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Professor Stevan Lilic*, PH.D.

ADMINISTRATION AS A SYSTEM
OF SOCIAL REGULATION

Theoretically speaking, administration is a complex concept which
has zt least two basic explicafions: a) the administrating of
commoditics, i.e. the performing of activities of technological
regulation in the work process on the basis of specialised expenience
and knowledge (e.g. industrial production), and b) the administrating
of people, i.e. the execution of decisions on the basis of political
authority and force (2.g. the rendering of orders and the execution of
force).

Contemporary theories on the need of a separation of
admimistration and government appearcd at the beginning of the
nineleenth century, along with the idea that “admimistrating people
should be replaced by administraing commedities™ . The idca that
administrating should replace governing, was cutlined in the
solidarisfic theories of administration as an implement of social
regulation and public services, formulated by the social-functionalists
at the beginning of the twentieth century. According to ihcse theorics,
from which sprung the contemporary theory on administration as an
implement of secial regulation, administration is no longer {and
cannot be) a part of the state as an organisation with a so-called
monopoly of force and coercion in the hands of the niling class, as
was until recenily siressed.

The determination of a theoretical concept of administration is a
very complex methodological procedure, due to the possibility of
ideniifving at least two basic approaches: a) a legal-political, and b)

* Facully of Taw, University of Bclgrade
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a socio-technological approach. However, in order to determine the
contemporary  theoretical concept of administration, the
contemporary theoretical concept of a complex administrative system
as an instrument of social regulation which has been designed by the
help of methodology of cybemnetic modality has also to be understood.
The concept of a legal state (Rechtsstaat) and the pri nciple of the
R.ulﬂ‘ of Law, are the greal acquisitions of modem civilisations 2 In
relation to administration, a vital importance of a legal state 1s in that
it obtains legality (lawfulness) of administrative decisions. Without
a legal State, a contemporary administration sysiem is not possible.
As ainvention of the nineteenth century, the concept of a legal state
compises the normative model of regulation of social relations,
ﬂm',mdtng to which, legal norms, presented in laws and other general
subordinate acts of law (eg regulations, decrees and statutes)
prescribe the rules of social behaviour. On the basis of general legal
noims, particular law norms are brought, presented in particular legal
acts (e.g. court sentences and administrative decisions) which directly
affect human behaviour. ‘

However, the concept of a legal state in its original sense, which
means that a government procedure is justified by the very fact that
it is legal, i e in concordance with the regulations, could not be
realised today without endangering democracy 2 For those reasons, it
1s sufficient to mention the Nazi regime, as well as other regimes based
on racism, for, the realisation of the concept of a legal state today
cannot represent the aim, but only the necessary prerequisite of the
Rule of Law, and the realisation of constitutionalism and legality,
Justice and impartiality * In contrast to this original concept of a lcgai
slate, contemporary theories presume that in the execution of
government authority, beside legality, there is also a necessitv for
legitimacy, i.¢. the justification of its action in any particular case.
Therefore, any procedure {eg. the passing of a law, decrees or
individual acts) does not become legitimate solely by the fact that it
was carmied out by the government or any of its bodies, but the
Justification of each particular procedure or act must be valued also
- on the basis of the justification of its content.

In regards to the administration, this means that administratine
does not become legitimate (justified) by the very factthat itis carried
out iegally. Because of this, today it is considered that the concept of
legality of administrating must cede to the concept of legitimacy
(justification) of administrating. As it is emphasised, the legiﬁmach
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of governing cannot be found in its founding, but in its performing.
This reversed order of thinking, not only puts under doubt the
traditional legal positions involving the relationship between faw and

administration, but also greatly  changes the general view on
administration, In that sense, “administration ccases Lo be a servant

- yo an already set legal system, and becomes an initiator of social

trends, within which it takes a significant, if not the most significant,
position™ ? : " o

In opposition to these “state” and “class administraive models,
the administrative models which prevail in developed nations today
(especially in Europe) ensuc from the concept of a social function of

. the state and administration, and their role in the creation of a general

social benefit (bono publico). The concept of a social ﬁujui}qn, ie.
the social role of the administration, presumes that administrating
cannot be reduced to the execution of power (in the sense of giving
orders, and the applying of force towards citizens), but that
administrating primarily means the carrying out of ]_::_ru_him services, as
the activities which create and secure the conditions which are
necessarv to the citizens for living and working, and which contribute
to the sencral development and social progress as a whole.
_:*kcn:::nrding to this theory, whose creator was the weli-known
French leaal thinker Leon Digi (1859-1928), in the [}l:l[ldi[“il?llﬁ :.ﬂi'
material and cultural social development, state -authonty Is
wansformed into a public service, with the task of obtaining the
conditions which are necessary for the develﬂpr_nent and the x?cml
progress within the areas of education, social policy, E\calih- services,
scientific research, environmental protection, economic development
and others ® s

Consequently, within the social theory and practice of developed
nations, today it is especially- cmphasised that tilE." contemporary
conceptof an administration which renders public services has ensuzad
from the comprehension of a siate as the organisation whose social
function is to carry outl public services. Thus, “conlemporary
constitutional and administrative systems are based on the concept of

“the state s an organisation which renders public services™.”

