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PROBLEMS ON THE SCIENCE OF STATE
ADMINISTRATION IN THE. U. S. S. R

~ Motomu SAKANO*#*

In the Soviet Union of today, the historical problem of the gradual transi-
tion from socialism to communism and also that of the gradual transformation
of socialist statehood into ‘communist social self-administration’ (or the withering
away of the state) has brought forth a practical problem in the form of “the all-
round extension and perfection of socialist democracy.”® This, in turn, has
demanded a re-examination of the already-known various concepts and methods
as regards discussion of ‘Soviet state apparatus’, and has in consequence called
for the establishment and development of the ‘science of administration’ (Hayxa
ynpasnenus).?)  The objective of this science is to make ‘functional analysis’
from a view-point of the interdependent relationship between the structure
and function of the state apparatus, by grasping the apparatus as one with which
to administer state and social affairs.

As is pointed out by Yuzuru Taniuchi, in the Soviet Union, “the concept
of bureaucracy or bureaucratization is generally understood as being synonimous
to ‘bureaucratism’, i.e., to only the dis-functional side of bureancracy in the
Weberian terminology”, and therefore there is in this country no other concept
but that of ‘apparatus’. Besides, “most of what is discussed in terms of this

1 'This is a summary of my Japanese paper published under the title: ‘“‘Soviet State
Apparatus and Administration; new advocacy of the science of administration in the U.S.8.R.”
in “Handai Hogaku” (Osaka University Law Review), No. 58, 1966.

' *  Assistant Professor of Politics, Osaka University.

1) Tlporpamma KIICC (Programme of the C.P.8.U.), 1961, p. 101.

2) Russian word ‘ynpasnienne’ seems to have a wider meaning than ‘ajMuHHCTpanus’.
The Russian ‘ynpasienue’ usually means ‘administration’ in the broadest sense, while ‘ympa-
BJieHHe’ is occasionally used as ‘administration’ in the narrow sense, that is, ‘the work of execution
and the administrative disposal’. In this paper, Russian terms: ‘ympaesenue’, ‘mayxa yipa-
BJeHHA’, ‘TOCyJapCTBeHHOe ymnpaBjeHHe’ and ‘OpraH rocyZapcTBEHHOTO YIPABASHHS were respec-
tively translated into English terms: ‘administration’, ‘science of administration’, ‘state administ-
ration” and ‘organ of state administration’.
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- concept refers to the system of legal institution within the political and admini-
 strative organization and to what this system should function.” This conéept
of ‘apparatus’ does “not imply the dis-functional side of bureaucracy as im-
manent within its own structure.” In other words, this concept is “not grasped
as a structure of which the functional side is tied up to the dis-functional.”®
It follows from the above that, when issues are made of bureaucratization within
the Soviet machinery, attention is paid not to the structure itself of the apparatus
but to the personal behaviour of the constituent offlcials, i.e., ‘personnel problems’,
or otherwise to some factors extraneous to the apparatus or to the regime, which
may have caused bu1eaucrat1c distortions.

However, “a close examination of the origin of such a concept of apparatus
seems to prove that it has not always been proper to the Russian Marxists.”’%
Taking note of a “partial revival of bureaucratism within the Soviet machinery”,
in the 8th Party Congress, in 1919, Lenin pointed out the difficulty of overcoming
bureaucratism, especially because of the backward nature of the Russian society.
He, then, went even so far as to admit that it was necessary to take a step back-
ward from the principle of the ‘Paris Commune’, stressing, on the other hand,
the need of constantly referring to the realities of the Soviet machinery, which
was always threatened by bureaucratic distortions, and also the need of approach-
ing in practical ways the fundamental theme: the “elimination of bureaucratism,
to be achieved through the participation, by the whole population, in the ‘state
administration’ (rocyaapcTsensoe yupagaenne),”’® Moreover, when in 1920
the problem of ‘collegiality’ and ‘one-man management’ was put to the debate
in relation to economic administration, Lenin made the point clear by stating

that “participation by the new class in the ‘administration’ (ynpasnenne), either
- on the basis of collegiality or on that of one-man management”, that is to say,
the “problem of how the new class should administer,” ought not to be confused
~with the totally different problem: “In what respects is ‘class rule’ making
its appearance?”® As for that former point at issue, it should be pointed out

3) Yuzuru Taniuchi: Bureaucracy in the Soviet Union, “Shisé (Thought)”, January
1965, p. 61, 67.

4) 1Ibid., p. 67. :

5). Kmcc B pesomonusx M’ pElIEHMAX C'€3/0B M. T. A., Hactb I (Resolutions and Deci-
;sions of C.P.8.U. Congtess, etc., Part I), 1954, p. 416; and Jleunn, Couurenus (Lenin, Works),
4th ed., Vol. 29, pp. 160-2, Vol. 27, pp. 220-1.

6)  Jlemmn, CourHenust (Lenin, works), 4th ed., Vol. 30, pp. 400, 425-8, 4434,
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‘here, it is the “principle and structure of administration,”? the actual applica-
tion, in various practical forms, of the principle of the Paris Commune that is
to be examined.® In the 20’s and in the earlier 30’s, the Soviet Union paid
much attention to the study of the ‘science of administration’, the particularity
of which is the great emphasis placed upon the need of exploiting and assimilating
critically sceientific achievements reached in foreign countries with respect to
‘labour management’. Ever since the latter half of the 30’s, however, this study
“fell by degrees into disuse and soon ceased to exist.””?

The transition of the science of administration, such as has been briefly
described in the above, parallels the process of the study of bureaucratization
in the Soviet Union as it gradually declined under the interior and exterior
circumstances of those days, precipitated above all by the heated intraparty
struggles, while in actual practice the entire structure of the Soviet political
system underwent an increasing comsolidation in bureaucratization. Under
“these’ circumstances what was of the utmost importance was, after all, to find
ways and means of acquiring, while combating bureaucratism, as many pro-
- letariats as possible for the political organization of the Soviet and of excluding,
at the same time, foreign (anti-proletarian) elements from it, instead of paying
regard to issues springing from the organization itself, which practice had in earlier
times been considered the primary requisite in discussing the problem.? This -
further gave rise to a tendency, on the part of the Marxist theorists, to commit
everything to the matter of ‘production relations’ by applying an ideological
way of thinking to the problem of bureaucracy, and to pay no attention to the
actual state of bureaucracy. This way of disposing of problem led, in the long
run, to the exclusion of the subject itself from the field of discussion, for the
alleged reason that the proposition of such problem was itself inspired by some
- antagonistic ideology.) k

7) Yuzuiu Taniuchi: Bureaucracy in the Soviet Union, “Shisd (Thought)”, January
1965, p. 67. ' '

8) “Ibid.; pp. 67-8. ) .

