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A BASIC STUDY OF THE ADMINTSTRATIVE ORGA§IZATZON
OrF THE STATE OF WISCONSIN

I. INTRODUCTION

1.

2.

(3]

ATLTHOUGH WISCONSIN HAS MADE MANY REAL AND LASTING CONTRIBUTIONS
TO THE FIELD OF ADMINISTRATIVE ORGANIZATION SUCH AS:

The commission type of agency; :

The advlisory comnlttee; - e
Civil service; I
State budget;

Centralized purchasing;

A state architectural and engineering department;
Staggered system of automobile registration;

Short course in agriculture;

Extenglion education.

- - .
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ATTHOUGH WISCONSIN HAS HAD A CONTINUOUS HISTORY OF ORGANIZA-
TIONAL REVISION AMONG AND WITHIN STATE AGENCIES IN THE INTER-
EST OF GREATER EFFECTIVENESS INCLUDING:

a. The 1939 organization of the Motor Vehicle Department
by the consolidation of 5 agencles;

b. The 1947 reorganization of the budgeting, accountancy

and auditing funetions;

The 1947 administrative procedures act;

. The evolutlon of an effective ztate buildin& program

between 1943 and 1955;

e. The revision of the administrative rules in 1555 and

many others.

joll o

THERE IS AN APPARENT NEED FOR AN EVALUATION OF THE BASIC
PATTERN OF ADMINISTRATIVE ORGANIZATION WITH A VIEW TO
ESTABLISHING ACCEPTABLE OBJECTIVES AND ELIMINATING MANY
INCONSISTENCIES,

IT IS THE PURPOSE OF THIS REPORT TO:

a. Set forth some basic objectives and principles;

b. Point out the magjor problem areag in Wigconsin state
government today;

c. Provide comprehensive data on the ocrganizational
patterns existing teday in typical Wiscongin adminis-
trative agencies.
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II. BRIEF RESUMEpOF THE STRUCTURE OF WISCONSIN
STATE GOVERNMENT

All Authorlty Comes from the People

When the people of the 13 colonies declared their independence
from England in 1775, they thus created 13 independent governments.
They soon discovered that there was need for some organization for
the cooperative activities of the 13 units,and therefore they created
the Articles of Confederation under which the people of the several
colonies caused a minimum of control of thelr common affairs to be
taken from the several colonles and glven to the confederation, As
every school boy knows, this plan did not work, and in 1787 a conven-
tion was called to remedy the defects in the confederation. Out of
this came the Constitution of the United States and the federal plan

of government.

Essentially the federal system preserves 2 levels of government,
the national and the state. To the federal government is granted cer-
tain specific powers largely enumerated in Article I, sectlion 8, of
the Constitutlon. These are normally called delegated powers. All
other powers are reserved to the states or to the people. These are
called residual powers.

In the last analysis the power of government rests with the voting
population who, by their election of officials and the approval,
directly or Indirectly, of changes in the state and federal Constltu-
tion, exerclge the final authority regarding what shall or shall not
be done., Slow and cumbersome as this process may on oc¢casion be, it
is ¢lear that the ultimate authorlty rests with the people. It 1s
apparent, therefore, that the chaln of authority must start with the
people and pass through a clear line to the humblest worker, It is
likewlse clear that the chain of accountability must go from the
lowest worker by direct lines through the various levels back to the

people.

The Structure of Government

The administrative structure of the state has 3 parts: the leg-
islature, the Governor and the departments or agencles.

The leglslature has 2 primary functions: to determine the pro-
grams which the state will conduct and to review the conduct of
those programs. The leglslature directs agencles to perform programs
when it enacts laws. The law should state the obJectlves of the pro-
gram and place broad limits upon the discretion which the administra-
tor may exercise. The budget process 1ls the legislature’s best control
over the departments'! conduct of their programs.

_ Although the state has 5 elective executives directly responsible
to the pecple, only one, the Governor, has constitutional powers to
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direct the actlons of the state's departments in carrying out the
dutles glven them by the legislature. Actually the Governor lacks
the full powers necessary to carry out thls functlon because he
cannot adequately review and control department action, nor can he
remove department heads when he 1s dissatlsfled wlth thelr actlivl-
ties. The Governor is also charged wlth recommendlng programs fo
the legislature, and he, more than anyone else, la the ceremonial
head of the state, representing 1t and speakling for 1¢.

The departments are the action arm of the state. They are re-

sponsible for performing the tasks and achleving the goals set by
the leglslature. In most cases departments must make pollicy by inter-
preting the enactments of the leglslature, but in every case the spe-
cific actlons and interpretations of the adminilstrative departments
must be based on specific statutory authority. Thus the departments
exercise the authority delegated to them by the legislature, and the
- Buccess of thelr operation may well depend on whether they are given

adeguate authority without undue restraints, It 1s the function of
the department to further delegate its powers to 1ts subordinate
levels, and 1t 1is the responsibllity of top-level management to see
that the authority granted and the accountabllity 1imposed on each suc-
ceeding level of the hierarchy 1s- clearly spelled out.
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III. THE THEORIES AND PRINCIPLES OF ADMINISTRATIVE ORGANIZATION
AS APPLIED TO STATE GOVERNMENT

1. Introduction

Although Solomon in hils wlsdom operated his patriarchal
system 1n accordance with precedents which he evolved, and Machi-
avelll in his "The Prince” set forth many rules of operation, it
is within the 1ife span of living men that the present theoriles
and principles of public adminlatration have recelved their major
emphasis.

The leisure strlide of government in prior generations
precluded the necesslty for much attention to the "How" of gov-
ernment. When the Public Service Commigsion was first created,
for example, 1t had 3 employes, a commlsaloner, a deputy and a
Janitor. When automoblle registrations were first required, the
.names were listed in a book, and 1t took a leglislative act to
change the procedure, Government operations have expanded 1n ex-
tent and intenslty very rapldly, and with 1t has come the need for
attention to organization.

