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In the past decades a powerfully differentiated organisational, corporal and 
authoritative system emerged next to the government and operated in its 
functions. This system expressed the structure of the party state in a 
particular way, which was built on a strongly centralized and hierarchized 
management organisation. In this management structure on behalf of the state 
organs the role of central execution was filled obviously by the government 
on top of the executive branch. This way the government has not only 
provided the coordination, the administration of public affairs in a narrower 
sense, but it was the number one provider of political decisions by the party. 
Actually this explains within the system of state power the overweight role 
of public administration, including the government without, however, the 
implementation of its real policy-making function. As a consequence of the 
hierarchized and strongly centralized management structure of the party state 
within the government itself a special hierarchy appeared. Although there was 
no actual job for head of the state, but the real position and weight of the 
government members was determined by their place in the party hierarchy. 
The widespread application of the deputy prime minister also indicated the 
emergence of hiérarchisation, because those persons beside the function of 
the deputy premier fulfilled the function of the president of a governmental 
commission as well. Such way compared to the ministers of the particular task 
the deputy premiers appeared in an actual power poisiton, which created one 
more level of the hierarchized relation structure within the government. The 
operational sphere of the multiple bodies, government commissions créa ted 
next to the government was differentiated, however, the governmental 
commissions with economic profile acquired a decisive importance. The 
governmental commissions -  because they possessed independent licence to 
settle some questions in certain matters -  negatively influenced through their 
activities the corporative activity of the government, because they operate 
virtually as independent decision centres in certain sphere, followingly the 
operation of the government as a body -  at least in those matters which 
belong to the competence of government commissions -  actually aimed the 
approval, not the real resolution. The functioning of government commissions



as special decision centres was unquestionably promoted by the circumstance 
that their operation directly related to the central party organs, therefore 
their separation from the other governmental organs became even more 
dynamic and visible. Therefore we can say that the several government 
commissions and other bodies next to the government (e.g. bilateral and 
m u ltila te ra l economic cooperation com m ittee, intergovernm ental 
commissions, etc.) led to the system of parallel government, moreover it 
emphasized in the governmental activities the lack of coordination, the 
immense uncontrollable affaris, the features of elements of rivalisation in 
some fields. Beside the competence overweight the operation of government 
commissions yielded a certain kind of organisational overweight too. This 
latter phenomenon appeared in the fact that the secretariats working as part 
of the governmental committees operated formally, organisationally as parts 
of the Secretariat of the Council of Ministers, but acutally their operation was 
going on under the control, leadership and management of the competent 
deputy prime minister, therefore actually they fufillcd an independent official 
role, which prom oted fu rther on the powerful inner organisational 
particularity and heterogenous character of the Secretariat of the Council of 
Ministers. In the process of social and political changes the situation has 
changed in several aspects, particularly after the reform of constitution of 
1989 and the election of 1990. Beside other things the multi-party system, 
the pluralistic political system means that according to the Constitution the 
political parties cannot exercise public power functions, the policy-shaping 
role of the Parliament and the government goes to the foreground and 
becomes decisive, this way the government became from the simple impie 
mentator of the policy to the actual maker of this policy.

Another important change is the reduction of the earlier hierarchized 
structure within the government, which can be related to the appearance of 
the concrete function of the leader of the government. Although the political 
affiliation of the government members and their positions within the party 
have certain sociological, politological importance indeed, but considering 
their public power situation and status there is no basic difference between 
the members of the government. It is a special problem -  and we shall return 
to this point later on -  the duality of the ministers o f the certain ministries 
and the ministers without porfolio, however, this goes well beyond the 
problem sphere of the mentioned hierarchy. It is also worth to mention that 
some changes appeared involving the bodies operating next to the government, 
too. This latter can be ascertained in relation with both the sphere and the 
character o f the tasks and licences of these bodies. Instead of the several 
government commissions a cabinet system  emerged which brought a 
significant change compared to the former government commission, namely 
the cabintes do not have independent decision competence.

4__________________________________LAJOS F1CZERE___________________________________



The organisational and operational problems o f the bodies/agencies/ 
operating next to the government.

1. Related to the outline of the problem sphere of next-to-the-government 
bodies it is suitable to call the attention to some features of the composition 
o f  the government. In the survey of this question we have to see that the 
actual head of government institution is appeared, which was prescribed in 
the Constitution too. However, according to our oponion, the contentual 
elements of the relation system between the leader of the government and the 
corporative governmental body are not unambiguously determined, at least as 
far as the contents and procedure of responsibility ar concerned.