9) 1I. A. slvmoseckad, BerynaresmpHas crarhs K kuure E. Crapochisika ¢«JeMeHTH
Hayxu Ynpaenenns» (Ts. A. Yampolskaya, Introductory of “Elements of the Science of Ad-
ministration” by Starocichyzk), 1965, pp. 9-13. :

10) . -See Yuzuru Taniuchi: Bureaucracy in the Soviet Union, “Shisé (Thought)”’, January
1965, p. 68. . ) :

11) See Seisuke Tanaka: Bureaucracy and Socidl System, “Shisé (Thought)”’, August
1957, p. 60.
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The extinction of the science of administration and the recedence of the
study of bureaucracy in the Soviet Union led to the study of the “principle
and structure of the appatus itself”’'?) being handed over to ‘that of Soviet state
apparatus’, the subject to be disposed of within the framework of the ‘science
of administrative law’. It turned out, however, that the limited framework
of this science was not conducive to developing the study of Soviet state appa-
ratus. The extent to which the study could go in this manner was proved in
the way in which the science of administrative law established the above-men-
tioned concept of ‘apparatus’. It was apparently impossible to expect such
a concept to be instrumental in making “structural analysis of the actual, i.e.,
both formal and informal, appearances of the function and dis-function of
bureaucracy.”’® , ‘

And now, after all this process, the Soviet Union of today, with the actual
and practical needs of her society, demands establishment of such a ‘science of
administration’ as will enable her to make the ‘structural and functional analysis’
of the state apparatus. This paper proposes in the following to inquire into a
number of points at issue lately brought forth in the Soviet Union with regard
to ‘state administration’ and the methodology of the ‘science of administration’.

I. The Concept of ‘State Administration’
(rocyrapCTBEHHOE yIpaBJCHHE).

The Constitutions of the U.S.S.R., the Union Republics and the Autono-
mous Republics stipulate that ‘the organs of execution and the administrative
disposal’ (ucrosmuTenbHble M pacmopsiuTenbHble oprambl) shall be in charge
of the ‘state administration’ (rocyaapcreernoe ympasjenue),¥) and in parallel
with this statement has been the dominant interpretation that identifies ‘state
administration’ with ‘the work of execution and the administrative disposal’
(ucnonHUTeNbHAS H PACTIOPAJMTENbHAS AEATENBHOCTH), by presuming that ‘the
organs of state administration’ (oprassl rocyxapcTBeHHHIX yIpaBJeHu#) are exactly
those whose function is to execute (ucmosnanTb) and dispose (PacnopsiuTh).

12) Yuzuru Taniuchi: Bureaucracy in the Soviet Union, “Shisd (Thought)”, January
1965, p. 68.

13) Ibid., p. 61.

14) See The Constitution of the U.S.S.R., Article 64 and others.
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It seems, however, that such is not what Marx and Lenin meaﬁ to say by
the terminology ‘state administration’ (rocyrapctsennoe ynpasnenwe). Yu. A.
Tikhomirov cites Marx as remarking that ‘state administration’ is the organizing
activity of the state and that the two most important aspects of it is that it
is possessed of power and works as an organization. According to his “State
and Revolution”, Lenin distinguishes ‘state administration’ from ‘social admi-
nistration’ (obulecTsenHoe ynpasnenue); in his later writings he often avails
himself of the terminology ‘state administration’ in both its broad and narrow
senses, ) /

Moreover, it will be worthy of note that up to the time of the adoption of
the current Constitution (1936), ‘state administration’ meant, as it seems now,
not only a particular kind of ‘activity of execution and the administrative dis-
posal’, but also the ‘organizing activity of all organs of the state’. Ts. A. Yampo-
Iskaya reports M. I. Kalinin as observing at the 17th Party Congress in 1934
that ‘to administer’ is ‘to organize’, and by this illustration we are given to under-
stand that ‘administration’ (ynpasnenme) as such means not a particular form
of activity by a certain group of organs but activity by the state as a whole.
Before 1936, ‘the organs of execution and the administrative disposal’
(HCHIOJHUTENbHbE ¥ PACHOPAAMTENbHbE OPransl) ‘were not yet considered ‘the
organs of administration’ (opramml ynpasnenu#), and the concept underlying
the Constitution of 1918 and also that of 1924 was that the Soviet was ‘the
organ of state administration’ (opras rocyzapcrBeHHOro ynpasiexus) as well as
- ‘one of state power’ (oprau FOCyﬂapCTBéHHOﬁ sracti), In other words, the
understanding prevailed in those days that ‘state administration’ was ‘the work
of the executive and disposing apparatus plus the Soviet as its higher organ’,
‘that is, ‘the work of state apparatus as a whole’, rather than of that lower apparatus
alone.1®) ‘ k

The new Programme of the C.P.S.U., adopted on the 22nd Party Congress
in 1961, contains an article entitled “the development of democratic principles

15) Cm. 10. A. TuxomupoB, DBOMIOLHA HCIOMHHTENLHO—PACTIOPAAUTENLHON AedTeNbHOCTH
B COBpeMeHHbIH nepro, «Bonpockl CoBerckoro AamuHcrpatuBrHoro [Ipasa na CospemenHom Jtamne»
(Yu. A. Tikhomirov: Evolution of the Executive and Administrative Activity in the Contem-
porary Period, “Problems of Soviet Administrative Law in the Present Stage’), p. 31.

