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Administrative Accessibility: Towards The
Operationalization of a Concept
MA. CONCEPCION P. ALFILER*

Among the major views explaining organization-client relationships are (a)
Katz and Danei's framework conceptualizing the microrelationships that evolve in
the specific interaction between the bureaucrat and the client, or the socio-psycho­
logical approach, and (b) Schaffer and his colleagues' analyses of the problem of
access at the societal and microinteraction levels, or the political-economy ap­
proach. However, both approaches did not really go into administrative processes
and even strongly suggested that it is these processes which may bring about the
distance between the organization and their clients. Taking the organizational pro­
cesses as the point of reference (or the "administrative process" view) for opera­
tionalization may offer a more manageable perspective; it can also give insights into
how the operations of the organization cause access problems. Administrative ac­
cessibility is achieved when an organization's public-in-contact can get to, reach,
communicate, and influence the organization to fulfill the client's changing needs
through institutionalized means of involving and deliberately considering the
clients' interest in the various phases of the administrative process through which
the service is rendered. Finally, the factors which lead to the displacement of ac­
cessibility can be countered if constant attention is given to these possible causes,
or through the preparation of an "accessibility index. "
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Introduction

The nature, causes, and consequen­
ces of access problems particularly as
they refer to the operation of bureau­
cracies must be systematically studied
and analyzed. A growing number of
social scientists have devoted attention
to this topic. Using the existing litera­
ture on administrative access and on
bureaucrat-client interaction as our
starting point, this article hopes
to contribute to the existing body
of knowledge on this issue as well as
to the more practical needs of admin­
istrators who have the interests of
their clients at heart. We propose to
do this in this paper by:

*Assistant Professor, College of Public
Administration, University of the Philip­
pines.

(1) Looking into how the problem
of administrative access or official­
client interaction has been concep­
tualized and defined in the literature;

(2) Analyzing how existing notions
on access have been interpreted in
empirical studies or used as a frame­
work for analyzing the workings of
organizations vis-a-vis clients;

(3) Attempting to formulate an
"administrative accessibility" check­
list for the use of project managers
or other administrators. While this
checklist cannot lay claim to being
comprehensive nor exhaustive, we
hope that it will aid in the institu­
tionalization of the concern for
clients' interests in bureaucratic or­
ganizations or in more flexible group­
ings such as project teams. This check­
list may also pave the way for put-
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ting together indicators which can
then be used for the formulation of an
administrative accessibility index.

Why Access?

Before we proceed to a discussion
of the conceptualization and defini­
tion of "access," it may be helpful to
present the significance which we at­
tach to the subject of this paper, par­
ticularly as it has reference to the ex­
perience of developing countries.

There has been a serious concern
for increasing the administrative capa­
bility of administrative systems in the
developing nations. This concern is
based on the argument that for these
nations to make optimum use of their
limited resources vis-a-vis the numer­
ous claims made upon them, there
must be a capable and competent
mechanism which can convert the re­
source inputs into goods and services
efficiently and effectively. 1 This em­
phasis on capacity while focusing on
the internal processes of organization
is usually related to the general and
often vague goals of development.

Traditionally, this concern has
manifested itself in bias for the
smooth and efficient workings of the
organization's internal mechanism
even at the neglect of understanding

1 See for instance, United Nations, Ap­
praising Administrative Capability for De­
uelopment (New York, 1969) or Chapter II,
"Administrative Capability for Development"
of a more recent publication, United Nations,
Development Administration: Current Ap­
proaches and Trends in Public Administra­
tion for Development (New York, 1975) or
Gerald Caiden, "Development, Administra­
tive Capacity and Administrative Reform,"
International Review of Administrative
Science, Vol. XXXIX, No. 4 (1973), pp.
327-344.
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and improving relations between or­
ganizations and clients. This view is
bolstered by the notion that the
"general public" which is the client of
the administrative system, demands
only "efficiency," the latter defined
simply as the achievement of maxi­
mum output at the lowest cost.