Regarding the composition of the government the evaluation of the 
situation of the ministers without portfolio appears as a particular problem. 
Namely nowadays the status of the ministers without portfolio show a 
heterogenous picture concerning their tasks, direction of their activities. In 
their operation the decision preparation, coordinative and supervision 
functions can be traced as a mixture, such a minister without portfolio also 
operates who is in the same time the leader of an organ with nation-wide 
competence too. We remark additionally that some ministers w ithout 
portfolio are in the same time leaders of bodies or cabinet acting next to the 
government too. All this indicates that the tasks and functions, licences of the 
ministers without portfolio are rather multiple, show a certain degree of 
heterogenity. In such circumstances the number of ministers without portfolio 
-  in lack of a comprehensive regulation -  can be strongly reduced or 
increased without a limit in a certain time period.

Another problematic element is the question of thc permanent and 
provisional invited guests. Today this question is only partially settled. An 
additional problem of the bodies working next to the government that their 
activities are mixed: there ar c political and professional elements. This 
actually negatively influences the purpose and activity direction of these 
bodies.

2. A problematic element of the bodies next to the government is the 
individual character o f the regulations involving them, namely recently the 
operation of every body is regulated by a separate governmental act. Related 
to that we consider a problem that there is no comprehensive, high-level 
framework regulation related to the main types of the bodies next to the 
government, which would settle the basic aims, tasks, organisational limits of 
these bodies in a comprehensive way along the main lines.

3. In the activities of the bodies next to the government many contentual and 
functional elements are ambiguous indeed. This is related to the fact that the 
recently operating bodies (e.g. cabinets, councils) and their activities, tasks
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and competences are occasionally overlap each other, there are parallel 
activities, consequently the separation did not happen thoroughly. Moreover 
we have to mention that related to some concrete task, demand the selection 
of the form and type of the body to be set up is not without contingency 
measures.

4. A further point to be considered related to the activities of the bodies is 
the content and the shaping of responsibility relations. According to our 
opinion on one hand the relation and responsibility of the bodies towards the 
government, the head of the government, furthermore the ministries and 
nation-wide organs should be cleared further, especially regarding the 
operation of the cabinets.

5. Related to the system of bodies next to the government we have to 
mention that an overwhelming majority of these bodies operates as public 
administrative body directly related to the public administration, which is not 
objectionable by itself. It is more of a problem that the sphere of such 
consultative organs, which express professional interest and values, contain 
the representatives of interest organisations is rather narrow or lack 
altogether. We are talking about such widely known and successfully 
operating social-professional consultative organ forms, which are well-known 
in the democracies, which ensure on one hand between the government, on 
the other hand the society the continuous relation and cooperation in various 
organisational forms of the civil society. We have to mention that there is no 
comprehensive regulation related to the consultative organisational forms and 
in this field the elements of contingency rule. Partly due to this fact among 
the governmental bodies it woud be difficult to distinguish between the 
so-called global and integrative bodies, i.e. such bodies, which promote the 
formulation of politics, the social, professional and scientific foundation of 
the preparation of decisions and those ones, which have role in the imple
mentation of public administrative tasks as consultative bodies.

6. Beyond the above-mentioned facts related to the organisation and 
operation of the bodies next to the government we consider tasks to be solved:

a/ the place, role and licence of conferences of state secretaries -  a 
more unambiguous regulation;

b/ the lack of such special provisional organisational and institutional 
forms, which are placed on the border of public and private sphere, 
which may provide public adm in istrative tasks in a sphere 
prescribed by law;

c/ the elimination of overlappings and parallel activities can be traced 
in the sphere of tasks and competences of some cabinets next to the 
government;
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d/ the faulty, non-acceptable separation of the sphere of tasks and 
competence of some cabinets, councils (e.g. Council of Scientific 
Policy or Human Political Cabinet) and the basically same character 
councils (Scientific Council, Social Council). The task sphere of the 
latter is regulated too generally in a declarative way;

e/ the lack of the general arrangement principles and viewpoints 
concerning the composition of the various type corporated bodies 
next to the government;

f/ the lack of the bodies giving explicityl scientific counsels (collegium 
type organs).