16) Cwm. L. A. SIMponboxad, AKTyasibHBIE TIPOOJAEMbl HAYKH COBETCKOrO aJMUHHCTPATHBHOIO
npaga, «Coserckoe Tocyaapcteo u Ilpasoy, (Ts. A. Yampolskaya: Actual Problems of the
Science of Soviet Administrative Law, “Soviet State and Law’), 1962, No. 10. pp. 21-2.
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in the Soviet and in state administration.” What is referred to in this article
is not merely administrative (executive) apparatus in the narrow sense of the
term, but democratic principles in general to be applied to the apparatus of the
Soviet and furthermore of the whole state.!” During the period of transition
to communism, says Yu. M, Kozlov, the “administration of social affairs is not
monopolized by the executive organ”; instead, direct participation by Soviet
representative organs and social organizations in the administrative process
(mponecc ynpasienus) is at once quantitatively and qualitatively- increased and
strengthened. During the same period, the administration of social affairs still
takes the form of ‘state administration’, but it also undergoes a basic change
_in quality: the change is directed to an increased democratization of state admi-
nistration accompanied by an enlarged sociality of Soviet power.'® When a
debate is given upon ways and means of elevating the roles to be played in the
administrative process by the Soviet and social organizations, it is ‘state admini-
stration’ in the broad sense of the terminology that is being made a point at issue.
In other words, the question is, in what form and by what method Soviet state
is to set about the task of ‘organization’ — which means ‘administration’ in the
broadest sense of the word — so that Soviet state can well meet the demand
of the society in a particular stage of history. In actual practice, however, the
Soviet representative organs exercise their administrative function through the
instrumentality of executive apparatus, which is shaped by and hold responsible
for and, therefore, subject to, those organs. Without this executive apparatus,
-the Soviet would be incapable of administrative activity in any form. Even
during the period of transition to communism, the ‘functional differentiation’
between representative organs and executive ones will be maintained.®®) “As
socialist democracy furthers its development, the organs of state power will
gradually be transformed into the organs of social self-administration.”* It is
"to be expected that in the course of this transformation the executive apparatus

17y Ibid., p. 22.

18) Cwm. H0. M. Koznos, Hexoropsle BOIDDOCHL JajibHellell JeMOKpaTH3aLMs COBETCKOTO
TOCY IaPCTBECHHOIO yripaBJ/eHHd B COBPeMeHHbIﬁ TIEPpHOA, «BOHpOCbI CoBeTCKOro AI{MI/IHI/ICTPHTHBHOFO
TIpaBa Ha CoBpemennoM Irane» (Yu.. M. Kozlov: Some Problems of the Further Democratization
of the Soviet State Administration in the Contemporary Period, “Problems of Soviet Administra-
tive Law in the Present Stage”), pp. 21-2.

19) Ibid., 22. )

20) HporpaMMa KIICC (Programme of the C.P.5.U.), 1961, p. 101.
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will contract and be reduced in size, but it is unlikely that circumstantial develop-
ment will ever exclude the very existence of the apparatus. Herein can be
found part of the ground for the necessity of establishing the science of adminit-
ration as a scientific discipline which would deal with “the principles and laws
of the functionalization of state administration.”21

With an increased elucidation, such as is in the foregoing, of the broad and
narrow senses of the terminology of state administration, the study of this science
in the Soviet Union is now about to take two courses. The first is, as it were,
historical researches in which attempts are made to understand state administra-
tion as an appearance of historical developments in terms of social administration,
and thereby to acquire a grasp of state administration in the historical context
of the development of human society, which runs in the following order: the
emergence of the state, the formation of class society, of capitalism, of socialist
society, of communist society, and the withering away of the state. Here,
researches are made with special emphasis upon the relationship that there is
between the historical character of each of these social system and its administra-
tive system, ie., upon “how the historical character of a given social system
determines its administrative apparatus.” = Since in the Soviet Union of today
such researches are conducted with the withering away of the state in future
prospect, they seem to be considered significant as constituting part of the
problem of the withering away of the state. The second course is the study
of the ‘science of administration’ (wayka ynpasaenus). It is, first of all, an
attempt to meet the practical need of the highly developed Soviet society of
today to rationalize its complicated administrative process and apparatus. . It
is also an attempt to make some methodological improvements upon the current
Soviet theory of state apparatus and to revive and develop the ‘science of admi-
nistration’ in the days of Lenin. Moreover, it may be said, though no Soviet
researcher has yet clearly pronounced to this effect, that in the Soviet Union
the study of ‘state administration’ now takes the place of the study of ‘Soviet
bureaucracy’, which is grasped as a dynamic system with its function and dis-
function tied up to each other within its own structure.

In the following the reader will be acquainted, first, with an article by

21) E. CrapocblisK, «DeMeRTH Hayxu ¥npasnesus» (E. Starocichyak, “Elements of the
Science of Administration’), 1965, p. 24.
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Yu. E. Volkov, who is supposed to pursue researches along the first line of the
subject, and next with one by G. S. Yakovlev and another by Yampolskaya, each
dealing with the second aé}aec’c of the subject, i.e., the methodology of the science
of administration. ’

II. Relationship between Administrative Organization
and Social System

Yu. E. Volkov brings up his problem as follows: One of the most impor-
tant parts of the process of building communism is the gradual transformation
from ‘the socialist state’ into ‘communist social self-administration’. It is, as
Lenin says, the change into the society in which every one shall administer.
In the Soviet society of today, however, there is the special apparatus of ad-
ministration, i.e., state apparatus, which is not only unlikely to die out in the
foreseeable future but is having the forces of its personnel increased as a whole
instead of decreased. Now, one may ask, what does this phenomenon have
to do with the above-mentioned gradual transformation into communism? Or,
does it mean to say that even under the socialist system there come into being
a ‘new ruling class to administer’ and also social inequality between ‘the admini-
tering’ and ‘the administered’, such as is to be found in the West European
society?2?) ‘ :

According to Volkov, in every form of human society, not excepting com-
_ munist society, there is, as a rule, ‘social power’ and, therefore, also ‘administra-
tive apparatus.” 'That there is administrative apparatus is in itself no sign of
there existing also the state. 'The existence of the special apparatus of administra-
tion (state apparatus), with all its aggrandizement and reduction, represents,
in a sense, the outer surface of the realities, and it is the inner essence underly-
ing them that really matters. Therefore, in dealing with the relationship be-
tween ‘the administering’ and ‘the administered’, due consideration should be
" given to the characteristics of the social relations and the social system, which,
underlying that relationship, determines its inner character. From a point of
view of sociological category, the “administration of society” is “to adopt deci-