In the past administrators gravitated to thelr high level
posts through the ranks or acquired thelr posts through appoint-
ment, and learned their taska on the job. A high percentage never
acqulred the abllity to direct an organlzation., To an increasing
degree today, people can acquire an understanding of the adminis-
trative process before they enter employment, and an entirely new
gcoupation is developing.

The skeptlc may well polnt out that some organizations
that violate.the principles of good administration seem to work,
and that some which adhere to the principles bog down. They can
clte exceptions to every principle, They can point out that many
theories adhered to 20 years ago have been discarded or modified.
It must be agreed that the personality of the people involved, the
conditions under which an operation ls conducted, the restraints
placed on the free operation of the unlt by law, custom and expe~
diency affect the result, but 1t can he pointed out that those who
have gtudled the problems of administration have drawn thelr con-
clusions from theilr study and that in business, industry and gov-
ernment these principles have worked. -

What are these basic theorles and principles?
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2. The Relatlonship of AutHority,; Responsibllity
and Accountablllty

Three terms express the relationship of the varlous
levels in the administrative hlerarchy. They are authorlty;
accountability and responsiblility.

The line of authority which extends
from the top of the corganization to the
bottom must be:

a. Well defined yfé
@

b. Well known {f§£¥>

¢, Unbroken

Generally 1t 1s based on Imposition from above, but more
recently more attention hag been paid to the theory of acceptance
from below. Each person should have authority on hig level to
take the actions for which he ig held acccuntable.

The line of accountability whilch extends from the bottom

to the top likewise must be:
a, Well defined A g;;)
b, Well known ¢
¢. Unbroken | g}

Each person should be accountable to one and only one
pergon, his lmmedlate superior.

The area of responsibility 1e

the functlons over which one person C:>
hag authority and for which he is ac-

countable. No pergon should be held ;
responsible for the actions of more

people than he can adequately super-
vise or for activitlies which he cannot

infliuence,

As we have polnted out, at the very top of the pyramid are
the people who exerclse the privilege of voting and from whom all
of the authority ultimately flows.
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3. The Over-all Organlzation - Centralizatlon vs.
Decentralization

In a unlt the silze of the state 1t 18 a major problém to co-
- ordinate the work go that the varioud parts know what the whole and
other parts are doing. The 6bjectives and regulations of the Board
of Health and the Department of Agriculture, ror example, in assur-
ing the production of pure milk must be in accord if the program 1s
to succeed.
At one end of the organizational ‘
patterns of a unlit of administration
1s that known as centralization 1n

which a single person has the authority. L_ij | j LE*}\_lJ

for the operation and is accountable to———"
s |

the people through election. Each sub-
ordinate reports toc him through a chailn .
of command. Thig admlnlstrator must HL? L
.rise or fall on the success of his oper-
ation because he has both the power to
make 1t work and the responsibillty to
see that it does,

At the other extreme is the pat-

tern known as decentralization in which (;D
the authority 1s divilded ainong many. CK; JJ&(K (!'&

This may be illustrated by our constitu~
tional officers, each elected by the
voters, as ls the Governor, and each re-
sponsible to the people for a segment of
state activity.

Between the 2 extremes of the spectrum are many degrees of
centralization and decentralization. Typically a hybrid organi-
zation exlsts in which a degree of cen-
tralization c¢ccurs along with various
decentralizatlion of the agencies hl]
controlled by boards partly ap-
pcinted by the Governor and partly d{l/iél)
ex officio and centralization
through the direct gubernatorial
appolntment of the heads of the
purchasing, budget and engineerlng
agencles.

Centrallization pinpoints or concentrates responslbility in a
provides the threat of too great concentration of authority and the
potential thwarting of the public will unless accountability 1s well
def'ined. This approach provides the means of getting things done:
when actlon 1s necessary. The complete programing of the adminls-
tration is concentrated in one place so that an over-all view may
be obtained.

Decentralization diffuses the authorlity and responsibility.
It 1s difficult to place the blame for fallure or to rally the units
to action, but 1t forces more deliberation by requiring compromise

degrees of decentralization. 1In
Wisconsin state government this 1s

illustrated by the decentrallzation

of the authority resting in the con-

stitutional officers, the seml-

single head so that he may have the authority to force action and
responsibility for its success. On. the other hand centralization
and pools the oplnions of many to secure & program of action.

-6 -
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4, Methods of Imposing Controls from Above

It 1s generally impractical to revise the structure of the
administrative agencles to provide a completely centrallzed admin-
istration. In lieu of this, a variety of devices exist for providing
greater . .authority for the top level of administration and greater
accountablility for the lower levels.

Giving advice and information. One of the least drastlc forms
of control is that of giving advice and infor-
i mation. The top level, having acquired in-
57 I formation from all of the parts, dlstributes
! it to the subordinate levels which need 1it,
!ff The Department of State Audit in auditing the
accounts of a department may suggest devices
y caleulated to improve 1ts operation.
Requiring reports. Under this procedure the top administration

. requires reports of the sgubordinate units,
uses the reports to determine if the unlt 1is

§§§ complying with 1ts directives, and has the
~ authority to force the unit to comply. The

ety Mo ~ requirement that the various agencles submit
L o thelr proposed expenditures for each quarter to
““““ S / the Department of Budget and Accounts, and the
- /M//f authority of that agency to force the unit to
live within that allotment is an lllustration
of this procedure.

Requiring prior permigssion. The authority of an agency to act
only when 1t has prior permission is an 1llus-
tration of a central control, Such controls
exist in the area of personnel where operating

//‘ agencles must have prior approval before hiring
personnel. In perlods of retrenchment thils
authority may be exercised with substantial
effectiveness.