7. The sphere of problems related to the O ffice  o f  the Prime Minister 
deserve extra attention. In our opinion it is a task to supplement the operation 
of the Office of the Prime Minister as an actual professional staff orga
nisation, beside the recently dominating legal and administrative kinds of 
elements the creation of other (e.g. economic, technological, political, etc.) 
task forces, the creation of the organisational and personnel conditions, 
furtherm ore the more consequent separation of the related  task and 
competence spheres, the elimination of the too overdone division, the 
unambiguous organisational separation of the substantive, professional 
activity and the supplementary and service type activities.

Ideas on the modernisation o f the corporative system o f  bodies 
next to the government

1. Related tot he updating of the corporative system next to the government 
we have to discuss briefly the problems concerning the composition of the 
government, the relation between the government and the organs next to it.

a/ Concerning the composition of the government as u body we have 
to deem important the relation of the head o f government and the 
government itself. In this relation it is particularly important to 
make unambiguous the concrete task and competence of the head 
of government and howe the corporative principle prevails in the 
decision system of the government. Namely this may create a basis 
for the concrete  and unambiguous determ ination  of the 
responsibility relations within the government. We regard a basic 
initial point that in this relation the task of the premier appears 
among others in the selection of the members of the government, 
the presiding over the meetings, furthermore the representation of 
the government. Meanwhile the government brings it resolutions as 
a corporate entity. Regarding this latter point the responsibility of
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the government members appears not only towards the head of the 
government, but towards the government as a body as well. Its 
content elements, procedure would be suitable to determine more 
concretely.

b/ Related to the composition of the government the unambigous 
decision on the tasks and activities of the m inisters without 
portfolio would be an important direction towards modernisation. It 
is a basic starting point that the ministers without portfolio are full 
members of the government, they have identical obligations with the 
ministers leading the various ministries. However, it should be 
considered too that the situation of the ministers without portfolio 
show some particular features too compared to the ministers leading 
m inisteries, coming from the fact that the ministers without 
portfolio are not responsible leaders of certain public administrative 
branches, but responsible for fulfilling certain sphere of tasks. 
Related to this latter point the outline and determination o f the 
sphere and content o f  tasks to be done by the ministers without 
p o rtfo lio  appear as important requirement of modernisation. 
According to us it would be necessary to issue such a comprehensive 
legal regulation, which would determine at least as a framework 
the tasks, character, limits of the activities of the ministers without 
portfolio, the sphere of their duties, main content elements. Namely, 
without a stable normative basis it is worrisome that the number of 
ministers without portfolio can be increased or reduced significantly 
in a time period, on the basis of a given situation, eventually on the 
basic of a subjective view or other points of secondary importance. 
In case of lack of such a comprehensive regulation the institution 
of the minister without portfolio may become such an instable 
element in the governmental structure, which appear as a target of 
political contradicitions. Such a comprehensive regulation can serve 
as a basis for the governmental regulation of the concrete sphere of 
tasks for a given minister without portfolio too. Naturally in case 
a separate Act would be created on the content of the tasks and 
competence of the government, the comprehensive arrangement of 
the tasks and operational directions of the ministers without 
portfolio could take place within the framework of this Act.

c/ Related to the composition of the government a separate question 
appears, namely the determination of the sphere of such persons, 
who are invited to the sessions of the government on a permanent 
or a provisional basis, which requires a more precise arrangement 
than the recent one.
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2. A basic direction of the modernisational of the corporative system next 
to the government is the workout of such a comprehensive concept, which 
would be the basis for the sphere and types of the bodies to be created or 
can be created, further on that would be the consultative mechanism of the 
government. Consequently the main initial points could be as follows:

A more wide and a narrower sense of sphere of government organs can 
be distinguished. In a wider meaning the consultative system includes the 
social-political environment of the government, the appearing interest 
systems, consequently institutional forms. In a narrower meaning the 
consultative system of the government means the organisational-institutional 
forms, which directly are related to the government, which influence the 
operation o f  the government directly. More-over in shaping the mentioned 
concept we have to pay the attention to the fact that a difference can be seen 
between the inner and outer aspects of the consultative institutional system 
as well as between the so-callad formalised and informal kinds of consultative 
forms. Another element that within the consultative system of the government 
from the substantive side -  considering the character of consultative 
mechanism -  we have to distinguish the so-called inner, consultative organs 
directly related to the public administration, which involve primarily the 
public administrative consultative bodies dealing explicity or primarily with 
professional questions (c.g. conference of state secretaries). The next level is 
the sphere of^such organs, which represent the professional values and 
aspects, operating first of all with the involvement of the representatives of 
civil society, professional interest groups and the independent scientific 
experts. This shpere may include the different professional collegia and 
bodies, professional councils. The following level is the operation of the 
interest bargaining fori and organisational forms, which express individual 
interests, give possibility for the collective participation of citizens. These can 
be created with both general character and in one particular field of 
adm inistration. Another point deserving attention is the outline of the 
operational aim of consultative organisational forms and bodies, furthermore 
the unambiguous determination of the functions and types o f bodies next to 
the government. Namely without it we hardly can imagine the arrangement 
of the operation of consultative system, the determination of its institutional 
framewroks.

