in a close connection with
the prejudices contained in the everyday conscience or similar phenomena.
Consequently, we must pay attention to this in the course of investigating
the above effects. Speaking more concretely, public opinion can also contain,
beyond the expression of the right claims, interests, wills, — not righ claims,
pufative inferests, wrong evaluations. These must be filtered out™ of it.” The
information obtained from public opinion, after being evaluated in this way,
can be connected with the formation of administrative decisions. K. A, Sa-
farov, at investigating into the effect of public opinion, takes into conside-
ration the main elements, functions of the activity of the administrative organs.
He separately deals with the connection between some functions of the ad-

¥ gavarov, R. A. performed a public opinion poll in the Soviet Union which
is interesting in connection with the decisions of the organs of public adminis-
tration, as well. - He posed the following question to 1500 workers:  ,Who should
participate, in your opinion, in the elaboration of the decisions of executive com-
mittees, departments, and offices? (Mistake; 4- 3 per cent). The answers given to
the question are: The following have to participate: the co-workers of the execu-
tive committees, departments, offices (16 per cent); the representatives of television.
wireless, press (5.8 per cent); the experts who have the special knowledge necessary
to the investigated question (23.2 per cent); the leaders of factories, works, insti-
futions (9.2 per cent); the deputies of the councils of territorial, district, town,
village settlements (14.6 per cent); the street, parent and other social committees,
boards and councils (8.6 per cent); trade unions, the organs of Komsomol and co-
operatives (7.4 per ceni); the population of the area, district, town, settlement or
village (9.6 per cent); no answer: 4.6 per cent. Cf.: Safarov, R. A.: Obshtschest-
venlx;)oe mnenie vyrabotka upravlentcheskikh reshenij. Pravovedenie 1972. No. 5,
p
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ministrative organs and public opinion. This paper is investigating into the
effect of public opinion on the activity of the administrative organs rather
generally, analysing mainly its effect on the administrative decision and leav-
ing in the course of this out of consideration (e. g., the function of acquiring
information, the planning function, the organizing function at dividing labour,
the co-ordinating and control-functions), as well as the hierarchical levels of
the administrative organs. Later on, however, it will be necessary to inves-
tigate into the effect of public opinion, for instance, on ministries, the organs
at county level, the administrative organs at town level, etc. Among the points

of view of investigating the effect of public opinion on administration can .

take place the direct and indirect effects, as well. K. A. Safarov has —
rightly — also investigated into how public opinion is evaluated by the
employees of public administration {leaders and those attached to the ad-
ministration for service). In the course of investigation, he took also into con-
sideration that the readiness to compliance can be missing from administra-
tion — as it is also missing from any other organization — and it therefore
resists to” the external phenomena, thus to the effect of public opinion, as
well, It follows from this that administration has -some comparative indepen-
dence. As regards public opinion, it can be said of it that it also has some
self-movement, seli-regularity — what can, of course not be regarded as
absolute. It is shown by the empirical data that in the Soviet Union the
employees of public administration attach a considerable value to public
opinion because it refers to mistakes (42.3 per cent), calls the attention to
mistakes (20.8 per cent), demonstrates the ways of eliminating mistakes (19.8
per cent), advises the way of solutinon.® The data of this investigation are
also instructive that show how the officials evaluate public opinion from the
point of view of realizing the administrative functions. From this point of
view the main consequence is that taking into accout and utiizing public
opinion are evaluated in a different way by the administrative leaders and
the experts working in administration.

It is shown by the Hungarian investigation, in the course of which 53
members of the council and 352 inhabitants were questioned in a town, that
the opinion of inhabitants was not known by the makers of adminisirative

35 Safarov, R. A.: Obshtschestvennoe mnenie i funkcii gosudarstvennogo up-
ravleniya. Pravovedenie 1974, N. 4, pp. 21—30. The answer to the following ques-
tion was also interesting: ,,To what extent take, in your opinion, the executive
committees, departments and administration intc consideration the opinion of
population?” The answers are:

: Employees of Population of the organs
Degree of taking into consideration of administration

answers in percentage

1. taking into consiederation fully - 5.4 6.9
2. taking into consideration partly B80.8 55.1
3. They do not take into consideration 4.0 114
4, it is difficult to answer 7.6 22.3
5. no answer ‘ 3.2 4.3

Sum total: 1006.0 100.0

(Saferow, R. A.: Organy gosudarstvennogo upravleniya i obshtchestvennoe mnenie
naseleniva. SGP 1875, No. 1, pp. 20—27). ’ ‘

34



- decisions, in case of communal, developmental decisions.® Further on, in the

course of the investigation, the great majority of inhabitants did not claim
the declaration of their opinions before the administrative decision was made.

It can be established in connection with the first finding, that the admin-
istrative organs can measure needs even independently and can form a de-
velopmental program. Thus skill, expertness — it seems so — make superfluous
public opinion. In connection with the second finding, we may establish that
the consciousness of competence, the claim to participate in the decisions of
public administration are missing from the population. And even if admin-
istration knows the claims of the given community, these claims only make
their way by chance, resp. individually. It was also shown by the investiga-
tion that the members of the council not always know the most general
claims and base their decisions first of all on their own local knowledge.
They don’t discuss the diverse claims with their voters and don’t qualify,
classify the manifold claims with the help of these.

“The knowledge of public opinion, as seen from the above-mentioned
examples, is useful from the point of view of the administrative activity,
resp. decision. Just therefore, the taking into consideration of public opinion
is to be ensured in higher degree, filtering out of it the false consciousness
{the pseudo-public opinion, the public opinion of influential groups). It is,
however, to be established that every kind of claims cannot be satisfied even
if public opinion were known. But it also cannot be left out of consederation
that, by taking into consideration the general claims, the contentment with
the decisions of the administrative organs increases, they bring administration
nearer the population. The culture-level of citizens, the level of their knowl-
edge concerning administration, must however be raised up to these, in order
that citizens can use their rights. It is shown by measuring the level of
knowledge of public law® that. political knowledge depends upon social stra-
tification, as well as upon the level of school education. Thus, in order of
succession, the level of knowlege is affected by the level of schocl education
in University, middle schiool or eight” clagses 6f thie $o-called general” schiool”
And as respects the social stratification, it may be ascertained that knowledge
considerably decreases descending from the intellectuals (intelligentsia), alth-
though sometimes it can be observed that in case of certain themes where the
matter in question is a problem that immediately and strongly affects the
interests of definite groups of people, the members ot these groups have
higher knowledge in this relation than the members of other groups even
with higher school qualifications. The concrete opinion may namely be based
on a different level of information. Some people have even an opinion: in
such themes on which they have no elementary information, either. The in-
formative foundation of opinions can partly be ensured by raising the level of

‘school qualification and by creating in this way the equal conditions that are

¥ Laki, Teréz: A lakossig véleménye a vAarosfejlesztési déntésekrsl. Felmérés
egy alfoldi varosban (The opinion of population on the town-development decis-
ions. Survey in a lowland town). In: Szocioldgia 1974/3, p. 387. Angelusz, R.—Vdradi,
L.: Kisvaresi kézélet (Public life in a small town), In: Informécic’ytél a kozéletig:
Op. cit. pp. 179, 227.

¥ Kulesdr, K.: A jogismeret vizsgilata (Investigation into the knowledge of
law). Budapest 1967. In: MTA Allam- és Jogtudomanyi Intezet Kiadvanyai. Tar-
sadalom és jog. No., 1. p.. 23.
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pecessary for taking in the information, and partly by intensifying the efforts
of strengthening the rate of news-consumption. The levels of satisfaction or
dissatisfaction with information must, of course, always be examined, although
a higher satisfaction cannot reussure administration, either.

Returning to the functions of public opinion, we have first of all to call
the attention to its historicity and, together with this, to its volitional charac-
ter. ,,In such a phase of the socialist building — writes Gabor Fodor — when
not only economy but the whole public life is characterized by over-central-
ization, there is some public opinion but a functionless public opinion the
pressure of which can anyhow be felt). At least all its formal functions serve
for sustaining such an apperance, as if the decisions essentially affecting the
living conditions were created with the approval of an entirely unitary public
opinion”. Therefore — writes he — ,the socialist State does not liquidate in
the above-mentioned period the idea- inherited from the bourgeocis society
according to which the modern State needs a ligitimation by public opinion
under any conditions, on the contrary, it confirms this consciense by refer-
ring constantly to be supported by a uniform public opinion in every major
political question”® In such a phase of the socialist construction, on the other
hand, when ,the political publicity develops"’, the structured nature of public
opinion becomes visible — what does not mean that there was no uniform
public opinion in essential affairs — and, with the more vigorous development
of the socialist democracy, the problems of the real functions of public opi-
nion comes into prominence. The legitimizing function of public opinion
becomes problemnatical — as public opinion is structured, not uniform — and
the formation and preservation of a belief, like that, may only be realized
by a manipulation, although the approval by public opinion is no condition
of the socialist society and State, either. Taking into consideration Safarov’s
investigations, as well as the establishments of Grungshin and G. Fodor, and
starting from the-vclitional character of the functions of public opinion, we
can see them mainly in control {revealing mistakes) and advice {(making sug-
gestions). The evaluation and analysis, emphasized by Grushin, are the
‘inner immanent characteristic of the former, i. e. control and advising func-
tions. In case of the advisory function. at any rate, the false, non-rational
conscious elements must be filtered out of public opinion because advising
(suggestion) — for being somewhat usable -- must reflect a confinable, sup-
porting-opposing will. The controlling (mistake-revealing) function must in-
volve the restriction of power, as well. There are, namely, in socialism, too,
some bureaucratic elements of exerting power that have need of restriction.
But this function can also participate in ensuring the hegemony (leading role)
of State and administration. , It may generally be said — writes G. Fodor —
that the stronger public opinion prevails in socialism. the more vigorously
hegemony is effective opposite to exclusiveness, and vice versa: the more the
state must make an effort to have exclusiveness, the less it can tolerate the
institutionalized existence of public opinion™ As publie opinion is primarily
connected with decisions and conducts affecting the conditions of life, and in
connection with these it exerts some pressure in certain direction, state and

3 Fodor, G.: A kozvélemény és értékorientacidéi (Public opinion and its value
orientations). Op. cit., p. 97.
¥ Fodor, G.: A kbzvélemény, etr Op. cit, p. 99.
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administration have also to reckon with it because an existing force is in
question. On the other hand, we cannot speak of a deciding .and norms-ela-
borating function of public opinion — as Grushin does — because public opin-
ion can only support and analyse something, even in the course of control-
ling and advising, although it has a confirming function, too.

In the relation between public opinion and State, resp. public administra-
tion, we never must leave out of consideration that public opinion first of all
declares directly the will of those who take part in making the decision of
State and administration in the problems essentially affecting the conditions
of life only indirectly — through the soc1ahst system of the representative
democracy.

" The interests, needs, claims, opinions expressing public opinion are also
»drawn into” the public administration by several organizations. Among these
all the organizations belonging to the political system can be found, their
co-operation in this process is considerable. Further on, we shall speak of
these organizations.