Fiscal controls. A substantial control of the over-all opera-
tion may be exerclsed by top administration
through the use of budget controls. The execu-
tive budget which requires that each agency
submit 1ts requests to the top administration
which makes its recommendations to the legisw
lature, and which can within limits regulate
} the allotments from the appropriations is one
of the most important methods of contrelling
the lower echelons.

The power of appointment., Edgually important 1s the authovity
of top administratlion to make appointments,

- _M‘{)Selection of members of boards who adhere to

_4ff§o 5 V' the programs advocated by top administration
will assure that such programs will be carried
out.

-7 -
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5. Unity of Command

In many organizations the top
administrator will have a group of

subordinates who repcrt directly to
him, perhaps called directors, and

another group of lesser subordinates
who report to each of hls inmediate
subordinates, perhaps called chilefs,
and then hne will have one or more
people out on the edge of the organ-
izational chart whe report directly
to him or to no one and who are
neither directors or chiefs.

Adminlistrator

directors

Effective organization requires that every member of an

organization know his position therein,

A0S

T o

requires:

a, Each person should have
only one persgon glving
him orders;

b. Each supervisor should
know exactly who he is
to supervise;

¢, Each worler should know
who his supervisor is.

Unity of command

Unlegs there is a well-defined organization which follows
these requirements, an informal organizatlion will develop within
the agency by reason of need or because of the dominance of one

or more people. This may result in:

a. Dominant personalities who are subordinates

galning control;

b. Functional speciallsts diverting the agency
from its stated purpose toward theilr favorite

projects;

¢. Slowing down of operations due to confusion

of authority;

d. Poor working conditions due to undermining

of stated authority.
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6. Span of Control

Span of control refers to the number of people
who report to any one supervisor,

. Assuming that the unity of command exists and
that every person reports to only one person and
knows to whom he reports and who reports to him,
the next problem 1s to determine how many should
report to any one person,

If only a few report to each superior there may
be too many Chiefs and not enough Indians. If a
great many report to one person, there may be too
many Indlans and not enough Chlef's.

Generally on the top level there are too
many people reporting to one person. The Gover-
nor, for example, has far toc many reporting to
hilm.

Some authorities recommend a maximum span of
3 to 7 on the top levels, In other words, a super-
visor should have no more than 3 to 7 reporting to
him. ©Others feel that when a person has more than
12 reporting to him, he should re-evaluate his
organization. More recently it has been argued
that on the lower levels the span of control should
be very large to give room for the exercise of
initlatlive,

Several factors determine the number of people
wheo should report to one supervisor.

a. In a new agency or in an agency in
which the work is highly compli- P
cated or requlres exerclse of a //7“
great deal of Jjudgment, 1t may be -7 é;\tj
necessary for the subordinates to e
talk to the supervisor more often
and therefore the span of control
must be smaller. As the agency ma-
tures, the subordinates are more Cj /éZé>}§
able to act on their own, and need (VOOL2
not report as often.

b. The span of control may depend on
how tightly the higher level wishes
to control the operation. If he
wants his subordinates to exercise
more control, he wlll give them wore
authorlity and can supervise more of
them,

-9 -
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7. The Three Levels of QOrganization

Any substantial adminlstrative unit contalns
three fairly well-defined levels of organization,
They are:

Top Management —.——3 | ggj;:z\&
g&
Supervision <£:::i; (lgil)
Production — {fjjzgg/ 'Eg;\:i>

Management 1s the head of the agency and hls
immedlate staff. Among other things they:

a. Determine what the task 1is, based on
leglslative or executive authority.
This 1ls often described as making
pollicy declslons,

. Delegate the authority to subordinates,
fix responsiblility at various levels.

¢, Exerclse the leadership and coordinate
the activities within the unlt, and
with other units.

Supervision includes the heads of the sub-
‘ordinate levels of the organization. They trans-
late the policy declslons into activities for the-
workers. Each level of supervislion coordinates
“the activities of the unlts below it,

The Production level includes the rank and
file of the workers and thelr immediate supervisors.
Numerically this group represents the overwhelming
proportion of the people employed. If the work on
this level 18 routine, the span of control or number
of people under one supervisor may be substantlal.

- 10 -
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8. Line and Staff Functions

When E11 Whltney concelved the plan of mass production of
gmall arms he was the top manager, salesman, accountant, planner,
englneer and part of the productlon group in his plant. In a small
arms plant today the activities of the individual mechanic or the
gsalesman may be so remote from the top administrator that he needs
asslgtance to keep informed, to act as thelir eyes and ears. Thus
the personnel of any large agency, public or private, has come to
include people who make no direct and immedlate contribution to the
end product but who advise, assist and support the top admlnistration.
They carry on the Indirect tasks, such as the housekeeplng funetlons,
planning, budgeting and coordinating. They are called staff.

Without this aid the top admlnlstrator cannct hope tc keep
abreast of all the actlvities of a large agency even if he 1is prepared
to work man-killing hours. Furthermore, the functlons of the staff
group have developed to such a degree that the same degree of training
reqgquired of line operatlons 13 needed. Thus 1t 1is uneconomical and
sometlimes ungsound to depend on llne personnel to do ataff functlons.

Line and staff are operations, not people. It 18 entirely

possible for one person to have both functions. |

;
One of the best illustrations / :
in Wisconsin of a staff function is ,Governor> partment

that carried out by the Dlvision of i

Vi S

Departmental Research of the Governor's
Office. As a result of a complalnt, ——
for example, the Governor requests the Reaghiest Report

division to study a situation in a de-~ A
partment and report t¢ him. The !
Governor, on the basls of the report ;
which may or may not recommend action, Division
determines what may be done. i

both line and staff functions. X who fop
1z the chilef of a division in the informati
Department of Agriculture 1s respon-
gible for 1ts operations. This 1s a
line functlion. On Tuesday morning
he and 7 other chiefs meet in the
office of the director to lay plans
for carrying out a new law, deter-
mining the extent to which his
divislon 18 involved, and what must
be done 8¢ that his people do not
work at c¢ross purposes with the
other dlvilsions. That l1ls a staff
function,

An administrator may have Request 7 \\\
or
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9. Varlations in the Starf-Line Relationghip

There are few pure line
organizations in which there
are no staflf units except in
very small organizatlons and
in the lower echelons of large )
scale organlizations. Here (%
there 1g a simple chain of com-
mand from the administrator(Ai)
to the worker(L).