Considering the above mentioned facts within the sphere of bodies, 
consultative organs next to the government one may distinguish between

a/ strategic consultative bodies providing political tasks, 
b/ preparative, counselling consultative forms in the process of 

preparation of decisions,
c/ consultative bodies exercising independent decision-m aking  

function upon the authorisation of a legal act, bodies providing 
coordination,
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e/ cunsultative forms providing a kind of screening in a certain phase 
of preparation of decisions,

f/ consultative organs expressing special professional knowledge and 
professional values,

g/ organs promoting supervision and implementation.

The classification along the mentioned directions should not be interpreted 
rigidly as significant connection points can be experienced among the 
different organisational forms or operational forms. Consequently some 
functions and tasks may be applied in the framewoik of a certain orga
nisational form in a combined way, however, the basic direction of the 
activity in the operation of each consultative body is suitable to determine 
indeed.

3. A very much related issue is the determination of the organisational 
frameworks and form s of bodies next to the government. From this latter 
view especially the following three levels should be distinguished:

A/ consultative organs directly linked to the public administration,
B/ in the sphere of the soealled outer consultative organs the 

consultative forms with professional character and profile, and
CJ also in the sphere of outer consultative organs those ones, which 

provide functions of preserving and promoting interests.

A/ In the sphere of bodies directly related to public administration especially 
the following ones deserve attention:

a/ It is known that the Constitution gi'cs possibility today to create 
government commissions. In our view it is not suitable to reject the 
creation be stated that their tasks, operational field and competence 
should be clarified strictly. According to the experiences of the past 
decades, the creation of several government commissions have to be 
avoided as their operation beyond certain limits negatively influence 
the corporal operation of the government and the institution of 
ministerial responsibility.

b/ Among the bodies next to the government the cabinets qualify as 
bodies directly related to public administration.
The aim, operational purpose of cabinets can be the provision of 
couonselling, opinions, preparation of decisions, in some particular 
cases the realisation of strategic, political activity.

c/ The conference of state secretaries should be distinguished from the 
government commissions and cabinets. This fulfills a certain 
bargaining and cooperative function and screening in the process of

•
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preparation of decisions. This way it cannot possess any inde
pendent decision licence, competence which goes beyond the 
preparation of the sessions of the government, 

d/ The inter-branch committeess provide particular functions. These 
are primarily institutional forms of the horizontal coordination. In 
ce rta in  questions they may heve harmonized standpoint or 
eventually decision authorisation too. There such inter-branch 
questions, which can be sucessfully settled among the ministers or 
in the framework of cooperation among the branches involved. They 
do not require governmental resolution, 

e/ The counsellling organs directly related to the government and 
representing scientific and professional values can mean an extra 
element. These are intermediary between the inner and outer 
consultative systems of the government, furtherm ore ad hoc, 
councils, which are set up to provide some concrete tasks, 

f/ Finally we mention the institution of commissioner o f government, 
which may have role in a certain field or sphere of problems, 
providing coordiuative tasks.

B/ The next level is the sphere of bixlies representing professional values and 
in terests  as independent counsels. Their main task is to promote the 
professional activities of the government. This sphere includes such type of 
organs as e.g. the Social Council, Scientific Council. In the process of 
modernisation such type of bodies, councils may be created in the fields of 
economic politics, the environmental protection, the upper education and 
public service.

C/ Within the system of consultative bodies next to the goverment the 
interest-representation consultative organs are special ones. Concerning the 
operation of such organs it is a basic point of initiative that the d iffe
rentiation of interests in the society and the political pluralism do not go 
along always. Followingly it can be important to set up consultative bodies 
representing special interests and their operation within the various public 
administrative fields in both the assurance of participation and the integ
ration of the preparation of decisions.