22) Cwum. IO. E. Boskos, Opraguzaiis ynpaBleHHs OGIIECTBOM H XapaKTep COLBANBHBIX
orHomenu#i, «Bompocs @unocodury (Yu. E. Volkov: Organization of the Social Administration
and the Character of Social Relations, “Problems of Philosophy’), 1965, No. 8, p. 13.
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sions aimed at regulating diverse aspects of social life and the carring out of
practical measures to put these decisions into effect.” TLooked at in the light
of the “administration of society”, the state and statehood can be considered
a certain historical form of administrative system. What form the administra-
tion of society takes, what groups of people administer, what is the relationship
between this administrative personnel and other constituent members of society
— these ‘are all fundamentally dependent upon the character of social system,
above all, upon the relations prevailing in $ociety, which are, ultimately, those
of production.®® ‘

In the early stages of the development of human society,‘ all members of the
community participated in the activity of production and also in the administra-
tion of social affairs. With the emergence of classes, however, the character
of social administration went through fundamental changes: administrative
work ceased to be directly related to production and labour activity. Admini-
stration is carried out not by all constituent members of society, but by a special
apparatus — that of state administration and of economic management. The
~ class who possesses productive means and keeps a ruling economic position,
administers and commands in the society.  The administration is carried out
by the ruling class with the aid of the apparatus which served it. Thus, in
the class society the social administration takes the form of the class domination
and assumes the political character. In the highly developed capitalist society,
however, there exist, in its administrative apparatus of a wide variety, not merely
repressive and compulsory apparatus but other calculating and recording ap-
paratus of diverse kinds which basically has direct bearing upon production and
is devoid of the repressive character. What is worthy of further note in relation
to the modern capitalist society is the distinction there is between the concept
of ‘being engaged in the administrative system’ and that of ‘administering’.
Tt should be born in mind that ‘to administer’ is to adopt decissions aimed at
regulating the ‘vital force’ of the society and to put these decisions into effect.
It is only those out of the administrative and management personnel who belong
to the topmost group that are entitled to partake of making decisions aimed
at regulating social life, while the overwhelming majority of the rest do nothing but
carry out these decisions to be made by those few. In the capitalist society, it

~23) Ibid., pp. 13-4
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is the capitalist class that is in possession of this administrative function. It
must also be pointed out in this’ connexion that the so-called ‘manager’ ideology
in the capitalist country of today covers up the essential reality of things existing
in such a society, by making obscure the relations between the true possessor
of administrative function and the administrative and management personnel.?®

Under the socialist society, the social administration still retains the form
of ‘state administration’. In the Soviet society of today, while the antagonistic
contradictions and conflicts between ‘the administering’ and ‘the administered’
— those are proper to the exploiting society — have been liquidated, it must be
admitted that non-antagonistic contradictions still remain between these two
parts of the population. A certain rank composed of those who are engaged
exclusively in the pursuit of administrative function in the socialist society,
working just like all other members of society and in no way constituting a special
class monopolizing means of production, yet forms a special social category
apart, in that it is the executor of state power. 'There still exist essential social
distinctions between this rank and all the other sections of society. Under
communist society, the work of administration will lose its political character.
So long as the work of administration belongs, as a general rule, to every member
of society, these essential social distinctions now existing between the administra~
tive personnel and all the rest of society will disappear. Yet Volkov is of the
opinion that even under the communist system there still exist among the workers,
in connexion with the parts played in pursuing administrative function, certain
‘non-essential’ distinctions according as the workers differ from one another in
disposition, competence and knowledge. In the communist society, the work
of social administration will remain the chief function of a definite portion of the
people, though the character of the function and the ways in which it is carried
out will be different from those under socialism. The character of administra-
tion will undergo a fundamental change, that is to say, the ‘management of
personnel’ will be supplanted by ‘the simple control of production and distribu-
tion’.?)

The process of gradual transition to ‘communist social self-administration’
is a long historical one, and the Soviet Union of today represents only one of its
early stages. A further progress in socialist democracy demands that much

24) Ibid., pp. 14-6.
25) Ibid., pp. 16-7.
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more policies and measures should be employed. There will be more better-
ment and reduction in the apparatus of state administration. On the other hand
there will be a rapid increase in the number of new enterprises and establishments
for cultural and social service. Under these circumstances that proportion of
workers who engage in the work of state administration — civil servants — to
other working people may lessen, but there is a possibility that their absolute
number will increase. However, the actual state of progress in the Soviet
society makes the presumption impossible that the society goes towards per-
_petuating the social split between ‘the administering’ and ‘the administered.’2%)

Volkov illustrates this by making a sociological analysis of statistical data
concerning the administrative apparatus of the Sverdlovsk Region. It turns
out that the administrative and management personnel of this Region constitutes
appoximately 89, of the total number of the workers and white-colour workers
of the region. (Incidentally, in the course of a year and a half, March 1962 —
September 1963, there was an increase by 109%,.) It happens, however, that a
little under 6%, of all the personnel are state-administrative personnel (including
that of judicial organs). The rest of the personnel are engaged in productive
activities and in serving various establishments for cultural and social purposes.
In prospect of its complete disappearance in the future, the state-administrative
apparatus is at present being reduced in size. For instance, the function of
maintaining social order is in charge of social organizations and is being comple-
tely fulfilled by ‘non-state’ organizations But this is not the case with other part
of administrative apparatus, such as producing facilities and establishments
for cultural and social service. Apparatus of this latter variety will remain
equally indispensible in the future as well and will never go out of existence of
itself. Volkov, bringing under ten categories those administrative and manage-
ment personnel engaged in producing facilities and in serving establishments
for cultural and social life, and examining numerical changes which took place
between March 1962 and September 1963, comes out with the following results.2”

26) Ibid., pp. 17-8.

27) Volkov tabulates his data as follows. 'The overwhelming majority of the personnel
produced in the following table is composed of personnel other than retainers of state-administra-
tive function. *The 10th group is made up of, as it were, employees, while the 4th, the 5th, the
6th, the 7th, the 8th and the 9th groups belong to supplementary administrative personnel. Of
these, personnel is the 6th and the 7th groups are, unlike the others, in possession of some state-
administrative function (or competence). However, they form but a small proportion of all per-
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Group Category of administrative | Distribution Numerical changes
number & management personnel ratio (%) Mar. 1962—Sep. 1963 (%)
Director & vice-director of
1 enterprise, establishment & 22.6 105.2
department thereof '
Chief specialist & chief
2 engineer 6.8 105.5
3 Specialist, engineer; etc. - 14.7 110.3
' Bookkeeper, account,
4 statistician, etc. 19.6 102.0
) Operator of computer
5 bureau 1.3 ‘ 115.4
6 Inspectot, instructor, etc. 3.2 - 106.3
Time-keeper, accounting
7 clerk, field-supervisor, etc. 50 103.5
8 Secretariat, clerk, typist, etc. 5.3 108.0
Telegraphist, communication
9 operator, etc. 3.9 110.8
10 Store keeper, carrier, etc. 17.6 109.8