In large organizations
today the top administration
(a) is advised and assisted
by the staff(8) regarding the
work which the line units(L)
carry out. The chaln of com-
mand goes through the line
units and not through the
gtaff units.

In many organizations
the same unlts or even the
game 1individuals within a
unit may have both line and
staff functions.

Planning Executing
Under few, 1f any, clr- :
cumstances should the line of

authority pass from top admin-
istratlion through the staff to
the subordinate line levels.

- ADEE

Incorrec€

‘l’t

- 12 -
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10. Basic Types of Organization

While the organlzational pattern of a particular agency is often
a matter of accldent, over the years 3 falrly clear~cut patterns have

evolved.

There are minor differences within them, but essentlally

they include the single head, full-tlime policy and administration
- board and the part-time policy board with a full-time administrator.

. Single Head. Under thils plan
one pergon 1is in charge of the unit.
It is used primarily where the func-
tion is c¢lear-cut, well spelled out
in the law, and generally accepted
by the publie. The agency head is
appointed by the top administrator.
Banking, insurance and taxation are
organized In thls manner in Wisconsin,

Advantages
The lines of authority and ac-
countabllity are clear,
Conflicting orders are mini-

mized.
One person 1s responsible for

the agency.

1.
2.

3.

Full-time board., Under this
plan 3 or more full-time adminis-
trators with staggered terms con-
stitute top management. They
determine peolicy and carry out the
operation.

Advantages
. It distributes authority among
geveral.
. It brings together varlous
polnts of view.
It ig more lndependent of
pressure from above.

Part~time board wlth executlve

officer, Under thls plan a falrly large

board 1g selected with staggered terms
to act on a part-time basis to make

policy decisions and hear appeals. They
select a full-time executive officer to

¢arry out the program.

Advantages
1. It provides the best opportunity
to have a varlety of viewpoints
on a policy board.
2. The administration is centralized.
3, There 18 more apt to be continulty
of policy.

- 13 -

lt

2.

. Its actions are more deliberate 4.

2.

Digadvantages
It may become arbltrary unless
accountabllity is c¢learly
defined,
Continuity in the agency may
be broken when top person

leaves, {

Disadvantages
There is a divislon of author-
ity and accountabllity.
It lacks c¢lear-cut responsi-
bility.
It opens the way to postpone-
ment and delay.
It is difficult to control
from above,

—

2N

Disadvantages
1. Authority and accountability
is diffusged.
It 1s slow to act and its
policles are too suscep-
tible to publlc whims.
The proper relationship of
the executive officer to
the board 1s difficult to
maintain.

3.
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| 11. The Grouping of Working Unlts

Wisconsin has more than 80 separate units within the admin-
istrative structure, Many of them are composed of numerous func-
tions grouped together, some related, some not. Qther units have
only one function. How should these many units be grouped 1in order
to provide effective unity of command and span of control? Ag a
matter of practice 4 methods are used.

Purpose. Under this plan
units wlth the same purpose,
guch as all units concerned with
education, agriculture or public
utilities are combined. It per~
mits the subject matter to be Regis-
coordinated., A good example is [Pration
the Motor Vehlcle Department ///k

created In 1939,

Process. Under this plan
units with 1ldentical processes

are combined. A stenographic - .
Fed;c&l { %-Dental Wurses S{

pool is an example. Centrallzed :
purchasing, personnel, account- +censes| licenses License
ing, licenging are also examples.

Area. Under this plan all
functions are comblned according
to area. Thisg applies best to
the fleld organization 1in which
the state is divided into cer-
tain areas, and all functionsg
follow the game area pattern
and have a unlfled area office.
The Portage lLevee Commlssion is
an illustration in state gov-
ernment.

Cllentele. Under this plan
the functlons are grouped ac-
cording to the people they
serve. Thus all functlons re-
lating to veterans are combined HousiT Aids  Hospital~ Bonus
in one agency. iemtion
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12, Fleld Organization

The need to provide services throughout ‘the state makes it neces-
sary for a large portlon of the employes to operate at various points
outslide the central offlce. These organlizatlons, known as fleld of-
fices, grew like Topsy 1n most cases, with little regard for a unified

pattern.

In establishing such offices there are 3 major problems to sclve:
a. What shall be the baslis for thelr creation?

b. What shall be thelr relationshlp to the central office?

¢, What shall be the degree of control by the central office?

Bagsls of Creation. - How many fleld offices should be created and
where? There are 2 very practical criteria for determining thils. One
1s the work load. In the southern part of the state there is little
need for forest rangers, while 1n the northern gector there 18 little
need for factory inspectors. Even though the work load may be small,
there 13 yet another problem, that of area or ease of access, In the
densely populated areas roads are plentiful and common carriers avall-
able. In the sparsely settled areas, movement 1s more difficult.

Thus the optimum distrlet from the point of view of work load may not
fit in terms of accesaibllity.

The Relationshlp Between Central and Field Offlces. There are 2

baslic types of fleld organlzatlon. Soentral
1
a. In one, each division or f\ffica
bureau of the central of«- ,/
fice malntains 1ts own el et
field organization which { ;U(:‘Ei"iﬁi‘m chiefs
reports to 1t, Fleld of- T T S .
fices report directly to -~ 3161& offices
e

thelr central office : - -

counterpart., , , -‘(;}z;>2:;>

b. In the second type there are

unlified field offices and each PN enbral
central office division makes { offioe

1ts contact with lts counter- grx\

part 1n the fleld through the 7 " Division chiefs

head of the fleld office. e

Divislons in the fileld report ;o {'j { -

through the field office ad- N R
ministrator rather than direct o

to thelr central office Pold office }( /)
counterpart, The central of- administratoer

fice divisions are regponsible

for the planning and the field I ,,,,,
of fice adminlstrators for the ( (WJ
operation.