;) THE CITIZEN, THE SOCIAL-POLITICAL ORGANS AND PUBLIC
ADMINISTRATION

From -the point of view of influencing the activity of the administrative
organs, the individual (citizen) and both types of the social organization (those
of political and of non-political character) are considerable but we are dealing
with the individual and the social-political organizations.’® The social-political
organizations — and through them the individuals — have namely an out-
standing importance in respect of their effect on the aministrative activity.
The social-political organizations, like e. g. the party and frade union, as
well as the youth organization, mediate first of all the general interests,
claims, activity of some class or layer of society®! towards the administrative
~organs. The social-political” ¢rganizations are "active” with the “purpdse,” too, ~
that they can contrel, affect the state organs, within these the administrative
organs, in order to make realize by these organs their own policy. On the
other hand, the effect of the social-political organization on administration
mediates the effect of individuals, as well.

In the socialist society, from the point of view of forming the state tasks,
‘the organs of the state, and among these the organs of public administration,
as well as the social-political organs form functionally a unit, although there
is division of labour between the single organs. The human behaviours reali-
zing both organizational systems are in this way connected closely together.

“ Kulesdr, K.: Az ember és tarsadalmi kirnyezete (Man and his social en-
vironment). Budapest, 1969, p. 217. Zawvadszki, S.: Az allampolgiarok részvételének
formai a szocialista allam kormanyzasaban. (Forms of the participation of citizens
in the government of the socialist State). In: Res publica 1973/1. vol. XV, p. 139.
Kulesdr, K.: Laikus részvétele a szervezeti dbdntésekben (Participation of laymen
in organizational decisions). In: Szocioldgia 1972, No. 3, p. 217. Tikhomirov, Yu.
A.: Upravlenie gasudarstvom: obshtchestvennye i professionalnye natchala. Pra-
vovedenie 1974, No. 2, p. 7).

4 Wirth, A.: Erdek és ideclégia a szocializmus épitésében (Interest and ideol-
ogy in the building of socialism). In: Erdekviszonyok a szocializmusban. Buda-
pest, 1973, p. 14.
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The different social-political organs, at the same time, connect the individual
citizens into the process of affecting the administrative activity, the prepara-
tion and carrying out of the administrative decisions.

The social-political organizations are, in this way, such mechanisms
through which the citizens individually but also their definite layers and
groups, as well, can exert an effect in different degrees on the administrative
organization, its ‘decisions. The social-political organs are therefore very im-
portant among the several factors affecting administration.

The social-political organizations — as emphasized by C. A. Yampolsksys
in another relation® — play a considerable part in satisfying the fundamental
rights of citizens, as well as their interests (claims),

The social-political organizations take a part — from among the funda-
mental rights of citizens — particulary in the realization of the righ of
participation in the political life, the right to work and social supply, resp.
to take a rest, as well as the right to innovation. Thus, for instance, the
members of the social organization have an effect on the formation and
function of the organs of state power, e. g. on the composition of the election
committees, the selection of the parliamentary candidates, they may be mem-
bers of these committees and take part in the debate of draft bills, as well
as of other central draft decisions. It can generally be said that every social
organization promotes the realization of civil rights, obviously corresponding
to its profile, although the individual wishes to reach by entering the social
organization not primarily the realization of his civic rights but his indivi-
dual interests {(demands). Thus, for instance, by entering the youth organ-
ization, the claim to collectivity and the unity of activity is satisfied.

An' important task of the social-political organizations is also the satis-
faction of claims of the individual which are extremely differentiated. Con-
nected with this, several associations function. In this relation the question
can primarily be raised, how the social organization affects the formation of
the individual interests (claims) of its members, what its effect is on them.
It may generally be established that social organizations may awake, instigate
the realization of verious claims of their members both within and outside
the organization. Thus, for instance, the youth organization, and even the
trade union, may play a considerable role in satisfying, stimulating the ac-
tivity-claims of its members, first of all by ensuring their participation in
the social-political activity. From this point of view the knowledge of the
situation of democracy, prevailing in collectivity, in the social organizations
is extremely important, as well as the practical realization of that. It is not
_questionable that if the activity of the simple members is replaced by the
overactivity of the leaders of the social organization, and this can push into
the background the unfolding of activity of the members of the social or-
ganization. '

The legal rule can regulate several sides of the above-mentioned tasks.

i Yempolskaja, C. A.: A tarsadalmi szervezet, a jog, az egyvén (Social orga-
nization, law, individual). In: SGP 1976, No. 3, pp. 15—22. Tvanov, E. A.: Also
emphasizes that trade unions are the fundamental form of drawing workers into
the direction of state and social affairs, although their place in the political system
has got new peculiarities under the conditions in the state embracing the whole
population, cf.: A szakszervezetek a szocializmus politikai rendszerében (Trade
unions in the political system of socialism). Budapest, 1977, pp. 79—83.
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From this point of view it is particularly important to investigate whether
the legal rules are sufficient in this field and whether they have enough
efficiency.

From among the social-political organs, in the socialist somety, thus in
our country, too, the Marxist party emerges. The Marxist party performs the
direction of sociefy in the interest of the whole society. Depending from the
degree of composition of the political system, it forms the socialist society in
particular forms, relying on the scientific results,™ The party-direction of the
activity of the organs of public administration is at the same time the canal
of the participation of citizens in administration, the influencing of admin-
istration, as well. The Marxist party, as a mechanism mediating the class and
layer interests of society towards the administritive decision, is also a definite

rganization and as such, is organized hierarchically, like the staie organs;
it has an administrative apparatus too, which has a great importance in
forming and carrying out the policy of the party. As it follows from the
hierarchical organization, there are different organizational levels within the
communist party, too, having different powers of deciding and acting on the
basis of the principle of democratic centralism. Within the communist party,
the prevalence of democracy ensures the participation in making the diffe-
rent party decisions and enables the free debate, the expression ot the mem-
bers’ own opinion but the minority is obliged to subject itself to the majority
and the decisions of the upper party organs are obligatory to the lower party
organs as well. Deciding is anyway divided within the communist party, too.
It is, therefore, an important question, how deciding and the division of
competences is formed between the party organs at different levels. The
division of deciding is expressed between the central and local organs and in
the relation of local, intermediate and lower organs, as well as between the
elected corporate bodies and the different ,,administrative” departments The
decisions of party organs, similarly to the decisions of the state organs, are
connecied with problem fields within and outside the party. The decisions
in- personal” questions- are ~particularly impoertant in "both fields of problems.
The economie, political, cuitural and ideological decisions, standpoints of the
party organs in non-personal guestions, as compared with the administrative
and generally the state decisions are of more general, global and strategical,
rather programme- (project-) character.” In this relation, the administrative

4 Pozsgay, Imre: Gondolatok a partszervezetek dintési mddszereirdl. (Thoughts
on the deciding methods of the party organizations). In: TAarsadalmi Szemle

1970. No. 3. (He emphasizes that science and expertise need rely on the on the

opinions of-scientists and scholars but this is not the only réguirement of pohtlcal
decisions. In the course of making political decisions, it is important to invéstigate
whether the conditions of realizing those are ripe under the given conditions. In
this way, the scientific and political interests must be reconciled at making de-
cisions: this may modify the effect of the results of science. It follows from this
that experts cannot replace party democracy (party public opinion), although this
need not be taken into consideration at deciding any smaller or larger question.
The connection of scientific and political points of view ought to be ensured by
the good co-operation of the elected and ,executive” party organs (the apparatus},
where policy is represented by the elected body, and expertise is, by the party
apparatus. (Referring to political interests, any suggestion, even if right from
both points of view, can of course be rejected).

“ Markov, M.: 'Szocializmus és tarsadalomiranyitas (Socialism and the d1rec—
tion of SOClety) Op. cit., pp. 290—337.
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decision and generally the state decision, as well, is more concrete, more
woperative”. The decisions made by the corporative organs of the party are
more general, more fundamental than the decisions of the administrative
departments, both at national and at regional (county-town-village) levels,
The communist party, as mentioned above, plays a mediating role, too,
in the relation of citizens and administrative organs® The party — makes
nemely possible that through it both the party-members and non-party per-
sons exert an effect on the activity of the socialist State. In the political ac-
tivity of the Marxist party the effect of society manifest itself towards the
socialist administrative organs, in the course of mediating the interests of
classes, layers, groups. This mediating role of the Marxist party manifests
itself through the decisions concerning the policy to be followed. The com-
munist parties exert their power in the way of making different political
decisions and these political decisions are obligatory to the party members
working in the administrative organization.® It follows of all these that both
the socialist state and the administrative organization are institutions made
function by the citizens through the communist party, as well, determining
what they have to do. It is of fundamental importance, too, that the key-
positions of the state. It is not possible to agree with such an opinion that
challenges the leading part of the party in the form of guestioning, whether
or not it is right that be decisive influence of the citizens of the socialist state
on the activity of the socialist administrative organs can ,only” be mani-
fested through the communist party:¥ The protagonists of this opinion think
that this phenomenon — restrichts the imitiative of the citizens of the soci-
alist State. They regard therefore as right if the will of individuals, resp.
citizens manifests itself immediately in connection with the administrative
organs. This conception is connected with that the communist party does not
contain all the citizens. But we cannot accept this conception because it leaves
out of consideration the limits of the individual participartion of citizens and,
at the same time, the advantages of the participation of individuals through
the party organs. On the other hand, it cannot be accepted because, apart
from the party, other organs also ensure the participation of citizens in public
adminisiration. Among these organs, the organs of state power are also to
be mentioned. It fellows from this that the party does not monopolize the
influence on the activity of administrative organs. ,The party unfolds and
mediates not only the wills of party members but also those of nori-party
men to the administrative organs. The leading role of the party as well as
the mediation of the will of citizens by the party to the administrative organs
is mecessary. It is necessary because the citizens not always recognize at once
the essence of the happening social process and they can less initiate such
processes. It is true, as well, that without the party an atomized interest and
will of citizens (interest of the class, of a branch, of a trade, of a place of

4 Papp, Igndic: Az allampolgar és az allamszervezet viszonydnak szocioldgiai
problémai {Sociological problems of the relation betwesn the citizen and state
organization). Acta Jur. et Pol. Szeged 1971. pp. 74 et seq.

4 Biszku, Béla: A part és az allam a nép szolgalatiban (Party and State in
the servise of people}). Budapest 1972, pp. 251—252.

47 Lukity, R.: Polityka teorija drzave. Op. cit. p. 85. Cf.: Redford, S. S.: De-
moeracy in the Administrative State. New York—London—Toronto. 1969. pp. 132—
178,
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work or undertaking, of a dwelling-place)® would be mediated towards the
administrative organs and, therefore, the common and objective line of the
manifold differentiated interests of citizens would be pusbed into the back-
ground or would not be expressed towards the administrative organs. It must
there fore not be left of consideration that the citizens are members of
different classes, layers and thus, in the decisions of the administrative or-
gans, as well, the average interest of citizens must be expressed.