sonnel. They constitute that part which will go out of being with gradual transition into com-
munism. On the contrary, the 4th, the 5th, the 8th and the 9th groups form that part which
will stay; the 5th and the 9th, in particular, will rapidly increase their proportions. Distinction
there is between those belonging to these groups and those engaged directly in production, but
its quality is non-essential. "Those in the 2nd and the 3rd groups are to be distinguished from
working specialists since those former are engaged in executing the operative part of administra-
tive work, but there again the differences is non-essential. According it is those who belong
to the Ist group that concern the problem of overcoming essential distinctions among people
themselves. These last do number over 1/5 of all the administrative and management personnel,
but they amount to under 2% of all the working people. - However, because of their function as
retainers of state power (or persons in authority) they are essentially different from the rest of
the personnel. Some of them will die out rapidly in the future, and others will be either reduced
to a remarkable extent, or developed in such a way that their social basis will be expanded.
(Ibid., pp. 21-2.)
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The process of administration in different spheres of production and of cultural-
social service is elementally divided into three: (a) maintenance of order and
" discipline in certain social groups, (b) adoption of fundamental decisions as regards
the ‘vital force’ of these groups, and (c) operative technical guidance and control
of labour process in the way of enforcing these decisions adopted. In spite
of every social body and workers’ group strengthening more and more their
direct participation in their joint efforts to effectuate plans in these three ways,
an equal amount of participation by every category of workers in relation to these
efforts is not yet to be realized. At the present stage of development there exists
a certain stratum of personnel which differs from the rest in that the former
is provided with state power (or authority). With the general strengthening of
direct participation, by social bodies and industrial workers, in the process of
administration and also with a further development of socialist democracy, in other
words, with gradual transition into communism, (2) and (b) of the three divi-
sions mentioned above, will be in the handas of all bodies, of all their constituent
members. As for (c), it will remain what specialist personnel of administration
are to carry out, but their distinction from the rest will be only ‘non-essential.?®)

111, Problems of Method in the Science of Administfation

In their joint thesis “On the Science of Administration” M. I. Piskotin, B.
M. Lasarev, N. G. Salisheva and Yu. A. Tikhomirov proposed establishing
‘the science of administration’ which pursues in a comprehensive way problems
of ‘administration’ (ynpasnenune) in all phases of social life. The aims of this
science comprise: clarification of the essential nature and the substance of
administrative processes of state and social affairs; systemitization of administra-
tive processes in economic and cultural branches, in enterprises, institutions
and other organizations; rationalization of administrative systems and structures;
and further democratizing improvement, based on the latest achievements
in science and technology, of the forms and methods of the activity of administra-
tive apparatus. This comprehensive science has in its framework fields of
research such as governmental, legal, social, economic, psychological, technical,
organizational, and each field is researched by respective social scientists. The
science of administration is a ‘complex’ of all social and natural sciences which

28) Ibid., pp. 19-20, 22—4.
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are ‘related in some way or other to administration’. According to Piskotin,
the greatest importance is attached to governmental and legal branches, or the
science of ‘state and administrative law’, that are concerned with the rationaliza-
tion and democratization of state administration and with the improvement of
its administrative apparatus. 'This science should not only cultivate the inde-
pendent field of its own, but also should coordinate its own study results with
‘those of the other branches of science concerning general problems of state
administration and synthesize those fruits of researches. It means that the
entire body of the science of ‘state and administrative law’ is absorbed in the
science of administration whereas the other branches of science are not. 'There-
fore, the system of the concepts of the state and administrative law is transplanted
in the science of administration to be used as general epistemological concepts
in the study of administrative problems.)

G. S. Yakovlev, however, refutes the preceding definitions of the science
of administration offered by the jurists by pointing to the defects derived from
their juristic viewpoint. ‘

(A) Proposal by Yakovlev of the Functional Approach.

First, Yakovlev argues that these definitions are theoretically insufficient
to prove that the science of administration is an independent branch of science.
For a particular branch of knowledge to be recognized as a science, three things
are necessary: (1) its proper object, (2) its proper method, and (3) its peculiar
concepts or laws, or its characteristic system of knowledge. But, the preceding
definitions, being disqualified as to items (2) and (3), will reduce the science of
administration to a mere essentially synchronized junction of various sorts of
informations and skills that are required of administrative and economic specialists
or active persons, or a mere complex of various sorts of odds and ends. He
says the definitions do not explain as to how these bits of knowledge are to be
evolved into a new organic scientific' discipline, or on what theoretical basis is
to be constructed a new scientific complex, or what is the theoretical meaning of
the ‘mark’ (npusnax) by which ‘relation to administration’ can be ascertained.®®

29) Cwm. M. Y. IMucxotus, B. M. Jlasapes; H. T'. Canumiera, 10. A. Tuxomupos, O Hayke
ynpasrenus, - «Coperckoe Tocynapetso u ITpasoy (M. 1. Piskotin, B. M. Lasarev, N. G. Salisheva,
Yu. A. Tikhomirov: On the Science of Administration, “Soviet State and Law’), 1964, No. 9,
pp. 157, 20-7. ;

30) Cwm. I. C. Sxosiaer, O MeToZaX, CONEPKAHNM U CIPYKTYpe HaYUHOTO 3HAHHS O OONACTH
ynpasaenus, «Cosercxoe I'ocymaperso u Ilpasor (G. S. Yakoviev: On the Methodics, Aspects
and Organization of Scientific Knowledge in the Sphere of State Administration, “Soviet State
and Law’”), 1965, No. 4, p. 90
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Next, Yakovlev questions the system of the whole concepts of administra-
tive law which is to be transplanted into the science of administration. Although
these concepts — ‘the work of execution and the administrative disposal’, ‘organs’,
‘service’, ‘civil servant’ and so on — are abstracted in the science of administra-
tive law which conducts researches of administration from a limited narrow
viewpoint, by means of general scientific method by which complexities are
dissolved into elements each of which is analyzed either individually or inter-
actionally, yet judging by the standards of legal study, these concepts are effec-
tive. He never denies the possibility of using those concepts for the study of
‘organization’ and ‘administration’, but they completely forbid the ‘functional’
study of the administrative process. In the functional approach to administra-
tive processes, the focus ‘of attention moves from the question of types that
asks what the thing is to the problem of how it functions. The concepts of
administrative law are not only ‘descriptive’, but ‘of little capacity’ and unfit
for functional analysis.V