The Degree of Control Exercised by the Central 0fflce. There are
a varlety of degrees of control by the central office,

a. The central office may maintain very tight control, permitting
1little or no discretion, and settling everything in the central
office. Detalled and explicit Instructiong may be handed down.

b. The central office may vest substantlal discretion in the fleld
services gilving them power to make conclusive determinations 1n

cases.
- 15 -
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13. The Delegation of Authority

An authority on public administration has stated that
one of the reasons top administrators have heart failuré
and nervous breakdowns 1s because they fall to delegate
authority, They are slaves to detall, insist on overseeing
personally everything in the office, and are so busy doing
routine things that they do not have time for the broader
tasks of management. In their absence the operation tends
to bog down, and when they retire the problem of replacement
is difficult.

Instead of clearly They dip down into detail
definling areas of respon- and have an organization like
sibillity like this

Less strain on themselves and better delegation of
authority can be secured by doing the following things:

A, Selecting compefent supervising subordinates;

B. Defining the areas of responsibility of such subordinates
clearly;

Training such subordinates to carry their responsibility;
Establishing and publishing general polilcles;
Standardizatlon of procedures wherever possilble;

Establishlng Internal checks to catch evidences of
weaknesses;

G. Maklng certain that information flows up, down and
sideways. . :

- 16 =
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14, The Use of Advisory Committees or Boards

In the operation of any agency there are times when

the determination of what to do or how to do it becomes a
major problem., Top adminigtration may depend upon staff for
the preparation of data on which to base a decision, but there
are situations in which the staff function ig not sufficlently
developed or is not adequate for the purpose. One device

uged to asslst at this point 1g the advisory committese, It 18
a device which has been developed in certain Jurlsdictions 1in
recent times to permlt a group of experts or representatives of
various segments of the publlc to act as consultants to admin-~
istrative agencles on problems and procedures without exposing
themselvesg to the caprices of pelltics, Wisconsin has more
than 100 guch committees distributed among many depariments.

Its essential features are:

It is composed of elther technical experts or representatlve
eitlizens;

Its functicon 1ls excluslvely to advise and recommend, not to

direct;
R i
Advisory |75
mnitiee
e

}
@ & 5

It may be temporary to advise regarding a specific problem
or permanent to advise whenever problems 1in a specific area
of operations arise;

It may be at the top level or at a subordinate level.

/here
L"*.?M

=R
Moem
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IV. WHAT ARE THE GENERAL PROBLEMS OF ﬁﬁﬁiﬁISTRﬁ?EQN
IN WISCONSIN WHICH NEED TO BE REVIEWED?

1. Introduction

The administrative organlization of Wisconsin state government
18 a huge structure, A casual glance at the biennial Blue Book,
which describes each unit in that structure 1n a very brief statement,
will 1llustrate very graphically the tremendous scope of the admin-
istrative organization of the state. Most of the state's 20,000
employes and $500,000,000 annual expenditures by more than 80 agen-
cles are concerned with the administrative process.

It should be polnted out that Wilsconsin has a tradition of
efficlent, honest state government. There 1s a constant and contin-
uous Interest In the Improvement of its processes, and the histeory of
leglslation over the past 50 years 1s replete with 1llustrations of
efforts to improve both organization and methods.

It is traditional in this state to meet the problems as they
arise, The organlzation of the Public Welfare Department is the
product of nearly 75 years of gradual development. The Tax Depart-
ment has a history of more than 50 years of change. The Motor
Vehicle Degpartiment 1s the result of the 1939 consolidation of func-
tions gradually developed In as many as 5 agencies beginning in 1905.
The Board of Health is the regsult ¢f the gradual accumulation of
functiong since 1876. There have been, of course, some broader
reorganigations enacted and proposed. Moat apectacular were the
centrallzatlon of purchasing, personnel and accounting in 1929, the.
1l11-fated reorganizations of 1937-38 and the re-reorganizations with
a change of administration in 1939. For the past 2 sesslons sub-
gstantial reorganization of the so-called housekeeping functions has
been proposed and defeated and in 1953 a proposal to centralize the
adminigtration of more than a dogen licensing agencies met the sanme
fate, There has probably been no session cof the legislature for
many years In which there was not some proposal to split or consoli-
date functions or to change the composition of the top administratioﬁ

of an agency.

There 18 no reason, however, to rest on our laurels or to
expect that the pattern of unplanned plecemeal reorganlzations of
the past will continue to meet the needs of the future. Today there
are gsome well-established principles which can be applied to exiating
organlizatlons to see how they fit the need. It 1s the purpose of
this sectlon to set out some of the more obvious problems of adminis-
tration which exist in Wisoonsin.

- 18 -
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2. The State Administrative Structure I8 Composed of More
Than 80 Separate and Parallel Agencles

Even though there are differences of opinion on the precise num-
ber of separate state agencies in Wisconsin State Government, and
some disagreement as to whether or not a particular unit 1s in fact
an independent agency, it 18 clear to all that the number of geparate
and parallel agencies 13 extremely great, In fact, the number 1s so
large that it would be humanly impossible for any one person to have
a clear understanding of the operation of each or to c¢oordinate them
if he had the authority.

There are about 30 agencies, the [lhere are 4 agencies headed by
heads of which are appointed by [Single heads elected

the governor with consent of the by the voters

senate, Five of these have full- @and provi-

time boards, 17 have part-time ded for
boards, and 8 have single heads, {0 the
At least 5 have some ex officio [consti
members., ‘ tution

There are 12 agencies
with multiple member
heads who are ex officio
officials, one is con-
stitutional.