The communist party mediates first of all average interests, collective.
interests towards the State and within that the organs of public administra-
tion, because it can connect in this way the class rule with state, resp. admi-
nistrative activity, the administrative decisions and their execution.

The cosial-political organizations of non-party character (e. g., the Com-
munist Youth Organization, trade union) also affect the decisions of the ad-
ministrative organs. Through the decisions of the administrative organs. Through
the mentioned organizations — which are similarly applied to by the
material of knowledge of the organization-sociology — citizens can also take
part in forming the administrative decisions, The participation of the social
organs in the activity of administrative organs also contributes to the solution
of the conflicts between the administrative organ and the citizens, to ensuring
the harmony of interests, to revealing of the peculier layer-interests, the
transformation of the layer interest into the administrative decision. Taking
into consideration that social organizaiions have also administrative organs,
it is important that these — like the state organs, too — have some expert-
ness (suitability). They should connect in their work the administrative methods
with scientific methods and some prudence (regularity) should charac-
terize their work. ,,The scientific methods of leading cannot be harmonized
(in case of social organs, either: I. P.) with the formal-bureaucratic methods. In
case of applying these, the live, concrete activity, the work continued directly
with people will be replaced by the series of meetings and speaches, directives
and directions™.%

~ " ’T'he participation of social organs in making the decisions of the organs
of public administration is generally differentiated due to the hierarchical
construction of the social organs.

The participation of social organs in making the decisions of the public
administration manifests itself in the following main forms?®

It manifests itself first of all in that the social organs reveal, emphasize,
determine and indicate from the regulated and non-regulated field of social
life the problems that are ripe for being decided, primarily by organizing
discussions and initiating their solution. The social organs help and facilitate
the work of the administrative organs with their activity, in the course of
forming the alternatives of decisions and promote that the activity of the
administrative organs is getting on, parallel with the changing and transform-
ing social life, corresponding to the social demands. The initiatives of social

8 Glezerman, G. J.: A térténelmi materializmus. és a szocialista tarsadalom
fejlddése (Historical materialism and development of the 'socialist society). Buda-
pest 1975, pp. 110—121,

9 Afanajev, V.. A tarsadalom tudomanyos irdnyitasa (The scientific diree-
tion of society). Budapest 1969, pp. 35 et seq.

% Papp, Igndc: Op. cit. p. 88. Stetinin, B, V.: Grazhdanin i socialistitcheskoe
gosudastva. SGP 1975, No. 2, p. 3. ’
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organs are continuously analysed and generalized by the orgsns of the public
administration before making the decision. This is important because the
initiatives of the social organs do not express necessarily rightly the social
interest, the objective reality in every case; it is not sure that the claim to
the administrative decision is justified and well-founded in any case. It is to
be taken into consideration, too, that the social organs also represent partial
interests and that these partial interests are to be made consistent with the
common interests of citizens. The initiatives, marks — according to M. Mar-
kov’s terminology: descriptive informations — are only forming, therefore,
the basic material of the decisions, prescriptive dispositions of the administra-
tive organs. This basic material promotes, namely, that in the decisions of
the organs of the public administration the common interests and will of the
working class and its allies be expressed. The dasic material, the descriptive
information is just therefore continuously analysed and generalized in the
activity of the crgans of public administration.

The participation of social organs in making the decisions of the organs
of public administration also appears in organizing the discussion of the
draft-decision prepared by the administrative organs. In the debates new
suggestions, opinions may arise, for instance concerning the relation between
the aim and means and this can promote such formulation of the adminis-
trative decision that it will really express the common objective interests of
the citizens. From this point of view, the high level of the development of
democracy within the social organizations is very essential.

The social-pelitical organizations take part in the decisions of the organs
of public administration in such way and through such forms, too, like e. g.
the joint decision,

Taking into consideration that the inner democracy of the social-political
organizations — as referred to hefore — is essential from the point of view
of mediating the interests and claims of the social classes and layers, as well
as of individuals, it is necessary to analyse the real-objective conduct (acti-
vity, deeds) of the members of the social-political organs as personalities,
resp. the subjective sides of their conduct® The objective behaviour of the
members of the social-political organizations manifests itself mainly in the
expression of the opinion and proposal of the members of the social-political
organizations. It is therefore very important to analyse the frequency of the
expression of opinions. The expression of the opinion of the members of
social organizations is connected with the level of their education, civilization
and informed position. This namely affects and enables the exression of
opinion and it is even a condition of taking part in the preparation of ad-

. ministrative decisions. And the proposals expressing the collective will, offer-
red by the members of the social organizations, give alternatives to the de-
cisions and may therefore be extremely valuable in the process of preparing

5 Bukhalov, J. F.—Jakuba, E.: Oschichestvennayva aktivnosty ee soderzhanie i
kriterii. Filosofskie Nauki. 1968. No. 4, pp. 78—87. Molndr L.—Nemes Ferenc—
Mrs. Szalai: Ipari munkdsok politikai aktivitisa (Political activity of industrial
waorkers). Budapest 1970. Interesting data are to be found to this field of themes at:
Modra, Laszlé: A vidéki értelmiség politikai-kozéleti tevekenysége, A vidéki értel-
miség helyzete (Political and public-life activity of the country inelligentsia. The
situation of couniry intellectuals). Budapest 1973, vols, VI—VII. Tars. Tud. Int,
p. 8. :
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the administrative decisions. It is thus important to analyse the coincidence
or difference of the individual will and collective will of members.

On the other hand, the subjective side of the conduct of members of the
social-political organizations is connected with the motivations of the activity,
opinicns, knowledge, orientations, mental attitudes. In the course of evaluating
the different aims and possibilities, motives and opinions are concentrated in
orientations and similarly the knowledge and the attitude of mind of the
individual himself, too. It is possible, therefore, to catch in this way the ob-
jective political action, the essence of proposal in the political orientation
which is also showing purpose and means of the activity to be carried out.

Through the social-political organizations, however, not only the members
of these organizations but the citizens” outside the membership relation, resp.
some groups of these, can also exert an effect on the administrative decisions.

It is shown by the empirical investigations, as well, that through the
social-political organizations even those being not in membership relation can
intervene in making administrative decisions and possibly in changing the
already made decisions, too, ete®

" To the question, which of the different possible interventions is con-

sidered as effective by the citizen, concerning the intervention in the affairs
of the town, 30 per cent of the guestioned ones were of the opinion that to
be in ,,good relation” with the leaders of the social-political organ is an ef-
ficient way of intervening in the affairs of the town and obviously is making
the administrative decisions, as well. And 52 per cent of the questioned ones
regarded this as useful. This proportion is very considerable. The importance
of this cannot be blurred by the circumstance, either, that the questioned
persans considered the connection with the members of the council in the
course of intervening in the affairs of the town as very useful, as well as
the connection with the officials and leaders of the council. In this the
confidence in the members of council and the leaders of council is also obviously
expressed.
" Tt was also questlonable in the course of the empirical investigation that
if the town council made such a decision that you found harmful and dan-
gerous, what you could do in connection with this affair. A considerable
number of the questioned persons saw it possible to intervene through the
political organizations in the different decisions regarded as harmful or dan-
gerous, and within this obviously in the decisions of public administration, as
well. It can be established, in spite of this, that almost one-third of the
questioned persons (33 per cent) did not see’ possibility for any action. It is
incontestable that the party organizations have nowaways some role of re-
conciliating the interests and this activity of the party organizations and of
other social-political organizations, as well, is extremely important, particularly
in the relation between the state-administrative organs and the population.
The parly organs and the leaders and members of other social-political organ-
izations play, of course, a central role in the reconciliation of interests also
by explaining the necessity of the issued decision (order), its usefulness {not
dangerous quality), lone-range effectivity from the point of view of developing
the town,

52 Papp Igndc: Allampolgar, demokricia, allamigazgatas (Citizen, democracy,
state administration}. In: Allam és Igazgatas, 1971 No. 7, pp. 633—638.
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) The party organs and other social-political organs form, therefore, an

informative canal between the population and the organs of public admin-
istration, they mediate the wishes, claims, reflections of masses towards the
state, administrative organs and vice versa. This is extremely important be-
cause as a consequence of that the socialist society is also a structured society,
there are also here some differences in interests, tensions which are prima-
rily solved through the political activity of the party and through the activity
of other social-political organs.

The next question in the course of the empirical investigation was the
following: ,,If there is a functinary in the town council of whom you-think
that he does no appropriate work, is it possible that you do anything in the
affair?”’ A considerable number (21 per cent) of the questioned persons have tho-
ught that it would be possible to do something at a higher level if a functionary ol
the town council, and obvicusly also an administrative employee, is not doing
any appropriate work, This problem is connected with the hierarchical struc-
ture of the administrative organizations and of the social-political organiza-
tions, as well. The organs at lower level, resp. the functionaries are, indeed,
in a state of technical subordination towards the higher organs and their work
is judged, therefore, by the higher organs, as well. As a result of the hierarch-
ichal structure, the functionaries at higher level have an appropriate right
to decide and initiate even if they had transferred this fo their subordinate
employees. The hierarchical structure of organizations breaks namely through
the equality of the members of the organization, as well. It may generally be
established that citizens know the importance of the hierarchical structure
and thus also the fact that at a higher level the rationality of deciding is
more possible, precluding the possibility of that an individual administrative
decision, made in personal questions, can be influenced be individual factors.
It was shown by the investigation, as well, that a number (23 per cent) of
the questioned persons would not do anything and can even not imagine
+ that it could be done anything at all if an administrative employee had not
done his work well. Taking into consideration that in the answer-types of the
question the party organs and the social-political organs are not separated,
it does not turn out, at which organ, at the higher party of higher state organ
the citizen would make ,,complaints”. .

There was a question: ,Has it already occurred that your opinion was
asked in connection with a national or local problem? If it has, who was
interested in your opinion at last?’ From the answers it turned out that first
of all the functionaries of the town party organization (10 p. ¢) have asked
the opinion of citizen in various national and local problems.

It was shown by the investigation, as well, that in a high percentage (83
p. ¢.) they were never asked for any opinion as yet. Consequently, it is des-
irable that the activity of the state resp. administrative organs in this field
be incressed, possibly, from iime to {ime, using even the means of direct
democracy, as well, e. g. the referendum organized by the Patriotic People’s
Front. It cannot be, however, left out of consideration that the answers given
to the above questions are considerably determined by the following condi-
tions: Since when the citizen has lived in the town; what the interest of the
answering citizen in the public affairs of the town is; the member of which
social, political organization he is; what’/qualifications he has; how often he
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reads newspapers, various political books and how often he looks at televi-
sion; what the degree of activity of the respondmg citizen is; whai his school
qualification, age of life, etc. are.

It has turned out from the above data that the social-political organs are
able to mediate not only the claims, opinion of their members but also those
of the non-member citizens towards the organs of public administration, at
any level of these. It is important, just therefore, that their activities. be
satisfactory and the legal regulation also should help this mediation. It is
also important, to approach the relation between the individual and the ad-
ministrative organization from the side of the considerable persons, too, who
are asked by the groups of persons, interested in the decision, for supporting
their affairs.® This problem needs further investigations.