The defects we have seen in the concepts of administrative law are evident
in the definition of the concept of ‘administration’ which is the basic concept
in the science of administration. In the science of administrative law, administra-
tion is often defined as executive and administrative activities (the work of
execution and the administrative disposal). But, this definition merely shows
' the reflection of directly visible facts or of tangible activities in tangible fields,
and none of deep reflection on the mechanism of the administrative process.
That is why the concepts or the definitions in the science of administrative law,
though fully adequate on the level of the legal study, show themselves insufficient
and defective in the functional approach to the problems of administration.
For instance, Piskotin’s argument in the above-mentioned thesis that the essential
nature and the substance of administrative processes differ, in spite of their
common features, according to the functions of organs and to the quantity and
character of objects subordinated to them, is indeed correct on legal level, but
it is open to refutation in the functional approach. The administrative processes
in all areas, in spite of the various differences and diversities which arise from the
character of environment in which they are performed, have an inherent com-
mon character. This common character goes deeper than the mere agreement

31) Ibid., p. 91.
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of marks of executive and administrative activity on which the concepts of
administrative law in administration are based. This theoretically common
character is not to be explained from the viewpoint of concepts or theories of
administrative law. It is only from a deeper general perspective that the admi-
 nistrative processes can be grasped as ‘isomorphic’. It is also the perspective
on which ‘information theory’, one of the basic theories of cybernetics, is based.
" Today, the system of the concepts and categories of cybernetics are applied to
various domains of natural science as a common instrument (apparatus) in
scientific understandings. Theories of cybernetics, especially concepts of infor-
mation and categories of feedback coupling, are applied to the science of
administration to make it possible to grasp completely the inherent common
character (‘isomorphism’) of the administrative processes in all areas, thereby
insuring the construction of general theories of administration.®2)

From the viewpoint of information theory, the administrative process is_
represented as the system of informations, that is, as the process of creation,
transmission and processing of informations.  The representation of the ad-
ministrative process as a form of informational process means reduction in some
way or other of the tangible operation of various kinds and varieties into the
operation of informations. This reduction can clarify the theoretically common
character of administrative mechanism. In the study of the administrative
process as an aspect of information, the characteristics of atual bearers of infor-
mation are abstracted, but this abstraction will give an impetus to the over-all
functional study of administrative processes in all areas of social life. = Also,
the informational representation and the functional explication of the administra-
tive process will make it possible to build up a general theoretical model of
state-administrative system.®?) ; ,

As fundamental principles of administration in the Soviet sate are cited
those of socialist democracy, and as principles of organization and activity of
state-administrative apparattus are-cited the mass participation in state admi-
nistration, democratic centralization, socialistic legality and principles of plan-
ning and account. - But, in the science of administration, laws peculier to or-
ganization and administration should be treated. In the functional study of
organization and administration, several characteristics of various processes are

32) 1Ibid., pp. 91-3.
33) 1Ibid., p. 94.
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abstracted, and attention should be concentrated on the mechanism of function.
Various elements and factors characteristic of organization and administration are
abstracted, and their functional connection and informational character are
examined. In some cases, in so far as elements and factors can be mathema-
tically quantified,the method of mathematical model and other mathematical
means are used.This model makes it feasible to make a comparative estimation
of the interrelations of structure and function and of the efficacy of a given
structure.?® )

According to Yakovlev, the functional mechanism of administrative system
is not of the linear type of causal interrelation, buta complex system where reac-
tion of results upon causes is incessantly at work. The proper expression of
the structure of this complex system is the concept of ‘feedback coupling’. 'That
is, the mechanism of administrative system is explained as the link that connects
the transmission and return of information — the structure of feedback.) -

Thus, Yakovlev seems to have found a great significance in the introduction
of cybernetics to the science of administration, in that cybernetic theory can

affored a bew angle to the clarification of administrative problems, thus making
it possible to construct a general theory of administration.
(B) The Proposed ‘Systematic Approach’ by Ts. A. Yampolskaya.
Yampolskaya says that the indispensable and foremost duty of the science
of administration is to work out the optimum variants of the organization and
function of various ‘sate administrative organs’s® and systems, and asserts
that ‘system approach’ is inevitable in this study. That is to say, the approach
aims to consider the mechanism of the administrative process by representing it
as a dynamically functioning complex ‘integral system’ without separating
individual elements from each other of respective organs of administration and
their systems. Yampolskaya, further, says that the use of ‘general system theory’
after taking into consideration the characteristics of objects, or those of the elemts
of the system, will give a clue to the recognition of many yet unknown aspects
of phenomena and processes that are under consideration.?”)

34) Ibid., p. 95.

35) 1Ibid., pp. 100-1.

36) Yampolskaya, here, uses ‘state administration’ in the narrow sense. The term ‘organs
of state administration’ or ‘state administrative organs’, therefore, are synonimous with ‘organs
of execution and the administrative disposal’.

37) Cwm. 1. A. Svnossckas, K Meroxonoras HayKy ynpassennd, «Cosercioe 'ocyaapcTso
u TlpaBo» (Ts. A. Yampolskaya: A Mthodology of the Science of Administration, “Soviet State
and Law”), 1965, No. 8, p. 12. :
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According to the system theory, the system of state administrative
organs is in itself one element of a more complex system and at the same time
consists of less complex systems. Hence, the following dynamically functioning
complex integral system:

(1) The system of political organizations of the Soviet society (the totality
of systems of state organs and of those of social organizations such as political
parties, Komsomol, trade unions).

(2) 'The system of Soviet state organs (the unity of the systems of Soviet
representative organs, of state administrative organs, and of Jud1c1a1 organs).

(3) The system of state administrative organs.

(4) Systems of divisional (vertical) organs of administration, of regional
(horizontal, such as U.S.S.R., Union Republics, Regions and Districts) organs
of admininstration, and systems of administrative organs of general competence
and those of specialized competence.