We have to m ention that the in stitu tional system of in te rest 
representative and assertive bodies, the special kind of consultative bodies has 
not appeared or only partly appeared yet. Therefore in the process of updating 
we should strive to work out and create such institutional organisation forms 
and frameworks, plus the legal regulations determining their operational rules 
and procedures, which are able to ensure their continuous and sucessful 
activ ity . The related legal regulations should arrange the spheres of 
consultation, the procedural variations, the licences of consultative forum.
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etc. Naturally the types and forms of interest representation and assertion 
consultative organs can be several, from general kinds of organisational forms 
till various organisational forms related to some special branch of public 
administration various forms can be created.

4. It could be an im portant m odernisation direction in the sphere of 
consultative organisation forms operating next to the government the creation 
of the new type corporative forms. First of all we are talking about such 
organisational forms, which are border cases between the public task and the 
private sphere and they provide some public task upon the authorisation of 
law as institutions related to the privated sphere. A special type of them could 
be the creation and operation of the so-called non-governmental type organs, 
which would lean on the participation of the representatives of civil social 
organisation forms. The experiences of the Western countries may give a 
sound basis to create such organisational forms, especially in the field of 
education, technology, politics, social sphere and environmental protection, 
etc.

5. Another modernisation direction is the comprehensive evaluation of the 
activities of the recent cabinets and councils and other bodies, particularly 
concerning some overlappings and para lle l phenomena which can be 
experienced in their activities. Furthermore it deserves attention that the 
regulation of the task and competence sphere of councils and cabinets 
recently is not enough concrete, differentiated and sophisticated. The critical 
supervision of the recent system and the assertion of certain arrangement 
principles can be important for both of their legal status and the increase of 
their operational effectiveness.

6. As we mentioned, next to the government there are several bodies operate 
with various character and tasks to be done, with various competence. 
Meanwhile we have to mention that on the governmental level there are such 
tasks which cannot be classified into the branch-level sphere of tasks, but 
considering their content these are tasks directly related to the work of the 
government. Until now institutional organisation forms were not created to 
do these jobs. Such tasks are the problem sphere of strategic planning, the 
creation of the institutional organisation form doing the supervision o f the 
implementation of governmental decisions, the creation of organisational and 
institu tional system operating the information system rela ted  to the 
governmental activies, the creation of organisational and institutional 
framework for the government-level coordination (professional coordination) 
of legislation,the creation of the organisational and institutional form 
providing the public administrative and personnel tasks of the government, 
the operation of the deregulation bodies. Concerning the selection of concrete
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organisational forms (committee, council, office, agency, etc.) related to the 
mentioned tasks, the answer should be given on the basis of concrete analysis, 
character survey of the given sphere of tasks.

7. In the framework of the updating proposals related to the organs next to 
the government the examination and drafts on the situation of the Office on 
Prime Minister appears. In the course of shaping out the modernisation ideas 
it is suitable point to start with the transformation of the Office of Prime 
M inister to a real expert s ta ff. Its basic precondition  is a fu rth e r 
strengthening of the professional character of the Office of Prime Minister, 
in the framework of this office the creation of such new expert staffs, which 
would deal with economic analysis, technology political development and 
surveys. Concerning the improvement of the Office of Prime Minister two 
development concepts may deserve attention:

a/ the transform ation of the Office of Prime M inister to a basic 
professional staff separated from the supplementary authoritative 
and organisational departments providing other duties (e.g. control 
of enterprises). In this variation possibility the staff of experts 
providing explicitly professional tasks would become the Cabinet 
O ffic e  o f  the Prime Minister, especially providing the duties 
directly related to the government operations, the preparation of its 
meetings, moreover the analysis of reports to the government, their 
professional backing and expert opinion. The service-type economic, 
budgetary and en terprise  control tasks would be done by a 
government office separated as organisation too. In case of practical 
implementation of this concept the staff of government experts, i.e. 
the Cabinet of the Prime Minister would be led by a person with 
ministerial rank, the supplementary office would be directed and 
led by a deputy slatesecretary.

In case of the b/ variation the recently uniform Office of Prime Minister 
would remain, but it would be completed by new professional units, first of 
all economic, technological political etc. analytical units for providing the 
staff functions of the government and organisationally it would be more 
powerfully separated from the units providing the service and economic 
supervision functions. In this variation it is also suitable to clarify the 
professional tasks of the leader of the Office of Prime Minister (person with 
ministerial rank or state secretary) towards the secretariats of ministers 
without portfolio and the counselling organ next to the prime minister.

In our view the b/ variation, which is actually a modified and improved 
version of the recent system, would not eliminate those inner problems, which 
are characteristic for the government office today. Therefore in shapint the 
modernisation solutions first of all the a/ variation would deserve closer 
attention.
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