The socialist administration -- as seen above — is penetrated. into, pa-
rallel with the professional requirements, by the ,lay” elements of the so-
ciety, too, through the social organizations. Citizens and administration en-
deavour to co-operate with each other, mainly in the field of social politics
and culture but also in that of control. It is shown by this that in the course
of the socialist construction the fulfilment of the content of activity of the
administrative organs with the experience '(activity) of the citizen, the work-
ing people, is showing the direction of the perspectivic fusion of leaders and
led persons. This — i. e. socialization -— is an objective regularity and cannot
be comprehended simply as the question of the divison of labour or narrowed
down to a transference of the administrative tasks {o social organs. This can
take also place, of course, in the process of socialization. But it cannot be
left out of consideration that — as already referred to -— the social organs
do represent not the whole society but only a part of that and, consequently,
they bring branch, group, resp. layer interests into connection with the social
interests, as well as that-they are based on self-activity and their main
method is to convinece. And although the peculiarities of the social organs
change under the conditions of the all people’s socialist political system but

‘théy preserve their voluntary character; independence- and--their--spontaneous- - -

action,

5. REPRESENTATIVE ORGANS OF THE STATE POWER AND PUBLIC
ADMINISCTRATION

At inveétigating into the relation between the representative organs of

~ the staate power and the organs of public administration, we ought to start

of that the organs of state administration are directed by the reprezentative
organs of state power,

The representative organs of state power are created in way of elections.
Election is one of the classical forms of the participation in the paolitical
power. )

It is known that, in soccalist countries, the election® is general, equal

5 Cf.: Pjotrowski, W.: Spoleczne mechanizmy podejmowanie deczyji miejs-
kich rad narodow. Studa Socjologiczne. 1972. 5. (57), pp. 227—243.

3 Angelusz, R.: Valasztéi magatartas, vélemény- nyilvanitas, kozvélemény (Vo-
ters’ behaviour, expression of opinions, public opinien). In: Valésag 1973, No. 10.
Ci.: - Kulesdr, K A politikai aktivitas tarsadalmi tényezéi (Social factors of poll—
tical actwlty) In: Tarsadalom, politika, jog. Op. cit. p. 60.
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and wicht a vote by secret ballot. Without analyzing the characteristics of
election in detail, we establisch the following, The general and equal ballot,
resp. election tekes as its starting point the legal equality of people. It follows
namely from this that the legal norms, legal rules do not pay any regard to
the differences, characterizing people, resp. citizens. Citizens are, however,
not equal in the socialist society, either, and thus their differences e, g. their
places in the division of labour, resp. in the different organizations, their
status, school education, their state of information affect the conduct of the
citizen as a voter. It can, however, be established that the difference in
information is to be eliminated only with difficulty because, partly, human
interest is differentiated, and partly there are some informations, too, which
are bound to a status occupied within the organizations. The importance of
" this is manifold. It is to be found fundamentally in that some persons can
more comprehend the conseguences of the proposals for decisions. And in
connection with secret ballots, it can be established that these enable such
decisions for wich no responsibility is to be assumed before the public or
group opinion. On the other hand, they are connected with the consequence
of enabling irresponsibility, the evasion from responsibility.

The activity of the organs of-public administration is directed — accord-
ing to the legal rules — by the representative organs of state power,
created by general, equal suffrage and secret balloting. It is questionable,
however, whether, this is realized in this way. Of late, in the literature of
sociology, taking into consideration both the western and the socialist
relations, the problem was raised that the leading of adminisztrative organs
by the reprecentative organs of state power is not unambiguous, i. e. that
the direction has lost its unambigousness, although the directing, leading
role of the representative organ of state power still continues. As the repre-
sentative organs of state power are also constructed on hierarchical basis,
it was also raised that this hierarchical construction itself queried direction,
resp. its unamigousness,

First of all, it is to be emphasized that the draft decisions getting before
the representative organs of state power are prepared and laid before the
representative organs of state power by the organs of public administration.

It may be establischded in connection with the preparation of draft
decisions that these need manysided, generally legal and, in addition,
economic or cultural, etc. special knowledge, as well. Without these, namely,
the draft-decision or decision alternatives cannot be elaborated. It follows
from this that the draft, or decision variants submitted to the representative
organs of state power, serve as starting-points for deliberations. The discus-
sions, remarks, questions are bound to the draft, resp. variants and it can,
therefore, generally be said that they are determining, may make shorter
deliberation in the representative bodies of state power, but they may also
decrease the possibility of modifying the draft decision in so far as the
choice is not from the variations of decision. The effect of the legal rule
can also be felt in this process, because the debate against the skeleton
legal regulation in the representative organs of state power is narrowed by
the cogent legal rules, as well. It is true, too, that overragulation can also
lead to a decrease in the activity of members of the representative organs
of state power.

The organs of public administration not only prepare the draft decisions
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getting before the representatwe organs of state power but they also submit
these in the representative organs of state power. Consequently, the experts
submit these and give answers to the raised question, conclude the unsettled
questions, resp. they take sides concerning posing a question. This circum-
stance means that the experts of different qualifications working in the
organization of public administration, the leaders of the specialized agencies
of local administration, as well as the council leaders take part as opinion-
carriers in the representative organs of state power.

All the particularities of administrative. organs make their way in
connection with the preparation and submitting of draft-decisions, as well.
From among these particularities, the principles of construction and function
of the organs of public administration are to be emphasized. The preparation
of draft-decisions cannot be abstracted, namely, from the principles of the
construction and functioning of the administrative organs, either, resp.
from their hierarchical construction. It is namely to be seen that the conflicts
between the administrative organizations may also exert their effect
in the course of préparing the draft-decisions (e. g., the conflicts originat-
ing from the devision of competences between the administrative organs
at one level). On the other hand, external factors, too, exert their effect in
the course of preparing draft-decisions, e. g., some outer social forces that
“are interested in preparing, submitting draft decisions.

In the literature, some questions of the relation of the representatlve
organs of state power and of the organs of state power are investigated
in detail, for instance the question whether with the increase in the role
and importance of expertness the part of the representative organs falls
into the background or not. On the other hand, however, the question is
also raised whether the rule of experts can develop beside the representative
organs of state power, opposite to those. It is not questionable that the
above questions require answers. There are some — e. g., the experts — who
put on primary place the .rule” of the specialist apparatus, resp. the deve-

— —— ~lopment -of- - that; —saying- that -experts;—resp——the—special apparatus—-or—its-— -
members have particular interests. Others speak of a contradiction between
democracy and expertness, saying that these exclude each other.

In connection with these questions, the following are to be taken into
consideration: ,in the modern State... the organs {generally corporative
organs) deciding on political-social aims can only decide with the intensive help,
preparative work and possibly the influence of the exprts of the estab-
lishing practice (gathered over-whelmingly in the executive power)”® _The
history of development of the socialist political systems is unambiguously
showing that after the stabilization of class power, the formation of the
comparative stability of the newly establoshed order, the role of the
specialist apparatus increases in the relation of the activity which forms and
recreates the institutions adjusting itself to the social reguirements (i. e.
expressed in legislation, most generally) and the activity which endeavours
to influence the social movements, correspondingly to the institutions,
norms (i. e. manifested in the first line in state administration, in the

55 Gdrgényi, F.: Megjegyzések a szakigazgatis és a politikai hatalom viszo-
nyaval kapcsolatban (Notes in connection with the relation between special ad-
ministration and political power). In: Tarsadalomtudomdnyi Kdiozlemények, 1971,
No. 2, pp. 25-—43.
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function of the execufive power)., Within the socialist state organisation
we ought to refer in this connection partly to the developmental process in
the course of which the impossibility of creating the uniform organizations
of the legislative and executive functions became obvious both in theory
and in practice or at least the contradictory character of this). On the other
hand, in close connection with the latter problem, we ought to refer to
the debates which take place in connection wich the difference of the formal
and content participations in the political decisions.”®

There are who allege that it is not possible to elaborate any system of
criteria for separating the professional and political sides of decisions and
to draw the line between the tasks of the representative organs of state
power and the organs of public administration. By our opinion, every de-
cision has both professional and political sides. It is theFefore not right to
separate these. Consequently, in case of the decisions of the representative
organs of state power we have first of all to concentrate on these. That is
to say, at submitting the draft decisions, the representative organs of state
power need not informed primarily on the professional connections of the
decision in detail but the political connections or — with other words — the
interests affected by the draft-decision are to be emphasized and delibera-
tion fust be ceniralized on these. It is, at any rate, necessary te this that
in the course of submissions the members of the organs of state power
should be informed on the effects of the political decisions to be ex-
pected.” To this the general motivation is doubtless suitable wehere it is
possible to explain the political side of decisions in detail. This appears first
of all in respect of the draft-decisions. And if alternative draft-decisions are
submitted to the representative organs of state power for being decided, it
is most important to emphasize the essential positive and negative political
relations of the decision, specifying, the acceptance of which of the alterna-
tives has the optimum political consequence to be expected.

All this tis connected with that, as well, how wide publicity is ensured

before the elaborated alternative decisions for the ideas of decisions, ef-
fecting community. This can, namely, make possible the enfolding of the
opinion of population and that, too, that the council-members recognize the
opinion of population better and become, in this way, good canals of com-
munication. )

The influencitig of .political interests can be made obvicus in the way,
as well, that the conuncil-members are drawn into the elaboration of draft-
decisions or variations. By trusting the political side of -decisions into pro-
minence, it will be possible that in the representatve organs of state power,
expertness and democracy develop in harmony, that is to say, democracy
and competency become in this way reconcilable and thus the activity of
the members of council increases, as well. The influence of the members of
council can in this sense be stronger in the organs of public administration,
although this influence, resp. activity is determined by innumerable factors.

5 Qp. cit. p. 29. ,

57 Téth, Istvdn: A testlileti déntések informacids problémai (Informative prob-
lems of the corporative decisions). In: Allam és igazgatds, 1974, No. 1. p. 689;
Dzocenidze, . S.: Sovety massovye vlasti. SGP 1974. No. 6. pp. 11—24. Cf. also:
Tikhomirov, Yu. A.: A hatalommegosztds vagy munkamegosztas (Division of po-
wer or division of labour). SGP 1967. No. 1, pp. 14—25.
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From among these factors, we should only like to refer to that in this
country peculiar historical causes can also take part in this process and the
existence of the scientific technological revolution, industrialization, as well
as of centralization is obviously limiting the activity of council-members in
the organization of the council. It is not questonably, anyway, that the
clearing up and discussion of the role of interests in the session of the
representative organs of state power promote the effectivity of the work
of administrative organs, it is just therefore necessary to realize and con-
sciously promste the realization of the above facts.