(5) Individual organs of state administration, each of which constitutes
an independent system comprising as ‘its own elements component parts such
as departments, bureaus, cnter, ete.®®)

Now these are the characteristics of the preceding systems: (a) each has
its own composition, that is, that totality of elements, (b) each has its own struc-
ture, that is, the charateristics of interrelation between component parts of a given
system, and (c) each has its own specific types of interaction with its environment,
or the object of administration such as citizens who are to be served. Eash sys-
tem is an ‘integral system’ in the sense that these three characteristics are observed
in each.®™

Among the preceding systems (3) (4) (5) are summed up under the term
‘administrative system’. For the study of this administrative system, general
theories on the integral system and methodological means are avilable. And
by thier use, new developments are anticipated of the rationalization of state
administration and of improvement of state apparatus.  Although it is not feasible
to present here all the concrete examples of the new phases of this new study, yet
the following are already evident: (a) the examination and clarification of the
marks (‘mpusHaxsr’) or the nature of administrative system is given priority of
concentrated attention on condition that the ‘functional synthesis’ (dyuxuuo-

38) Ibid., p. 13.
39) - Ibid., p. 14.
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HEpYIOIAs COBOKYHHOCTb) of various organs of state administration is duly
qualified as an ‘integral system’, (b) by the help of the system approach, it is
possible to discover all the marks (upusHaxel) of administrative system as
a whole by descending from the general to the particular, that is, from the po-
litical system of the Soviet society down to the system of Soviet state apparatus,
to the system of state administration. Further, the ‘integral system’ through the
interaction of its elements produces a new integarl quality (that is, a quality
resulting from the integration of elements), and the examination and clarification
of individual special qualities of all the systems of administrative organs and each
of the component parts (sub-systems) that constitute them, will provide particu-
larly interesting material.®®

The study of the system approach clarifies in the following order the in-
terrelation of elements in each system, that is, the structure of each system.
First, the interrelations in each organ (each system). Second, the interrelations
in the administrative system of each branch. ~ Thirdly and finally, the interrela-
tions in the whole system of administrative organs. The main character of the -
interrelations of elements (that is, departments, bureaus, centres) in each organ
(each system) is paralled. That is to say, to one leader are subordinate the
consituent departments and bureaus. The basic character of the administrative
system in each branch is hierarchic relationship (leadership and subordination).
There are parallel or coordinative relations, but they do not play an important
part. The important special quality in the administrative system in branches
is its ‘two-fold form of subordination’ (aBo#iHOE nozxqmeHHe), that is, subrodi-
nation both to the organ of general authority (or competence) at each level
(Soviets, Executive Committee, Council of ministers) and to the higher-ranking
organs in divisional administration. The interrelations in the whole admini-
strative system are more complex and need an over-all comprehensive analysis
and examination. Their characteristics will be revealed in a comparative study
with the interrelations in each administrative system.l)

The study of the interrelations of elements in each system will lead to the
analysis of information, which means that an analysis will be made as to the
nature of source and passage of informations that flow into the system, and at

40) Ibid., pp. 13, 14-5.
41) 1bid., p. 15.
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‘the same time as to the nature of receptors of informations that go out of the
system. ~ All informations relating to the administrative system will be divided
in two basic groups: (1) the informations that circulate within the system (or
in each of its ranks or parts), (2) the informations that circulate between the system
and its environment. The study of the first group clarifies the characteristics
and the mechanism of leadership exercised within the system. The method
and the tempo of the circulation of informations will be the indicator of effecti-

* veness of the inner structure of the system. In the study of the second group,
the outcome and the effectiveness of activity on the part of a given system will be
clarified. The examination of this problem is important since administrative
system is after all the one that acts not on itself but on its objects. Also, this
study is significant in clarifying from the side of the higher organ (system) the -
mechanism of leadership in a given system. 'The comparative estimation as to
the substance and intensity of the flow of informations that come into a given
system from the higher organ (system) and those of the flow of informations
within the system that go from a higher rank to a lower, will reveal the efficiency
of activity of the leaders of the system. (For instance, a comparison of the in-
formations from the organs of U.S.S.R. (or All-Union organs) to Councils of
Ministers of the Union Republics, with that from the Conncil of Ministers to
its lower organs.)*® ,

The informations in the first group can be divided in three, according to the
direction in which the informations go: (a) the informations that flow within
the system from the higher to the lower organs, (b) the informations that flow

within the system among analogous or identical types of parallel ranks, and (c)
the flow of informations from the lower to the higher ranks (organs). The last
flow of informations take various forms such as those of the responsibility of the
lower organs to the higher or those of the proposal of new problems through the
initiative of the lower organs. The administrative system needs to have the
mechanism  established that insures the maximum flow of these informations.
Yampolskaya points out that only an insufficient examination has so far been made
regarding the structure of this ‘feed back’. The structure of feedback is
peculiar to the integral system. By grasping from the viewpoint of ‘system theory’
or ‘information theory’ the control system in the state administration as a

- 42) Ibid., p. 15-6.



1967] PROBLEMS ON THE SCIENCE OF STATE 31
ADMINISTRATION IN THE U.S.S.R.

mechanism of feedback, effective solution of various problems is expected such
as the combination and the interrelation of various forms and methods of control,
or those of effectiveness of control. Also from this standpoint it is feasible to
utilize the method of ‘system modeling’ (MozlepOBAHHE CHCTEMBI). )

Thus, Yampolskaya argues that the study of the system of state administration
based upon the ‘system approach’ opens up an entirely new viewpoint and pers-
pective. \

Conclusion

A further development of Soviet economy and a further progress of science
and technology are expected to make the systems of the leadership and adminis-
stration in all areas such as governmmental, economic, social, cultural, etc. both
gigantic and higher in quality as well as in scale. Along with this, the quantity
will vastly increase of the informations that are to be created and communicated
in connexion with the problems of leadership, planning, administration, control,
etc. 'Then, the disposition, its speed and accuracy, of informations will be a
grave issue. V. M. Glushkov says that provided the quality level of 1960 plan-
ning be regarded as the standard, the processing of informations that will arise
from the amount of production expected in 1980, will require the whole adult
population of the U.S.S.R. to engage in administrative spheres. He argues
that the only way to solution is to bring about a settled employment in the do-
main of administration of those means of modern technology and antomation
which have been used in the domain of material production.®® For antomized
disposition of informations in the administrative system, cybernetic principles
and techniques will be widely used.®) It is expected that “‘the effect of cyberne-
tic models and their areas of application are quite limited in the capitalist economy

43) Ibid., p. 16-8.