The socio-technological theories of admimstration link the
theoretical concept of administration with so-called organised labour.
According to this view, adminisirating is not an activity which only
the state (i.e. the authorities) is involved with, for it 1s appropriate for
every form of organised labour. 1n that sense, administraiive acliviiies
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which are performed by the state, i.e. the state’s administration
succumb to .the same pninciples of a specific technology of the labour
process, which is labelled as management. L
Histonically speaking, socio-political theories originate from the
so-called administrative pragmatics, as an assemhlzge of multiple
adm;mstrgtive techniques, experiences and methods of a pragmatic
and applicable character. The Camaralists, the early medieval
representatives of the direction of administrative techniques, used and
dcve_!c:ped techniques and methods of the so-ca]fed pure
adrmmahmﬁive experience in the carryving out of state, i police
ﬂffailrs: as administrative affairs were called at the tme. In the lae
medieval period, especially in France, Germany and Austria, the term
police had a wider meaning, indicating the administration asawhole s
ThL.lS, caution 15 necessary, and the works from that time entitled as
police sciences should be understood as works which relate 1o the
administration, not to the police in the contemporary sense.? The
Cafarnalists faithfully and uncritically reamistered afl the activities
which they performed as royal or csarist officials (in principle, every
task worked on was equally relevant) and on the hajsis of
gﬁnerﬂlliﬁatiml of those experiences, created entire svstems with
bluepru}ts for “good management”. They exposrulaf@d on their
conclusions in the exercise books and textbooks for the new
enerations of loyal govermment officials and, among others things,
recommended that the citizens must always be in relation to the rler
in such a correlation that the proportion of citizen resistance 1s less
than the force exerted by the government. 19 '

MNew theories, techniques and methods of management, begin to
appear, at the beginning and the mid-twenticth ceniary, as ?respnnscs
10 adm:pistrative problems in connection to complex industrial and
economic systems. Beside politicians and lawyers, now economists
technicians, and engineers start to get involved with admi nis{razivé
problems. It is emphasised that in laree and complex technological
systems (e.g. industrial plants), cach working operation has its own
tﬁ-::h{_lacai optimum, i.e., a theorctically determined point in which the
relation between invested funds, tlime, labour and other factors, on
one hand, and, the eftfect, namecly, the results, on the other hand. is the
most optimal. This is also the basis of the theory of the sa-cailed
scientific organisation of labour, which views the adminisirative
. problematic primarily as issues ol organisation, i¢. the selection of
optimal techniques and meiheds of organisation. 2
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The original theories of a scientific organisation of labour, were
however, subjected to constructive crticism as being excessively
abstract and insufficiently realistic, considering that, by insisting only
on the issues of organisation, they do not notice, nor take into
consideration two very significant realistic elements, ie. human
beings with complex psychology, on the one hang, and society as the
social environment of the crganisation, on lhe other hand.'® The
psychological criticism of the scientific organisation of labour
emphasises that in the management of the organisation, the
“psychological reality” must be taken into consideration, i.e. the
motives, reactions and behaviour of individuals who in the process
of labour realise a so-called social code and interpersonal relations.
On the other hand, sociological criticism emphasiscs that within the
management of the organisation social reality must be taken mto
consideration, ie., the influcnces, limifations, and stmuli which
affect the organisation and which come from the social environm ent.1#
Socio-technological theories determine the theoretical concept of
administration as a continuous activity which comprises particular
functions — planning, directing, controiling, assessing and agan
directing. In the endcavour to increase the degree of rationalisation,
efficiency and cconomy of the administration, a particular “list” of
adminisirative activities has been made, typical for every form of
administration, whether carried out within a business corporation or
a government body. The list of administrative aciivities has been
summed up in the well-known acronym POSDCORB which stands
for the followings: planning, organising, selection of professionals,
directing, co-ordination, reporting and budgeting * The results of the
contemporary socio-technological approach to administrative
problems have shown that even wathin the government,
administrative activities cannot any more be exclusively viewed as
one function of the carrying out of government power, but rather as
a system of activities which serves the realisation of set aims. Due to
this, the slatc administsation mustbe viewed in a wider social context,
and nat exclusively in the context of power exertion. Thereby, the
so-called state adminisirative function, understood as a specific
function of power, must be redefined in the sense to represent only
one of numerous administrative functions which the state realises ¢
The theory and practice of administration 1n the organisations in
ceneral, and within the state specifically, in the last twenty years have
cbtained a specific dynamism with the new developments of
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standards of admimstrative efficiency’” and administrative