The empirical sociclogical investigation into the problem also took place
in this country in 1966, On the basis of questionaries, 286 members of
the council were questioned. The investigation was of experimental character
but gave neverthless an insight into the empirical field of the problem. In
the course of the mentioned investigation, the representative organs of
state power were analysed in two dimensions. One of the dimensions has
dealt with the relation between voters and the representative organs of state
power. The other dimension has, on the other hand, approach the relation
between the representative organs of state power and the organs of public
administration, In connection with the second dimension, the following
questions were raised: 1. Did he ask the convication of the council? 2. How
many times did he vote against the proposal of the executive committee?
3. How many times did he participate in the deliberations in the council-
meeting? To the first gquestion 99 per cent of of respondents gave a negative
answer. To the second question, from among the answer-types” several
times, twice, once and never” the answer ,.never” was given by 91 per cent.
To the answer-type ,never” of the third question 27 per cent gave an
answer. It is therefore visible that 27 per cent of the members of the council
never took part in the deliberation of the council-meetings, and 91 per cent
never voted against the proposal of the executive committee. What con-

_ _sequences may. be drawn_from._ the above- facts?_ Primarily,--that—the -pro-—- - -

posals of the executive committies have generally become decisions (i. e.
directives) of the representative organ of state power without contrary
votes. And as regards the 9 per cent, the investigation has revealed that
contrary vote only took place during discussing unimportant problems. The
establishment is also importent that a number of council-members manifest
themselves as a ,,passive block” at the meetings of the representative organs
of state power, accepting the proposals without any contrary vote, individual
standpoint. Taking into consideration that there is open ballott in the
council-meetings, this in itself strengthens the accepptance without contrary
votes. It is also to be established that the intellectual workers and party
members have generally been more active in the council-meetings as com-

8 Kulesdr, K.: A kozségi tanacsok dontéseinek szociologiai vizsgalata (Soci-
ological investigation into the decisions of the community councils). Manusecript.. N.
d. — Further on: Sociologitscheskoe izutchenie funkcionalnykh problem mestnikh
organov harodnogo predstavilelstva, Upravlenie, sociologia pravo. Moskva, 1971,
p. 176 (Pod. red Paviov J. V.—Kazimirtshuk, V. F.}): gives a good inspection into
this field of problems. Cf. also: Laky, Teréz: A tandcstagok kapcsolatai (Connec-
tions of the members of councils) (in district VIII of Budapest). Budapest 1972,
vol. I, pp. 26—27; vol. I1, pp. 63—80. and Tikhomirov, Yu. A.: Vlaty, demokratiya,
professionalism. SGP 1968. No. 1, p. 28
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pared with the physical workers and activity generally increased together
with the level of school edication. The interesting tendency could also be
observed that activity has decreased parallel with the length of time spent
in the council organization. The latter may, of course, have several sides
and can also be connectecd with the personal experience gathered in the
council because there are unsaid, non-formalized expectations, as well, The
investigation has also comprised, in what cases the members of the council
intervened during the deliberations and what kind of motion they forward-
ed. 37 per cent of the members of council made no suggestion at all, at
any time, in the council-meetings. And as regards the cases, the objects of
remarks or debates have generally been first of all the problems of town
(village) development and other local economic questions, local cultural and
hygienic, social questions, as well as the granting affairs, It is also shown
by this, in which direction the competence of decision of the representatve
organs of state power can be extended at communal level. It is not question-
able that the activity of council-members in council-meetings is also con-
nected with the frequency of connections between the members of the council
and the electorate. In connection with this, the mentioned first dimension
ought to be investigated in more details. The guestions posed were the fol-
lowing: 1. How many times did he account as a member of the council?
(No account at all in 22.8 per cent). 2. How many times was he visited by
his voters? (Never, in 29 per cent). 3. How many times did he mediate voter-
declarations? (Never in 52.1 per cent). The relation of the voting citizen and
the members of the representative organs of state power is considerable
just from the point of view of recognizing and mediating the interests of
voters. It can be established from the above data that a considerable number
of the members of the council — in case of interpellations more than 50
per cent — are not active in the relations between the electorate and the
members of the council. We have of course, to take into consideration, as
well, that there can also be non-formalized connections between the voting
citizen and a member of the council. Apairt from the formalized connections,
the non-formalized connections are also ccnsiderable form the point of view
of the effectiveness of interests and desires of the voting citizen. The ma-
jority, however, as seen above, is in connection with voters and in this
way the representation of the interests of voters is possible. It can alsc be
established from the empirical data thai in mediating the reportings of
voters the physical worker members of the council are in majority as
compared with the intellectual worker members of the council. It is shown
by this that the connection of intellectual workers with their environment
is looser than that of the physical worker members of the couneil. It is to
be taken into consideration here that the distribution of the council-members
according to their trade or profession has not corresponded, either, to
the occupational distribution of the given population. The ratio of the population
of intellectual profession has namely been lower than that of the council-
members if intellectual profession. On the other hand, the physical workers
are more passive, in which the difference in the level of school education
has obviously taken part. It may generally be established that the activity
of a member of the council is increased by the frequent connections of the
council-members with voters but it ecan also be demonstrated that in the
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connection of the elected member and the voters passivity may be resulted
by a rather long membership in the council

It can also be established from the above investigation that the poli-
tical investigation into, and analysis of, the decisions of the council and
administration, i. e. those of interestedness, are extremely important. This
considerably contributes to the unfolding of the activity of the representa-
tive organs of the council, helping avoid that the acceptance of the draft
decisions proposed by the organs of public administration become merely
formal and not real i. e. not only a confirming decision. But it is of course,
necessary to this that the members of the elected organs depend more upon
their electors.

It i shown by our own analysis® — as referred to above — that 37
per cent of population have ragarded as very useful and efficient the good
relation formed with the members of the council concerning the interven-
tion into the affairs of the town (the relation was considered as useful in
45 per cent and non-useful only in 10 per cent). This statement to a certain
degree weakened by the finding counected with the question: ,Who asked

Zfor your opinion?’ Among these, the complex of council-members and

functionaries presented themselves only in 5 per cent, although the number
of persons whose opinion was so far never asked for, was strikingly high.

The administrative activity, as a controlling, i. e. organizing, the labour
dividing and co-ordinating activity, is a state activity and is in a close
connection with the different functions of State. The tasks of administration
are always set by the representative-corporative organs of state power.
The organs of public administration display their activity as subordinated
to the above-mentioned organs. It follows from this that the activity of
the fixed tasks, ensuring the conditions of realizing the tasks, determined by
the representative corporative organs. The performance of the aims and
tasks fixed by the representative corporative organs and the guarantee of
performing the conditions of this, always. requires_an activity of jetting
this in a positive form. It follows from this that the organs of public ad-
ministration carry out a disposing, normative activity, as well. The tasks
of the administrative organs ave fixed in normative acts, i e. in the consti-
tution, statutes, orders, etc. When the administrative organs display their
disposing activity in order to realized the tasks set by the representative
organs of state power, they create normative acts, particularly orders or
directions. :

The empirical investigation carried out in 1972 in the course of which
questionaries sent back by 141 members of the council were elaborated,
included five large villages constituting and ministrative division each. From
the point of view of our themes the most important results of this investi-
gation have been the following: the overwhelming majority of the mem-
bers of the council consider the quality of this membership as a field of
public life, as a possibility of self-realization and do not feel burdensome
this commission; for performing his charge, the member of the council
spends 9 hours a month on average; the members of the council are mostly

5 Papp, Igndc: Allampolgar, demokracia, allamigazgatas (Citizen, democracy,
state administration). Op. cit. p. 636.

80 Hatvani, Ddniel: Nagykodzségi népképviselet (Representation of the people
in a large village). In: Szociologia 1874, No. 1. pp. 86—101.
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satisfied with the acceptance, realization of their proposals and a high
number of them see so that in questions of public life they can say their
opinions frankly and in case of a critique — according to the majority —
they need not be afraid of any disadvantage. (Those who see so that they
do be afraid of any drawback, particulary in case of critizing their leaders,
belong primarily among the employees or those having rather high incomes
or being in a dependent relation on the higher organs of special administra-
tion; resp. they have some negative experiences). Half of the voters are
entirely satisfied with the leadership of the large wvillage, the other half
only to some extent. The main causes of content are: that the community
has developed economically, in the domain of hygieny and the affairs of
civilization; that the leaders, owing to their education, are suitable to lead;
that in the leadership various layers of population are represented. On the
other hand, the main causes of a certain degree of discontent are: that there
is no harmony between the leaders, a change of leaders is frequent, the
composition of the executive committee is too leader-centrical ({consisting
of the leaders ot other units); that the local inhabitants are set aside, the
leaders are but rarely among the voters (some leaders do not even know the
members of the council); that their special knowledge, qualification, prepared-
ness, ideological and political training, their furniture of the mind and
proficiency are in certain cases poor; that they devote little for industrializing
the village, for developing special co-operatives, are not ,energetic and deter-
mined upwards”; that the connections betweens friends and relations impede
good leadership. It is not questionable that the above-mentioned opinions are
also affected by several factors, thus, e. g., the age of life, school education,
occupation or profession of the member of the council, the particularities of
the given settlement (e, g a peculiar network of group interests, the clash
between population and the interests of the organization, the specialties of
the herizontal and vertical regroupings, efc.). All these create several conflicts.
The questions raised by members of the council must therefore always be
discussed in their essentials. This contributes, in fact, to raising the sense,
authority of the commission of a member of the council because otherwise
some apathy would conquer the member of the council, and even the sense
of representation would also be guestionable,

It may be established in summary that for asserting the ideas of popu-
lation the administrative employees are necessary who are suitable to per-
form such tasks, as well. On the other hand, the representative organ of
state power similarly requires such council-members who are able to mediate
the c¢laims, ideas of population towards the organs of public administration,
whether in the council-meeting or among them. In this way, there can na-
mely be solved the demands to the optimum of development, industrialization,
the social problems, etc. by the organs of public administration.

The administrative activity., as an executive-disposing activity, always
takes place between the main tasks set by the representative-corporative or-
gans and the concrete realization of these main tasks. In respect of the legal
situation, however, the sociological picture of the organs of public organiza-
tion can be formed in another way, as well, and this picture, every now and
then, raises the organs of public adminisiration over the representatjve-cor-
porative organs of state power,
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6) ORGANIZATIONS OF WORK AND PUBLIC ADMINISTRATION

In society, there are functioning not only political organizations but
other economic and cultural organizations, as well, although these do not
belong to the political system of society. It is, however, a fundamental ques-
tion in respect of these economic and cultural organizations of work whether
or not they take a part in affecting the administrative activity and if they
do, in what degree they do thls and whether this activity may be regarded
or not as a political activity.®!

The economic and cultural organizations of work are dlrected in the
socialist society by the organs of public administration through planning, as
well. At any rate, the organizations of work also endeavour to affect admi-
nistration in the interest of their activity, and the administrative decision
through different formalized and non-formalized canals. The work organi-
zations and particularly the economic organizations have some possibility to
do this, although their essential activity is not to exert such an influence,
their construction, functions are not determined by this.