State
Adnministrative

Agencies

There are 27 agencies,
the heads of which are
. appeinted by the governor
without confirmation. One
has a full-time board, 23 have
part-time boards, and 4 have
single heads., At least 7 have
some ex officio members.

here are
agencies,
he heads of
which are ap-
ointed by per-
ons other than
“the governor.

‘ agencies

4the darecting boﬁy

/ of which are selected by

groups having no official conw-
nectlion with the state government.

- 19 -
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3. Agencles wlth Vast Differences 1In 8Slze, Cost and
Significance Have Lhe oane Relatianship to the Top
Acdministration, =

Voters

Bd. of Examiners Board of Public Welfare
in Basic Sciences . ) ¢

| -

i Bireciwr

2 employes

|
! ?\.

3,700 employes

.

The effect of thils 1s that the attentlon glven each of them
is disproportlionate, If the top level administrator concentrates hils
attention on the major units, the minor units are virtually free to
act as they wish. If he spends any time with the smaller units, he
does not have enough time to spend on the major units. Although
units may be on an organizational parallel, they may not be parallel
in importance. Many minor units might be placed under one adminis-
trator responslble to the top level. .

- 20 -
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L, A Substantial Number of Adminlstrative Agenclies Are So

Composed That NO oingle Person or Group Has Any Direct and

Complete Supervisory Auchority Over Them, Thelr lop-Level
Administration L8 composed of Nembership selected by & variety

o gources or Is hx Offilcio.
The Claims Commission Is an Illustration

j Yoters
- e
/’M’ J o .
.
- - i - . ™
- ™~ -~
=4 — ~
Attorney |
Governor General Senate Assembly
!
irechor ; {
of Budget & o~ ! *
Acsounts A
. _ Com., _
: on
24
Com. Spesaker
_ Y 4
Representa—| Representa- |Representa~| chm, of Chm. of
tive of tive of tive of Jt, Finance|Jdt. Finance
Exeontive |Dept. of Atty. Gen.'s (Committee| Committes
Office  |Pudget amd | nees g
Acgounts .
These Poople Constitute the Claims Commission

The State Teachers Betirement Board is Ancther Example

Public School State College University
Teachers Teaschers Teachers
/
i L N 4
Public School State Colleges University
Hebtirement Ratirement Retirement
Association Asmociation Association
N é N7 \( ¥ \
Henber Member Menber Member Member Member lM&mber
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5. The Chief Adminlistrator's Authoprity over the Appointing

of Agency Heads 18 Restricted by Reguirements Which

Sometimes Are a Handicap.

Occupational Restrictions

The Board of Vocational
and Adult Educatlion consists
of

3 employers

3 skillled employes

3 farmers

The State Superintendent
1 member of Indus. Com.

The housewlfe, the con-
sumer, the whilte collar
worker and others have no
repregentation.

All 5 members of the
Board of Examlners in
Watchmaking must be watch-
makers.

Ex officioc membershlp

Civil

TG

Bd, of
Health

Staie
Chief

State
Sanitary

Meﬁber Henmber Biate
of of Health

Engineer p s o, 88%' Officer Dngineer

J

Water Pollution Committes ]

- 22 -

Geographic Restrictions
/*"‘“\-

Qhree'm@mberg of the
Conservation
must be from norih’ of

Steveng Polnt and
- A

Three must bée from
south of that polht,

=%

One member of the

Highway Commnission must be

from the north ;7

! ] '“”
One from

the east and one from

the west. {
l ! !

Nominations must come from
certain groups.

| State
| Dental
Society

Commlssion

Stats Bd, of Dental Bxaminers
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6, In Some Cases the Law Spells Out the Composition of the Tap
ITevel Rdminlstration in Minute Detall Whilile 1In Other Cases
the Taw Provides Broad Discretion in the. beiect&an of the .
Top ﬁéministra%i&n. )

The Board of Nursing is an 11lustration Qf an agency which 1s
spelled out in detall.

Public
State State state is Stata
Hurses League Hoapital ‘fl'f . of Madical ﬁg%é%}rll
Apsn 0 Agsn. ath. Agsn. Bur
! Fursing asp. g ofl

Hach nominate 5 to Governor

i
i

| Berate
Gov.

, \‘i‘\
Stat ef \\
%%élgh .
;/\{7\ / , ‘
£

On the other hand the Governor's Educational Advisory Committee
is composed of "such representatives of state agencies which have an
interest In the educatlonal program for veterans and such other per-
sons with a demonstrated interest in the educational program for
veterans as the governor may select'. 8Similarly the Jovernor's
Cormmission on Human Rights consists of "not to exceed 35 members who

shall be appointed by the governor...from the entire state and shall
be representative of all races, creeds, groups, organlzations and
fields of endeavor.
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7. The Statutes Vary Widely in the Detall Regarding the

. Organization of AQminisirative Agencies They COntaln,

Some Spelling OUL 1n Detail the SubJdlvislons WOlch May

or Must Be Created, Uthers Providing lncomplete Detall

Regarding Such Urganization, ang in Still Qthers Leav-

ing A1l Such Materials ExpIIcitly or by Tmplication %o

the Administrators.