1cmn‘ulog5;_ 1¥ Complex administrative techniques and methods today

are hl_gh_lj,-' dv.*tve[oﬂed, following the improvement of their oreinal

pragmatic onentation not only by clements of psjrﬂhﬂlngicalaand

Z?-;sml;_wical rc;mch; but also by a methodology of a general theory
5 1 " o

it ﬂj;e Dth, ;t;l ;:,n'[:{ _?;n-; hand, and by the latest informative techn ology

Therefore, contemporary socio-technological theories in the

determining of the theoretical concept of the term of 1ni 1
start from the theory that adminjsr;{;?ve activities c:n:gﬁ:ll: Eﬂﬂ
—‘lﬁ' just one function of state power, yet that they must be viewed from
ft'uﬁ ;?;;Tm%e of camying utut multiple and complex administrative
Based on the previous - theory, it can be conclu

tra{!:tmnal legal-pohtical, as  well as hi:(::?ic;lh;rmf
sw:nc_:-*;echn‘ulcgical theories of determining of the term aﬁf
administration, h_:wc, however, an inherent (“innate”) insufficiency
Thus, both theories are methodologically unable, by their theoretical
view of the content of the concept of administration. to express the
completeness of administration as a complex social phenomenon
wihmh, among other things, manifests itself in various political
(" __pﬂwef”),_ Ic:g_al (“functions™), psychological (“people™), social
(“organisation™), technological (“labour process™) and other
elements. Due to this, the endeavours in determininé the modern

theorctical concept of adminisiration have tumed to the latest

mcthodological scientific-research- achievements, presented in a
general theory of System. As a result of this, theoretical and
methodological presumptions have been created, based upon which
it is .pﬂﬁﬁ{hlﬂ to determine” a modem theoretical concept of
_admlnlst_rauqr‘},‘stan{ng from the premise that administration is a
mn;plex'admlmslratwe system for social regulation
As opposed to traditional and recent leaal-politi
s : dit . -political and
sucm—mc:h_nclcgu_:al administration theories, the rr?nd;:n theoretical
;.‘:)ncep[ u: adn:jmlslrarunn takes asits basis the fact that administration
a compiex administrative system of human 1 1al
e 5YS co-cperation for social
ad'l"!:e_ modern theoretical approach in the detl:ﬁniﬁﬂti-:m of the
2 m:mstr:au-:m concept starts irom the standpoini that administration
ldpn:‘.sa]ta a complex and dynamic system, namely, a system of
auministrating: The expression “system® in the most general sense of
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the word, could be defined as a tolality constitated of parts, on the
one hand, and a totality which varies from 1ts environment, on the
other hand. In that sense, “adminisirative systems are systems of
human co-operation, while systems of human co-operation are a type
of system™ -

The system of human co-operation presumes different forms of
human behaviour for the constituting of their refations ‘within the
labour process, in the aim of realising an effect (¢.2. production,
cultural development, environmental protection, and others). Being
that the forms of human behaviour are motivated by desire (or need),
to eslablish co-operation with other people, it ensues that behaviour
of one person is always oricntated towards the comresponding
behaviour of another 2! ' o

The concept of social regulation ensues from the circumstance that
people in socicty realise their interests within refationships of mutual
co-operation, as well as within mutual conflicts. The competing of
individuals and social groups for relatively scarce materialistic and
social goods manifests itself as either domination (when the interests
of one are realised at the expense of others), or as compromise (when
the interests are realised only in part, never entirely). In that sense,
the concept of social regulation starts from the standpeint that
administrative syslems, as systems of human co-operation, have as
an aim the neutralisation of contingency?, i.e. of the negative effects
of uncertainty which ensue from possible illegal behaviour of others
within social interaction.®®

- A general economic and social development,* along with a large
dearee of state interventions and normative regulations, poinis {0 the
circumstance that social regulation in the conducting of public aflairs,
cannot be observed any more as a marginal activity in relation to the
basic social processes. The social regulating which is conducted by
the administration now becomes the basic social process; and thus -
constifutes an essential presumption of economic efficiency, cultural
development and gencral social progress in the conditions of a
developed industrial and urbanised society