The influence of the large economic organizations on the organizations
of public administration is analysed theoretically and also empirically by the
bourgeois sociclogy. Thus, for instance, the Dutch sociologist, Braem, has
investigated into the influence of Dutch commercial houses on Government
and measured this influence. He attempted to do this first by revealing the
problems of commercial houses, their determinants, secondly he has empha-
sized which problems had led to attempts in inluencing and what requests
had been lodged with the Government by the different commercial houses.
Finally, he has also looked for whether the demands of the houses had been
fulfilled by the different governmental decisions. In connection with this,
he has considered the Government as a distributing mechanism because the
Government has material means and with this it supports with material one
of the commercial houses in proportion of the influence of this and conse-
quently the other House cdn get into a disadvantageous situation as compared
with the former one.®

It is important, in our socialist society, as well, to investigate into the
effect of the economic organizations on the decisions of the organs of public
administration. The problem was analysed by J. Kulpinska primarily con-
cerning the state industrial factories. He started from the right thesis that an
industrial undertaking carries out two functions: ,,producing and non-produ-
cing functions”.%” The non-producing functions are partly within the factories,

6l Kulesdr, K.: A politika és a kbzigazgatds osszefliggésének kérdései (Prob-
lems of the connection between politics and public administration}). In: Tarsadalom,
politika, jog, pp. 112—133. Papp, Igndac: A demokracia elmeleti és gyakorlati kér-
desei a termeld szervezetekben (Theoretical and practical problems of democracy
in productive organizations). Acta Jur. et Pol. Szeged, 1968. p. 107 has also raised
this field of problems, Cf,: Héthy, L.—Makd, Cs.: A vallalat szocioldgiai elméleté-
nek fejlédése (Development of the sociological theory of undertaking). In: Valdsig
1975, No. 6, pp. 18—28; Gyenes, Antul, Jr.: A kirnyezeti kovetelményvek és a gaz-
dasagi szervezetek vialtozasa (Change in the environmental requirements and eco-
nomic organizations), In: Szociologia 1975, No. 3, p. 319.

62 Braam, G. P. A.: Influence of Business Firm on the Government. Sociologia
Neerlandica. Vol. X. 1. 1974, p. 72

8 Kulpinska, J.r Industrial Workers’ social activity. The Polish Sociologieal
Bulletin. 1968. No. 2. Blumberg, P.: Indistrial democracy. The socioclogy of par-
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partly they ar¢ connected with its functions in the environment of the fac-
tory. The latter function implies several relations. There belongs here the
connection with the organs of public administration, the éffect exerted upon
the decisions of the administrative organs. In addition, the industrial factory
can, of course, also make an effect on the other elements of the outer en-
vironment. Thus, it may, for instance, patronize varous school organizations,
as well as agricultural organizations, ete.

The effect of factoreies on the organs of public administration is exerted
through the following canals. First of all, the employees of the industrial
factories and the agricultural producers’ co-operative can or do take part in
the activity of the local councils and their committees. Secondly, the workers
of the industrial factories and producers’ co-operatives may or do also take
part in the work of the social-political (and non-political) organs that are
outside the economic organizations. It is in close connection with this that
there function social- political organs within the different economic organi-
zations, as well. The effect of industrial factories on the organs of public
administrations takes place through the leaders of those, as well. The prestige
of leaders takes a considerable part in the different administrative decisions,
although this is not formalized in every case. All this means that the industrial
factories and agricultural producers’ co-operatives permeate, illumine the
outer envircnment and inside this the organization of public administration,
too. The influence on the decisions of the administrative organs is also en-
abled by the hierarchical construction of the social-political organs functioning
in different economic organizations. This influencing ocecurs, of course, under
complicated conditions because it is sometimes to be carried out besides a
hardd and complicated productive work. First of all, it is to be established
that from among the social-political organs in the economic organizations of
industrial character the party and trade union can or do play an important
part in influencing the administrative decisions beyond affecting the deci-
sions of the inner economic organs.

In the economic organization of agricultural character and particularly
in case of the producers’ co-operatives, the interest-proteting organ of pro-
ducers’ co-operatives can or does play an important part in influencing the
agricultural decisions. Through both economic organizations the claims and
needs of workers can also be immediately expressed, resp. their.expecta-
tions can reach the administrative organs and give an informative basis for
affecting the administrative decisions.

Influencing through the economic organizations is considerable because
this is also a kind of participation in public administration.

In connection with influencing the organs of public administration, par-
ticularly when the influence of economic organizations on the administrative
decisions is investigated, two essential circumstances cannot be left out of
consideration,

One of the essential circumstances is, what part the active personality,
the ,man of the organizational public life” plays in the process of influen-

ticipation. 1969. p. 278; Belygeve, Z. S.—Kozyr, M. J.: Novoe v razvitii kolkhoznoy
demokratii. SGP 1974,. No. 6. pp. 49—56. Kopeytchikov, V. V.: Socialtitcheskaya
demokratiya i trudovoi kollektive. SGP 1974, 6. pp. 25—32; Blumberg, P.: Industrial
democracy. The sociology of participation. 1969. pp. 278.
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cing public administration. 1l may alse be established, first of all, that the
inlluencing aclivity of the man of the organizalionul publie life is [ormed by
geveral factors, whichever way of influencing be {aken inte consideration. Of
these the structure of the given industrial or agricdltural plants and within
this the social slratification and the function of the oconomic cvrganizalion
are to be emphasized particularly. The gquestion belongs here, as well, how
the active personality as a ,man of the organizational public life” attains the
expectations and rules raised to him within the economic organization and
which stimulations affect him in ,performing™ his influencing role. It is to
be emphasized of these, why he accepis the activity affecting the decision
of public administration. How much be identifies himself with the formalized
and non-formalized groups, the influencing role he forms and what varian-
ces and conflicts follow from this role. The active personality, as a ,man of
the organizational publie life”, ought to promote the fulfilment of inner re-
quirements (interests of work organizations), as well as the outer radiation
of the economic organization.

The other very essential circumstance, resp. factor is the character of
the connection between the economic organs and the public organization. Tak-
ing into consideration the socialist development, it can namely be established
that we may speak of a wvertical and s horizontal connection-dominance in
the relation of public administration and economic ocrganizations® The do-
minance of the connection between ceonomic organizations and public ad-
tninistration is related to the hierarchical construction of the organs ol public
adminisiration. Belween the administrative organs and econotnic organizations
i5 a vorfical connection when the ecunomic organs, rosp. their registered of-
lives less depend in the course of their operation upon the local territorial
administralive organs. This means that the economic organizations, in the
course of organizing their water supply or iheir road network proceed inde-
pendently, i e, irrespective of the local terriforicl public administrallon. Hut
between the local adminisirative organs and ihe large economic organs some
clashes and conflicts can develop in this case, as well. As the large economic
organizations are also constructed in hierarchiacal way, they sirive to aitain
the decisions suitable for ithem primarily through their own national organs
so that these reach the local-territorial crgans of public administration already
as commands, instructions, This problem is connected with the first factor,
too, namely that in a vertically integrated economic sysiem the employees of
economic orgamnizations which have a large and national network, look for
their identification in the piven economic organizatien and not in ferrito-
riality (locality). 1t follows from this that the economic organizations and
their employees only deal as much with the development of the given areas,
as they solves the individual interests of the organization and its members.
The connection of co-operation can, of course, take shape in these questions
bui the economic organizations and public adminisiration may also be adver-
saries. The various economic organizations endeavour to put pressure on pub-
lic administration so that it gives preference in its decisions to their peculiar
orgahizational interesis, for instance, by ensuring that in the new housing
cstates their employees gel accomodations — obviously with the support of

% Warren, (3. The communily in America. New York 1965, p. 90. Df: Zu-
gaynow, L. . Socialistitscheskoe gosudarstvo i ekopumiki, SGP 1972, pp. 463536

b



the economic organization. The interest of the economic organizations and
the communal interesi ecan. bowever, also be opposed lo each other. And a
horizontal conneclionn belween the administrative organs and the econamic
organs is formed if the lonal administrative organs get o decisive tole in
solving the conflicts beitween ihe local economic organizations. Nowadays, this
connection comes to the front in the rvelations between the large economic
organizations and public administration — what at the same time enables
the development of the independence of the local administrative organs. On
the other hand, this process promeotes the change of the .man of organiza-
tional public ¥fe” into & ,Jlocal man”, resp. the unification of both in the
individual working in economic organizations.

The investigation of the effect of the economic organizations on public
adminisiration is important and necessary even from empirical point of view,
The empirical aporoachment of this problem may, of course, be many-sided,
ton. At an empirical investigation, the effect of economic organizations on
public administration ought to be observed in ihe long run and we must
concentrate on, what changes have been induced by the effect concerning the
administrative decisicn. We must, of course, not leave out of consideration
that the change is the result not only of the influence of the economic or-
ganization because this can have different advantages withoui the change, as
well. In the course of the emperical investigation, the influence is to be
regarded as a process which process also distinguishes the phases of the
planned or real nfluence. It is not questionable that, in the course of the
empirical investigations. it is possitble to reveal the different connections,
thus e. g whether the size of the cconomic organizations increases or not the
influence of the econromic orgons on the organs of public adminis{ration or
on their decisions. But we think, in cennection with these, of the number of
people on the staff of the economic organizations. as well Ir would also be
interesting io investigate into, what ihe different influences mean in Forint
value which the expeasive, which the cheap influences are. But the problem
may be investigated from the point of view of the success of influence, too.
In the cenire of infleences power and money stand and the economic orga-
nizations wish also to use these in their own interest. It is unguestionable
that the central and local influence, resp. he immediate and mediafe
ones deserve separate attention. Influence is however, only successful if the
administrative desicion is suitable for the wished aim, that is to say if it is
directed to reach a support or to ensure the own force.

Influencing of the activity, resp. decisions of the organs of pub-
lic administration can be investigated from another point of view as well.
Here iz primarily the guesiicn io be raised. what i means from the point
of view of the economic organizations if the different members of the coun-
¢il come from among thelr members. Without giving answer to this guestion at
present, a question of empirical character is raised here for an example. The
question is the following: ,Why is a worker elected to a member of the
council?” From among the answer-types, the type: ,he {(she) enjoys the
confidence of workers™ got 37.1 per cent. As if is to be seen, the confidence
of workers is considerable in the process that somebody can become a mem-
her of the council. Tn the course of the investigation was, unfortunately, not
given such an answer-type as: because he (she) is able to struggle for the
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interests of the undertaking”. We think, namely, that such an answer-type
would rather give an answer to the field of problems raised by us® In an
earlier investigation a gquestion was raised, not expressly in connection with
the members of a producers’ co-operation but at village ‘level, whether the
questioned person ,would take up council-membership with pleasure”. The
result was: 7.7 per cent ,not”, 19.1 per cent ,yes”, 4.2 per cent ,,conditionally
say much, In our opinion, it would have been beiter, to approach the field
say much. In our opinion, it would have been batter, to approach the field
of the problem in another way. It should have been seen, first of all, why
it is or would be seen necessary that from his producers’ co-operation some-
body be a member of the council. From this could, namely, be drawn some
consequences for, to what extenl this connection is suitable for the repre-
sentation of the interests of the given producers’ co-operation in the repre-
sentative organ of state power. In the course of an empirical investigation,
a digression was made on claiming the opinion of presidents and leaders of
the producers’ organizations by the administrative organs of the council.®
The investigation was contracted with other organs, thus with the upper po-
litical and co-operative organs. The most important results are the folliow-
ing: systematic expert’s opinions were required from 384 per cent (50.3
per cent was asked for an opinion only occasionally and 9.2 per cent was
not asked -at all); 28.9 per cent of co-operative leaders were not asked for
any opinion, although differentiatedly, depending upon if the leader in
question was an upper or middle grade leader. The leaders of higher level
asked for their cpinion in higher proportion than the leaders at lower level.
42.2 per cant of presidents were asked by the organs of the party, the coun-
cil and the co-operations for their opinion, special or political proposal (the
leaders of co-operations were first of all asked for proposals concerning
trade). 87.6 per cent of the proposals of presidents were realized entirely or
partly and 72.9 per cent of those of the leaders of co-operatives, It obviously

_contributes to.this,_as well, that. presidents and- the higher-level--leaders-have

political functions or political office in-a higher proportion as compared with
the middle-level leading.