In somo c2ses tho Yobor, |
active divisional organ- Dopt,
ization is set by statutoe. ﬂﬂﬂf,«w"“ﬂﬂ::;? \QZZTMWMNMHN“ﬁh
Registration| [Inapecti ' i
& and n gn& on way Driver
Licensing | Enforcement ?romo%ion Control
In other cases part of bepag%meng
the divisional organ- xation [
ization is set by \\\\x\
statuke but other - b ir
divisions are Goneral Property Tncome | Boverage &
suthori zed. Adm, Taxation | [pipgTitence 1 Cigarotte
Yaxation Taxation
‘ Such other divisions
Petroleun as Commigsioner finds
Products neceassary.
_ Department
of Public |
The statutes say the Welfare
organization shall Jﬁmr”“’;’f [ \\\\k .
include these e | ——
Mental - Children Public Business
Hyeiene Correcticns volbf Assistance| Manmgoment
f""""“’“""‘""’“‘“”"""“""“‘—i
Board of |
1 Health
In other cases segments
of the subordinate
levels are ///// — —_— R
provided for -~
Barber

Cosmatsla {
I

mmmw»w

- 24 .




LRL-IB-148

8. Fragmentation of Program or Subject Matter Areas

There are many program areas 1ln which the administration of
various segments 1s divided among several unrelated agencies.

Bd, of Regents Div, of Chlldren & State Radio
of Unlversity \ , Youth, Dept. of P.W, Lounell

Governor's Educational ™ Bd, of Examiners in
Advisory Commlttee Bagle Scilerices
: EEDUCATIO

Bd. of Regents of Div. of Mental Heal Estate

State Colleges Hyglene, Dept. of P.W/ Brokers Board
Cocordinating Com. / Board of

on Higher Educatlion ‘ Accountancy

Dept. of Public Registration Bd, of
Instruction Archltects &.Engnrs.
State Bd., of Voca- ) State Bar

tional & Adult Ed. Commissioners

Bd. of Examiners in

Safety Division of
Chiropractic

Motor Vehicle Dept.

Bd. of Dental

Pree Library o
Examiners

Commission

Bd. of Medical
Examiners

Divislon of Health Ed4,

of Bd. of Health

State Historical
Socciety

Bd. of Examiners 1n
Optometry

Bpprenticeshlp Dept Bd. of Pharmacy

of Industrial Com.

Governor's Commission
on Human Rights

Bd. of Examlners

State Department Safety Ed. Sectlon
in Watchmaklng

of Nurses of Industrial Com,
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9. In Some Cases Completely Unrelated Functions Are
Placed in a Department.

This 1s illustrated by the Divislon of Economic Practices of
the Department of Agriculture,

Board

Adméﬁi§t?ative Markots Dairy and Food Tivestock Sani-
Zivision Dat \ tation
; Harketi 5 . air ant In- - .
Depe. Resords | | Farsouing Servi || PHELTIEN 10| | sruceliosts Prog
Onne - A el Qual. Hilk Prog| '7.B.Control Progl
Bud. & Finance terket Tews Ser Cheese Gradi Permits & Quar-
Tegal Counsel Agsgistance to 5 antines
5licit UO—0DE Food inspection It
Fublicity Parm Prod. Dpiry & Food Djggase Control
Ilcensing Grading Lagg
Poultry & Bgg Grade "A" Supv.| - Rgcqrds & Sup~
Grading Iggg?gigatzon
Plant Industry ﬁcgggmlg_zzagr Statistical Divl. | Pairs Division
Iﬁ?géégﬁ g%i%;ol> Securlties Prog Crop Reporter State Falr Adm,
Seced & Weed Con. Prico Investies Dairy Stat. ‘ Concesglions
Feod & Fortil- Weights & Meas. Gon, Agr. Stat. |Police Protectio
Be@ & Hgnéy Sec Fair Trade Prac gommgdigylitat. Gﬁg%nds Mainte-
igon Milk Market Doy budie- Count & District
Beononbe Foteon | | "ondoites PR B &%
Btate-Fed, Coop.
Activities
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10. The Presence of a Large Number of Independent Units Creates
the Need ror Combination into Larger Unlits or the (lose
Liaison Between Agenciles on Related Programs Throuph a
Coordinating Commlttee,

1 from Dept. of Natural 1 from State Plan-
Taxation Resources ~ ning Division
Committee
1 from Soil Con- 1 from Highway
servation Com, ”ﬂﬂf:/;/ A\ Commigsion
1 from Attorney /f//:// Governor 1 from Board of
e Health

General's Office/=

2 from University

2 from Leglsla-
of Wisconsin

tive Council

2 from Department of 2 from Publie Service

2 from Conserva-
Agriculture Commigsion

tion Committiee

~Ideally all related functlions should be grouped together in one
agency. There are many examples in whilch thils has been the goal in
Wisconsin. The reorganization of the Publlc Welfare Department, the
¢reation of the Motor Vehlcle Department, the continucus delegatlon of
health functions to the Board of Health 1llustrate this development.
For a variety of reasons the functions have not always been asslgned
on a uniform basis, such as purpose. Then too, there are constant
changes in the purposes, techniques, c¢lientele and areas of certain
programs. The result 1s that more than one agency may be engaged in
programs having a common or related purpose. To shift segments of an
agency each time that there is a change 1s not only impractical but
gometimes undesirable. Therefore a device has been developed to
asasure that all the agenc¢ies concerned with the common purpose will
pull together. This is called the coordinating committee,

The coordinating committee 1s normally composed of representa-
tives of the several agencies engaged in related programs who meet at
regular intervals to exchange information, agree on objectives and
set broad plans. The committee dees not direct, but operates as a
clearinghouse for information and as a device to permit the several
agencies to see how their particular operation can be filitted into the

common purpose.

Its weaknesses lie 1n the undue Influence which a strong person-
ality from one agency may exert, the danger of logrolling, the pos-~
sibility that coordination may be resisted in the interest of main-
taining the operation within an agency, and the inability to force
action or require a solution.

The principal advantage over informal dlscussion lieg 1n the
stimulation of regular exchange of information on agency actlvities
and problems.