44) Cwm. B: M. Tuymkos, Mpimesne U KuGepHeTnxa, «Bompockr Qupocodmm (V. M.
Glushkov: 'Thinking and Cybernetics, ‘“Problems of Philosophy™), 1963, No. 1, p. 44-5.

45) 'The new Programme of C.P.S.U. says: ‘“In the 20 years comprehensive automa-
tion will be effected on a mass scale, with increasing emphasis on fully automated shops and
factories, making for high technical and economic efficiency. Introduction of the very latest
systems of automated control will be speeded up. Cybernetics, electronic computer and control
system will be widely applied in production processes in dustry, building and tranport, in scienti-
.fic research, planning, designing, accounting, statistics, and management.” (TIporpamma KIICC,
1961, cTp. 71.) : ‘
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where panics recur, but there is an unlimited possibility of its expansion under
socialist or communist economy.”’2®) ;

Situations like this cannot fail to exert a great deal of influence over the the-
" oretical application in the science of administration of cybernetics as well as
over its technological and practical application. Theories and concepts of
cybernetics will be wholly adopted as effective and indispensable devices or
analytic means in the study of the science of administration. The application
for the problems of administration of the cybernetic theories signifies represen-
tation of actual administrative systems as systems of information and control,
and leads to the discussion of common characteristics (‘isomorphism’) regarding
‘the information and control in each area. There, the actual systems are de-
‘prived in an abstract way of their realistic social qualities and differences, and
common informational qualities and “isomorphic’ relationships are picked out.
Also, some of the central themes will be the structure of feedback and the con-
ditions of its smooth functioning, that is, problems of relationships of interdepen-
dence between structure and function or those of general laws of the function
(functionalizing) of systems. Further, this abstraction process insures the pos-
sibility of modeling the actual complex processes of administration. The pur-
pose of the modeling method is to construct analogues of the objects and to create
the epistemological ideas that reflect completely and more deeply the objects,
for models are not the ‘icons’ (06paser) of objects in a philosophical sense,*”)
but merely a tool for acquiring knowledge of the objects. To quote M. Rozen-
tali, he says that “The modeling method contains as its important element the
i éxperiment (or eXperimentation). Models allow analogues  of the objects of
study to be made, and moreover, depending on the methods of experimentation,
allow the nature of objects, their influence, their working, their effectiveness to be
eXplained. Socialist society is amply capable of social experimentation.”4®)
Information theories of cybernetics and modeling methods make it feasible to

46) - “Yuibutsu-ron Kenkyi (Study of Materialism)”’, (The quarterly magazine of the
Japanese association for the study of materialism), No. 18, p. 60.

47) Cwm. A. A. 3unospes, V. V. Pepsun, Jloruyeckas Mmozienb KaK CPEACTBO Hay4HOro
HeenenoBanus, «Bonpockl Punocodusy (A. A. Zinoviev, I. I. Revzin: Logical Model as a Means
of the Scientific Research, “Problems of Philosophy™), 1960, No. 1, p. 83.

48) M. Pozenrans, Teopus MO3HAHHS H COBpPEMEHHBIe HaydHble JOCTHXKEHHH, «KoMMyHHCTY
(M. Rozentali: Epistemology and Contemporary Scientific Achievement, “Communist’’), 1965,
No. 8, p. 26.
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explore and finish the variants of the optimum and rationél system of adminis-
tration. “Cybernetics has contributed to expanding human understanding in
two important areas. - One opened the way to the quantified way of understand-
ing of the control process; the other formulated the rational method of unders-
tanding and acquiring the complex, dynamic system.”* ' The application of
cybernetics to the study of administrative system will make a significant and valua-
ble contribution to the development of the study, in that the application will
heighten the possibility of “turning a descriptive science into any experimental
one that utilizes an exact quantitative method.”’s

However, these warnings should be fully noted. Cybernetics “has its
utility and its limitations in so far as it remains an abstract of a certain aspect of
a phenomenon, and will turn into an erroneous ‘mechanism’ when this fact is
forgotten.”sV Cybernetics works ‘““in the understanding of the wide areas of
self-controlled technical processes and of certain problems that admit of analogy
in an apparent functional relation with them,” but if it is applied without limi-
tation or distinction ‘‘beyond its sound efficacy (pertinence),” it will be as guilty
of a great error as “disposing of cybernetics as a pseudo-science.””®® Cybernetics
is no ‘science of sciencies’ nor is it ‘a philosophy’. It is simply an operation or
a means for scientific understanding. The introduction of cybernetic theories
into the science of administration does not mean the wholesale conversion of ad- "
ministrative processes to the domain of cybernetics. © Therefore, we cannot deny
the existence of a certain restriction (limited areas of applicability) on the extent
of contribution that cybernetic theories can make to the science of administration.

Whatever the estimate of cybernetics, in the advocacy of the science of
administration and in the discussion of application of cybernetic theories that I
have so far considered, there is an obvious practical. (or utilitarian) intention to
meet the actual problems that confront te Soviet society today. But at the
same time, we may say that at bottom they are consciously trying to solve the
problems regarding the ‘principles and laws of the functionalization of adminis-
tration’ without confusing the problem of “how the new class administers” and

49) “Yuibutsu-ron Kenkyl (Study of Materialism)”’, No. 15, p. 44.

50) A. A. Jlanysos, A. U. Kuros, KuGepHerHxka B TeXHHKe H 3KOHOMHKe, «Bompockl
dusocodum (A. A. Lyapnov, A. I. Kitov: Cybernetics in Technology and Economics, “Problems
of philosophy”), 1961, No. 9, p. 85.

51)  “Yuibutsu-ron Kenkyta (Study of Materialism)”, No. 18, p. 46.

52) “Yuibutsu-ron Kenkyt (Study of Materialism)”’;, No. 18, p. 88.
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that of “in what respect the class rule is making its appearance,” namely, without
converting the former into the latter or in other words the problems of ‘produc-
tion relations’, and also they have an epistemological and methodological inten-
tion to have an increased degree of recognition of functionalistic concepts such
as those of ‘structure’ ,‘function’, ‘interaction (interrelation)’. Although the
arguments I have considered in this paper do not completely saitsfy these theore-
tical urges either by explanation or by solution, yet it seems that by proposing
some new problems. they indicate a certain orientation.
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