The -influencing activity of the leaders of the different economic organi-
zations (undertakings, co-operatives)- affecting the administrative activity was
also investigated. To the question, what the ,,good relation” of citizens with
the leaders of undertakings and co-operatives means from the point of view
of affecting the administrative decisions, the following answers were gilven:
it was considered as very useful by 30.4 per cent of respondents, useful, by
43.5 per cent, non-useful by 7.3 per cent, and 18.8 per cent could give no
answer to our gquestion. It is shown by the above finding that the leaders of
the economic organizations may have influence on administration and, through-
that, on influencing the administrative decisions, intervening into the

8 Molndr, L.—Nemes, F.—Mrs. B. Szalai: Ipari munkasok politikai aktivitdsa
(Political activity of industrial workers). Op. cit. p. 101: Hegedis, A.; Valtozo vilag
(Changing world). Budapest, 1970, p. 138.

66 Cf. Simo, Tibor: A termeldszivetkezeti elntktk véleménye sajat helyzetik-
ril — tarsadalmi kapcesolataik és tevékenységlik néhany jellemzdje a szabad idé-
ben (Opinion of the presidents of productive co-operative societies on their own
situation — Some characteristics of their social connections and activity in their
free time)}. In: Tarsadalomtudomanyi Kozlemények, 1976, Nos. 1—2, pp. 134—135.

57



affairs of the town.” In the literature, the relation between the co-operative
leaders, more correctly, the leaders of producers’ co-operatives and the ad-
ministrative activity was also investigated. It was demonstrated that not
only the leaders of producers’ co-operatives but also the apparatus of the
specialized agencies of the local administration have some part and import-
ance in this influencing activity. This influencing is, in fact, the activity of
experts and this cannot be teft out of consideration. This influencing cun, ot
course, result in conflicts, as well, between both organizations and, the leaders
of the apparatus of the specialized agencies of local administration. The in-
duced conflicts are determined by several factors. For the time being, the
centre of gravity of power can be transferred either to the productive co-
operative society or the organization of public administration. From this,
however, cannot be concluded that in villages a ,double-power structure is
to be found”.® Then further analysis of this field of problems is also justified
and it is necessary to enrich it with several new approaches, for the sake
of revealing the truth entirely, from the point of view of developing right
ways of influencing. It must be seen, namely, that the interests both of the
economic organizations and of the administrative organs coincide, in ulti-
mate analysis, although the interests of the economic organs can differ from
the interests of the organs of council administration, representing the inter-
ests of the whole population. Thus it is-important to harmonize the interests.

7) SOCIAL ENVIRONMENT — LEGAIL RULE AND PUBLIC
ADMINISTRATION

In the administrative activity the legal rule has an important part. And
by the legal rule regulating activity and function of public administration,®
the social claims, requirements, expectations, formulated in the political aims
and aspirations are, in ultime analysi, expressed. Lenin emphasized, as well,
that law is a political measure, political rule. There are, namely, compre-
hended in the political aims the social claims, needs and there is graded the
fulfilment of those. The political aims are of peculier character, they always
reflect the given needs of social development. Taking in consideration, as
well, that in our society there can also be different class and layer interests.
The political aims reflect, therefore, some contradictions, as well. The poli-
tical aims are always mediated by political decisions through the political
institutions towards the administrative creation and application of law. There
are some political aims, as well, which do not assume necessarily the legal
form but they yet exert their effect on public administration, even without

% Papp, Igndc: Allampolgar, demokricia, kizigazgatis (Citizen, etc). Op. cit.
p. 634.

% Hegedils, A.: A valtozé vilag (Changing world). Op. cit. p. 120.

8 Alekseev, S. 8.; Pravo 1 upravlenie v socialistitcheskom obshttchestve. (Obsch-
tchesteoretitcheskie voprosy). SGP 1973. No. 6, p. 18; Szebd, Imre: Jog és koz-
igazgatds (Law and public administration. Op. cit. p. 401—407: Auby, J. M.: Le
milieu juridique. Traité de science administrative. Op. cit. p. 172—219, In this work,
he examines the subordination of public administration to law; Lunev, A. E.: (Pod.
red.) Administratione pravo. Op. cit. p. 204. Cf. also: Stojanovic, A.: Organizacija
i funkcicnisanje javne uprave. Beograd, 1972. Vedel, G.: Droit administratif. Paris
1973, p. 902,
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this, and even they are differentiated according to political aims, classes and
layers, although one of the social classes and layers may express the aims
and aspirations of the other class, resp. layer, as well.

The legal element is indispensable in public administration. We cannot
agree, therefore, with some opinions that emphasize that administration has
only principles of particability according to which administration is merely
a policy. It is also a wrong opinion according the essence of the administrative
activity to which the essence of the administrative activity is discretion, none
the less that it is a legally regulated activity. According to the adherenis of
the above-mentioned opinions, descretion is always led by political expediency.
We cannot agree with the conception, either, according to which the admin-
istrative activity is politically neutral, despite the legal regulation. This
concepted with denying the political character of the legal rule. It is impossible
to agree with this conception because law itself is always connected with
the interest of one of social classes and it can, therefore, not be politically
neutral. Such a separation is also wrong, according to which the political
element is represented by the representative organs of state power and the
element of expertise is only represented by public administration. We meet
such a variant if this, as well, that policy is changing but legal regulation
respresents .stability, legal security.

Bourgeois theoreticians also admit that the part of legal rules in public
administration is extremely considerable, legal rule being one of the means,
by means of which the whole and the units of the administrative organiza-
tion are directed by the organizations embodying the central power. These
theoreticians of late also investigate the political character of legal rules and,
consequently, the political character of the administrative activity, as well.™
Policy, at ‘any rate, streams not only through the central regulaters, i. e. through
the legal rules, towards the administrative activity but from the local
environment, as well. And even the organs of public administration have
_their own policy. They do not only carry out the policy of central_organs but
they form it, too, together with the other organs functioning in the local
environment, The legal element and the political aims, expressed in that,
manifést themselves in twe ways in connection with administration: partly
through the legal rules created by the upper organs, parily through the
rules created by the local organs and concerning the construction and func-
tioning of the organs of public administration.

The political aims are always mediated by legal policy towards the le-
gislation regulating the administrative organization and activity, although
there originate some effects on administration even immediately from the
economic policy, administration policy (which is only partially legal policy),
as well as from culture policy (policy of education, of the University), setthe-
ment policy, commercial policy. The content of administrative policy de-
pends upon legal policy. The legal political aim is, namely, to induce such
legal rules which can regulate the social relation as being optimum at the
given date. The administrative policy is, therefore, in a mutual connection

® Nigro, A. F.: Modern Public Administration. Op. cit. p. 531.

I Dagel, P. S.: Dialektika pravovogo regularinovanija obhtschestennykh ot-
noshenij. (Pravovedenie 1971, No. 1. p. 51); Peschke, V.: Gazdasagi-tarsadalmi vi-
szonyok és a jogszabaly (Economic-social relations and the legal rule). In: Gazda-
sag és jogtudomdny, 1976, 1—2, pp. 35 et seq.; Dreyshev, B. V.: O pravotvortsches-
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with all the factors of the sectoral policy, containing the concrete directions
of the activity of the administrative organs. Legal policy and administrative
policy contain, of course, some theses for the quality of the creation and
execution of administrative law, as well. We wish to emphasize that one of
the highest organs of carrying out generel policy is public administration.
Policy, whether sectoral or general policy it is, is always rendered into an
administrative task, although not always in a legal form. From this the
consequence may be drawn that administration is a function of social-poli-
tical conceptions. Its activity depends upon that and the administrative or-
gans are therefore induced to realize the social-political tasks.

In respect of the whole of the adminisfrative organization and activity,
the legal rule expresses the most general relations of social claims, the de-
mands that are directed to solve the problems, tensions induced in society.
These claims must obviously be formalized and weighted. There can follow
only -after this the satisfaction of social claims with the means of legal rules.
It is also exteremly important to investigate during the legislation corcern-
ing administration, to what extent the earlier legal rules on the administra-
tive activity express social claims, resp. to what extent they function as
political norms, whether it is not possible to invalidate them, to create a new
regulation, to construct new legal institutions. It should be seen clearly,
with what interest relations and political aims the rule concerning the admi-
nistrative activity is connected, how it reflects the dialections of interests in
connection with the objective laws of society, as well as the political aim,
and to what extent it expresses a compromise between the different interests,
resp. political aims. If is necessary to see clearly and analyse the reflection
of different interests and aims in the consciousness of the administrative
employees. The political ideas, opinions, interests as political aims are namely
realized primarily through the activity of-administrative organs which are,
of course, influenced by several conscious and other interest-relations (e. g.
international interesi-relations), as well. And as regards the manifestation of
the interest-relations, it is to be established first of all that democracy has
a great part in recognizing, verifying and realizing the interest- and political
aims, taking into consideration, as well, that the interests are differentiated;
there are, namely, individual, group and social (national) interests, as well.
It is to be seen from the above data that the legal rule, determing the ad-
ministrative organization and particularly the administrative activity, is
connected with complicated interest relations, even the expression of which
is peculiar and extremely differentiated.

In our days, the central creation of law concerning administration, be-
sides its differentiated state, is characterized by its ,frame” character, too.

kom processe organov gosudarstvennogo upravleniye (Pravovedeniva 1974, No. 2.,
p. 62—68); Szabd, I'mre: A jog tArsadalmi funkeidi (Social functions of law). In:
Allam és Jogtudomany 1973, p. 537—553; Kovdcs, Istvdn: A torvény és a torvény-
ereji rendelet problematikajahoz (Contribution to the problems of Act and Decree
of Legal Force). In: Allam és Jogtudomany 1973, No. 3, pp. 333—390; Kulcsdr, K.:
A népesedéspolitika jogi eszkozei (Legal means of the demographical policy). In:
Szocioldgia 1974, No. 1, pp. 1—17; Semu, M.: Politika-jogpolitika-jog (Policy, legal
policy — law). (A MJSZ VIIL orsz. munkaért. Siofok 1974, p. 403; Varga, J.: A
jogpelitikai irdanyelvek érvényesiilése az allamigazgatasban (Assertion of the gui-
ding principles of legal policy in state administration (Op. cit. p. 55).
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The legal regulation of the administrative activity is connected with two
fields of problems. One of these is the possibility of creating the so-called
structural and functional regulations. And the other is the possibility of
administrative discretion.