By the end of the nineteenth and at the beginning of the twentieth
centuries, administration appears as the initiator and co-ordinator of
socially necessary and useful services (in medicine, education, traffic,
communications, communal services and suchlike), and yet the
aitributes of power, although not entirely disappearing, no longer
represent the basic content of the state’s administration activities.
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Administrative functions not only become more numeraus, but alsg
more compiex and ditlicult There is hardly one activity in the work
of state administration orin production which had heen s; mple before,
and yel now it becomes even more complex. A classic example of a
successlul state intervention in the process of social regulation is “the
benefit, economy, and efficiency of the US state postal service at the
end of the last century™ % These circumstances also indicate that the
problems of administration in economy and public services become
more complex and numerous, as well as that the general principles
and the technelogy of administration of the state and SCONOMY are
mutually converging moie and more 27

The 20% century marks the appearance ol the first co mplex analyses
of administration in contemporary indusirial soctety, which combine
both political and technological standpoints, and which also putasa
central issue the relationship of administration and political power,
Starling from a content unification of the technology of administration
45 numerous and complex administrative functions in the “public”
(state), as well as in the “private” (business) sector, the former
theoretical concept of state-legal administration is replaced by the
so-called, target-rational (zweckrational) concept of modern
organisation of administration 28 This model stresses the dual role of
administration: on one hand, administration can be observed as an
instrurent for exerting political power (“administration as power™)
and on the other, as an organisation for the realising of public services
{(“administration as service™). : ;

The results of these studies, particularly the so-celled larze
administration systems {c.g. sanitary service, state administration,
industrial corporations, traffic networks, urbanised conglomerates
and simifar) indicate that in complex contemporary conditions of life
the admuinistrating cannot cccur naphazardly, but by definite rules. In
that sense, administraling, as a professional, rational and continuous
wetivity, can be performed only by professional and de-politicised
administrative clerks. On the other hand, as the setting of political
aims 15 not a matter of professionalism but of politics, administrative
clerks have no need 1o engage in politics, because this is the task of
politicians.

In these circumstances, administration realises its own social
function, not as an instrument of power, but primarily as a regulator
of social processes. In the complex and dynamic conditions of
contemporary  life, it is preciscly administration that is the
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nisalion which disposes with large professional knu‘l_a_-'—rhow__q ‘ag;
| and matenal resources for effective socia

Orgd :
ell as human potentia ; : L : !
?;zlula:i on. Althe same time. along with theincrease in the iImportance

of the role of administration as an instrument for social regulation, 15
role as an executor of political power and _!'::rrcc decreases. ; -
l The theoretical concept of administration as a system. for 'Emi-.
reoulation means, thersfore, that the ﬂdmm;s_lratwe auln-:_{at_sfltj “i :
1'ez11]“ti on of social processes are not perceived as admmstrating
i -~ a _m -_ L

|~e::;p]e but rather as a process of legitimate -.nl'lumn:thnn hiumgn
behavit i t: s set ] rance. As has already
hehaviour, according to the standards set in advance. As

i inistrati system for social
been indicated, the concept of administration as a syst

reoulation starts from the point of view that administraton, as 2

= als o3 i
system of human co-operation, has for an mm rhfn _niulralls;nt%pﬁ;
aeoative offects of uncertainties (conti ngen_mes},_w :1-: t.tl'li..;.j j m—.:j
shea potential unlawful behaviour of others n social mt_::ra:; 0 lgai
not the establishment of the domination of the s:a;c m-erﬂpzlalg , by
applving authoritative means and methods of power exernon.

{ Translatzd by Elze Holt}
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FOREWORD

All countries of central and eastern Europe that, in the wake of the
great hustorie collapse 1o the last decade of the 20th century, were
faced with a search for their own economic and political idenrtities,
are endeavouring to gain an insight into the true nature of the causes
of that dramatic collapse and the essence of tts particular implications
[or each given country. Of particular interest 18 a country that was the
first to indicate a flight from rigid communism, That country had
sufficient innovative capacities to search for its own development
medel; 1 enjoyed the respect of the less developed and the affinity of
the most developed countries of the world. But, finally, that country
found itself caught up in a temble civil war, to which the countries
of Europe, and then, through many UN peace-making and mulitary
missions, the whole world worked 1o put a halt.

After the collapse and disintegration of STR Yugoslavia and the
separation of four federal members (Slovenia, Croatia, Macedonia,
Bosnia and Herzegovina), oaly FR Yugoslavia (an unstable
lederation ol Serbra and Montenegro) expressed the desire for state
and legal continuity with the [ormer federal state, FR Yugoslavia, a
state creation still not recognized by the intemational community,
condemned to complele solation and a syslem of destructive
sanctions, persistently steered by a doctrinarian and conservative
leadership, has tound stselfin an exceptionally difficult position. Over
the course of time, all the vital [unctions of the legal state system and
the economic and social systems have ground to a halt; forces of chacs
and repression have prevailed. All the sins of a poverty-stricken,
immature and disoriented socicty have poured forth,