- \g’}’ -
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11. Certain Top Administrators Are (verloaded with
Ex Officlo Tasks,

It is a common practice to Include a group of the top level
administrators on various boards ex officlo. These are always part-
time boards, It has some Justification if the board deals with an
operation which relates to the subject matter of the agency wlth
which the ex officic member normally deals because 1T permits the
interagency coordlnation which 1s so essential. Otherwise it has
no essential value, and 1f 1t requires any appreciable tlime and
energy, 1t may reduce the board member's effectiveness as the head
of his own agency. If any work is to be done, his subordinates will
have to do 1t anyway so such a person may as well be selected in the

first ;nstance.

Public Records Commlttee | Attorney General Judicial Councill
Board of Canvassers L ! Medical Grievance
Commlttee

" Bond Commissioner

State Llbrary
Commissloner of atural Resources Trugtee
Public Lands Committee

\ Claims Commission

Crime Laboratory Bd. / 3tate Committee to |
’ \

Advise with Menom- Damage Award

inee Indians Commisaion
Advisory Committee Gov. Committee of
for Blind supt. of P.l. 5 State Officials for

Highway Safety

Mental Health % ]
Commisslion 7 State Com. to Advise
with Menéminee Ind.

Psychlatrliec Inst.

Adv. Council Gov, Educatlonal Ad-

visory Commlttee

Bd, for Preservation
/ of 3el. Areas \\ \Historical Markers
Commisslion

State College Regents

Univeraity Regents

"//Bd. of Vocational &
Adult Education Free Livrary Com.

tate Radio Council

Codrdinating Com, on
Higher Educatlon

Note: All of these are not ex officilo memberships, but the
total 1ndicates the tremendous imposition of dutles
on these people,
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12, Certain Functions Which Are Similar in Nature and

Which Have Many lLdentlcal Administratlive Processes

Are Carried on by Small lLndéependent Agencles,

Real REstate
Brokers Bd.

Bd. of DIzxaminers
in Basic Sclonces

Su,reme}
Ggurt governor Senate
Nwww,fwf*jW/H/M/Jﬂ
} = e

Bd, of Ixaminers
in Chiropractic

R ——

- 29 -

8 employes 0 emploves 0 employes
States Bar Board of Beg1str§t10n Board
: of Architects and
Commissioners Accountancy .
Prof. Bugincers
0 employes 1 snploye L employes
Athletic Board of Bosrd of Dental
Commission Fhsrmecy Examiners
1 omploye Z employes 1 employe
'
|
Board of Medical Bd, of Examiners B4 . of Fxaminers
Bxaminers in Opbomotry in Watchmaking
9 employes 0 employes 0 employes

Note: Employes are full-time employes 1in classified service,
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13, The Title of the Top Level Administrator Varies Widely

Among Agencilés, as Do the Titles of the

Agenciles Themselves

Department of Agriculture
Department of State Audit
Banking Department

Department of Budget and Accts.

Office of Civll Defensge
Conservation Commissglon
State Crime Laboratory
Bureau of Englneering
Board of Health

State Historical Soclety
Commission on Human Rights
Insurance Department
State Library

Free Library Commlgsicn
Motor Vehicle Department

Department of Nursing - Director

Buresau of Personnel

Public Bervice Commipslon
Department of Public Welfare
Bureau of Purchases

State Radio Council

Real Estate Brokers Board
Retirement Fund

Savinga and Loan Department
Department of Securlitles
Department of Taxatlion
Teachers Retirement Board
Bd. of Vocatlonal & Adult Ed.
Conmittee on Water Pollutlion
Water Regulatory Board

- 30 -
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Director

State Auditor
Commissloner
Director
Dlrector
Director

- Superintendent

- State Chief Engineer
- State Health Offilcer

Director
Director
Commlssloner
State Librarilan
Secretary
Commlssicner

of Nursing Educatlon

- Plrector

Secretary
Director

Director

Executive Dirsctor
Secretary
Executlive Director
Commissioner
Director
Commissioner
Executlve Secretary
State Director
Director

Secretary and Ad-

minis@rative Officer
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14{ Lack of Uniformity in the Administrative Stéuctu%e

Differerit égeﬁcies with the same type of organization have
different types of names; Agencied wit& ldentical top level organ=-
ization have different type names; 8imilar type administrative
boards are selected in different ways, and agendles ha¥vlng the
same relatlionshlp to the Governor are composed and selected 1n

different ways.

A. Different agencles with the game type of brganlzation have
different type hames,

1

Commission Hoalth Laboratory

i Uonscrvation ‘ Roard of ! State Crime

CoL T D e, T T

| ] Card

B. Agencles wlth ldentlical top level organizations have different
type names. ' '

: : -
I Highway Indugtrial ‘
Commission

|
O O r 0,

Departmant

G S8imilar type administratlive boards are gelected in different
ways.,

| ?GCﬂtxeﬁal end adult T Board of State 5
Education Board l { Collegs Regents f

D, Agencies having the same relationship to the Governor are com-
posed and selected in different ways.

Purchasing Personnel Budget and Accounts
T ™

. = i t}ov ’ L Senatp

ivi !
Servmc 1

Sivi
Serv1ce

.

S

a oL

Buresu of N

1,1 Exf by Personne] -éi
plr,
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15, In Some Cases the Statutes Delegate Authority Directly to a
oubordinate Level 1n an agency with the Regsult that Top
Adninistration Is Restricted In the Direction of the Upera-
Tion OFf His AEZEGACY .

State Dept.
Section 41,01 (4) of the of Public
statutes requires that Instruction
there be a bureau for
handlcapped children in e
the Department of Public
Instruction and that a fondicapped~ -
person shall be appointed
ag director with the status f
of an assistant superintendent. i
It further spells out what the é;:;;
director and bureau shall do. tor

% | Board of
Section 69.01 of the statutes creates, Health

a bureau of vital statistics with the !
State Beoard of Health and spells out in
detall that it shall have 2 divlislons

and what each shall do. Bosrd of
Vital
Statistics
Div, of i
Pub. Healtd Piysiof
Statistios Hacards
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