The regal rules regulating the activity of the administrative organs make
possible to create codes of organization and function, i. e. to create other
rules beyond the general regulation concerning the administrative structure
and activity. In the course of creating the codes of organization and func-
tion, it is namely possible to take into consideration the local ideas within
the limits of the general legal framework. The matter in question is, namely,
that in the code of the organization and function, created on the basis of the
~framework”-regulation, an opportunity presents itself to express the given
administrative unity, the local political aims, interests, too. This ,creation of
law of executive character” is also controlied by legal policy.. And the legal
policy, directing the application of administrative law of non-legislative char-
~acter gives directives to the administrative law execution, adjusting itself to
the social changes and mediates the changing-developing political aims (in-
terests} in the domain of the administrative application of law. The admi-
nistrative legal policy always reflects, of course, the ideological, political and
legal aims and requirements; too, which are to be taken into consideration
in the course of legislatien and execution concerning public adminstration.
The rightness of a legislative and executive activity of definite direction is

always verified by ideolgy. :

Discretion is, in fact, based similarly on a general legal regulatlon 2 The
administrative process ensures the freedom which is necessary in the course
of deciding in definite cases for reconciling the interests. The power of ma-
king discretionary administrative decisions endeavours, therefore, to ellmmate
the clash between the legal rule and the given legal case.

The local creation of rules, however, as-well as the legal possibility of
~administrative_ discretionary _decisions _raise_several sociological_ problems _in
the administrative organization, as well, and may result in some disfunctional
effects. This means in a concrete sense that in the administrative organiza-
tion and function, as well as in the course of discretionary decisions, such
factors may be discretionary, too, that can bring into another direction the
effect of legal rules, and even the intended (manifested) effects or conse-
quences. That is to say, the different factors liberated by them may divert
the effect of legal rules from the effect, intended orginally. The environment-
dl peculiarities react, namely, upon the effectiveness of legal rules, i. e. the
- specific features of the environment in which the administrative organization
functions. These peculiarities reflect the feature of the given settlement, vil-
lage, town, county and the historical characteristics of these. The connection
between the different levels of the hierarchy can also be formed in a pecu-
liar way. These also affect the efficiency of the administrative activity and
form the inner relations of the administrative organization, These have partly
a positive, partly a negative importance, because they provide for the mani-
fested aims, as well, but take part in different results, too, i. e they can
lead to a dysfunctional effect, as well, It is not guestionable, either — as

" Negy Endre: Diszkrécidé és bilirckracia (Discretion and bureaueracy) In: Al-
lam és Igazgatds, 1972, No. 3. p. 219.
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already mentioned — that the political, economic and cultural organizations
which are active in the given area, exert their influence generally and lo-
cally, as well. These organizations strive, namely, to satisfy different inter-
ests, claims through the given administrative activity.

As a result of the above expositions, it is to be established that it is not
enough, to examine the activity of the administrative organization only as a
function of legal rules but it is also to be examined beyond the means of the
central effects, as a function of the local influences, directed to the admi-
nistrative organization because both the central and the local means of
influencing determine the activity of the administrative organs jointly. This
leads there, too, that the effect of the central aim, determined by legal rules,
will result in a different effect in each case,

It is questionable, what the disfunctional effect of legal rules can be
expleined within the administrative organization, connected with the ac-
tivity of this. Without summarizing these causes, with a claim to comple-
teness, we wisch to emphasize the following: 1) The effects unsuited to the
aim can be first of all explained with the pecularities of the environment,
namely of the environment in which the given administrative organization
functions. (We wish to emphasize here that the political element in the
administrative organization manifests itself not only in the central legal rule
but in all the course of the formation of the local code of organization and
function, even if not formalized legally. In this the local party and social
organs obsiously have a considerable part. 2) The effects, which are not suit-
able for the aim, are also in connection with such factors within the admi-
nistrative organization as, for instance, the peculiar organizational interest.™
It is generally to be established that — due to the differenciation of the
peculiar organisation insterest — even such processes can develop in the
administrative organization which may lead the originally intended aims into
a different direction. From among the problems of the peculiar organizational
interest, we emphasize the positive and negative characteristics of these, if
only because the realization of the peculiar organizational interest can modify
the originally intended aim. It is an example for this that the received ma-
terial means are not always used by the administrative organization corre-
sponding to the originally intended aim.

The central and local regulation concernmg the activity of the adminis-
trative organization resp, the creation and realization of such rules are
jointly affected by the environment, as well as by inner characteristics of
the given administrative organization. All these lead to the consequence that
the administrative organization is such a centre or meeting-point or centre
of gravity which is in the centre of effect-systems, between it and society
there are several mediating elements. In the course of this mediation, the
party and its different organs are, as already referred to, in our socialist
social relations, of outstanding importance.

In case of the power of adminisirative organs to decide with discretion,
the legal rule concerning the administrative activity gives a wide possibility
to the decision. It obviously follows from this that an effect of different
factors may occur which factors are suitable to trust the individual peculiari-

® Antalffy—Samu—Szabé—Szotdczki: Allam- és jogelmélet (Theory of State
and Law). Op. cit. p. 380; Dreyshev, B. V. also emphasizes in connection with the
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ties into prominence. The typology of factors, prevailing in the course of the
discretionary administrative decision, cannot be given entirely, but we should
like to emphasize from among the environmental factors the social-historical
situations (both the central and the local ones), i. e. the situation in which
the given administrative decision was created. With this is connected the
idea — as already raised in the literature — that every decision, being af-
fected by the social-historical circumstances, the concrete social state, are of
relative characteristic.”® This means that from among the alternatives never
the solution, which can ideally be considered as best solution, will become a
decision but in best case the comparatively most suitable solution. The above
fact is connected with that the alternative prevails which is enabled by the
social-historical conditions, And this emphasizes a particular character of
decisions, namely their compromise character. It follows from all these that
the administrative decision is also always the comparatively best decision
which is only attainable under the given conditions. All this requires, of
course further analysis because the species, typology of decisions can be taken
into consideration here, and the field of questions is to be looked over ac-
cordingly to this. The processes, phenomena appearing within the adminis-
" trative organization, the formalized structure of the admidistrative organi-
zation, and its non-formalized structure, as well, exert an é_ffect on the ac-
tivity and particularly on the discrecionary decisions of tlfi;é administrative
organs, passing beyond the concrete social-historical situation. In this connection,
particularly the individual traits of the administrative employees as persona-
lities are to be emphasized. These are, in fact, the personal characterizers of
the official persons. As regards the formalized structure of the administra-
tive organization, it is to be emphasized first of all that within this organi-
zation, too. in the course of the transaction of each affair, more than one
administrative organization may be interested. In the formalized structure,
in the course of the administrative decisions, each case can be decided by
the co-operation of more than one organization. This means _that also_ the
“elements of the formalized administrative structure make an effect on one
another in the course of the administrative activity, resp. the administrative
decisions. And by the non-formalized structure of the administrative organ-
ization several factors are laid into prominence in connection with the activity
and decisions of public administration. These factors are primarily individual
factors which can, however, be ,collectivized” by the formation of the non-
formalized group-relations and through other, non-official formations (e. g,
through the non-formalized hierarchy and non-formalized norms). Collecting
these factors, we have to emphasize first of all the following., From among
the characteristics or the official person or personality the following make
effect: the sex, age of life, technical expertise, peculiar ability, psychical con-
stitution, sympathy-antipathy relations, social connections, level of information,
qualification, knowledge, individual ambition and aspirations, political stand-
point, etc. of the administrative employee. These individual and several other
factors form the basis of the auto-stereotype of the official person working
in the organization of public administration, of the way as he evaluates his
own role in the administrative organization.™ The above-mentioned indivi-

% Kulesdr, K.: Szociolégia. Op. cit. p. 133
773 Secord, P. F.—Backman, C. W.: Social-psychology. Op. cit. p. 387.
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dual factors are the basis of the way, too, how the official person working in
public administration realizes his own conception of his role (auto-stereotype)
in the course of making the administrative decision.

The activity of the administrative organization is, therefore, determined
by the law-material concerning public administration. This means that the
administrative activity, the administrative power is limited by legal rules,
the administrative organization cannot exceed these limits in the course of its
activity. This prevenls the deviation from the class interests, expressed in
the legal rules. The political power is, of course, not limited by the legal rule
because it is ultimately entitled to change the legal rule. The legal restrictions
of the administrative activity may be in harmony with the administrative
“policy. If this harmony exists, than public administration cannot exceed the
frarmes of legal rules without vioclating legality. This also means that the
norms of the valid law are in harmony with the social claims., The limiting
role of the rules of the administrative law presents itself in the framework
of legal security because it is the interest of citizens that the prevailing norms
be respected by the organs of public administration; a conrtary situation
would namely lead to legal insecurity. It is very important, and this is to
be emphasized strongly, that policy requires calling to account, as well, if
some deviation from the legal norm is observed. The omission of calling to
account increases, namely, the legal insecurity. There are soma cases, at any
rate, when the legal regulation of the administrative activity is not in har-
mony with administrative policy, with the social claims, needs expressed in
this policy. In this case, it is required by legality that the law-material con-
cerning public administration should be changed because there iz no legal
rule that could prevail against administrative policy. Taking, however, into
consideration that the change in the legal rule cannot be a fast process, it is
unavoidable that conflicts may take place between law and reality and the
administrative practice may for the time being™ differ from the legal rules
concerning public administration. This means that the development of public
administrative law may make way to itself through the practice of the ad-
ministrative law, as well, exceeding the framework of the setiled (positive),
law. This is connected with the fact that administrative policy is more elas-
tic, more changing than law. The conflict of such a character is a necessary
phenomenon of the construction of society, although it can be mitigated by
so-called avant-garde (pioneer, innovator} legislation and a clear, lucidely
arranged, not too detailed legal regulation.

® Antalffy—Samu—Szobé—Szotdezki: Allam- és jogelmélet (Theory of State
and Law). Op. cit. p. 380; Dreyshev, B. V. also emphasizes in connection with the
normative acts of public administration that these realize in legal form the policy
of the party in the sphere of the executive-commanding activity, the policy that
expresses the requirements of the objective social development. (Rol normativnyikh
aktov upravleniya sovetskogo gosudarstva. Vestnik LGU, No. 1l. Ek. Fil. Pravo
Vyp. 2, 1871, p. 100). In the course of solving the recognized contradictions with
scientific method, the dynamics of social development is to be taken into consi-
deration.
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