The magic of efficiency as the sole
basis for evaluating the performance
of management systems has rubbed
off over the years. For instance, a
recent conference on the problems of
measuring administrative capability
has identified, as crucial criteria for
evaluating the perfonnance of admin­
istrative capability, two main varia­
bles: the system's effectiveness, which
focuses on the organization's impact
on the public and society at large; and
efficacy, its responsiveness to public
needs.P

The recency of this concern for en­
vironmental linkages was aptly des­
cribed by Uphoff when he compared
it with the relatively older preoccupa­
tion with efficiency and innovation:

Of more recent vintage are the con­
cerns expressed with linkages, how
bureaucracy has an impact on its envi­
ronment. This concern is often fo­
cused on "delivery systems" and on
the bureaucracy's interface with its
environment. Finally there is some
preoccupation now in the field of pub­
lic administration with feedback, how
the bureaucracy can, through partici­
patory and other means become more
responsive to public need.3

2Norman Uphoff, "An Analytical Model
of Process and Performance for Develop­
ing Indicators of Administrative Capability,"
Philippine Journal of Public Administration,
Vol. XVII, No.3 (July 1973), pp. 372-379.

"tua., p. 377 (Emphasis suppied ),
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While the literature on public ad­

ministration in developing countries
suggests that the greater socio-political
environment within which it must
operate can serve as a constraint to its
effective and efficient operations, it
has rarely explored the possibilities of
reaching out or utilizing the existing
conditions as a source of strength for
the bureaucracy. This may explain the
relatively sparse writing or research
done on this topic. Sociological stu­
dies of organizations have produced
relatively more systematic analyses of
the interaction between elements of
the greater system and the organiza­
tion. But even these are considerably
few compared to sociological and
sociopsychological studies done on
internal organizational processeswhich
can improve the organization's pro­
ductivity.

The current interest in project
management has strongly supported
the call for deemphasizing traditional
organizational structures which place
a premium on hierarchical arrange­
ments. It has given impetus to an ap­
preciation of the systems view in un­
derstanding and charting the organiza­
tion's operations. Moreover, it has
placed emphasis on problem-solving
rather than routinized reactions to
organizational challenges. These devel­
opments have opened new horizons
for assessing the organization's inter­
nal operations as well as the external
processes impinging on it. For these
reasons, a favorable theoretical am­
bience for the systematic study of the
organization-client nexus has evolved.

Largely on account of these devel­
opments, this paper has two explicit
biases. First, it adopts a strong pro­
client orientation in its view of organ­
ization. Secondly, it takes immediate
interest in governmental organiza-

tions. This does not mean, however,
that we shall confine our literature
review to those dealing with govern­
ment agencies only. Because of the
present state of the literature on the
topic, the empirical studies which we
will subsequently analyze may deal
with different kinds of organizations.
We believe that this is necessary in
our search for pertinent insights into
how bureaucratic relationships can be
made to promote administrative acces­
sibility.

The Literature on Official-Client
Interaction and Access

Exploration Into Major Works

At first blush, the words "access"
and "official-client interaction" may
convey two different meanings. "Ac­
cess" may simply suggest a way or
means of getting through to some­
thing while "official-client interac­
tion" may connote face-to-face con­
tact between a member of an organ­
ization and a beneficiary or regular
client. One can reason out that if the
bureaucracy is the organization to
which we want access then bureau­
crat-client interaction is possibly one
of the ways of achieving this. While
the discussion below will show that
in the literature the two words have
related but not necessarily similar
referents, we shall for the moment
use them interchangeably. Further
refinements on the distinction be­
tween these two terms will be intro­
duced as we provide the various con­
texts within which their proponents
have elaborated on them.

In this section, we shall present
and analyze what we consider are
major works 00 the field of organiza­
tion-client relationship, particularly
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those which are directed to the
question of how clients can gain
greater accessibility to the internal
processes and workings of organiza­
tions. We shall be presenting these
works with the end in view of evaluat­
ing how their conceptualization of
the access or official-client relation­
ship lends itself to, or present diffi­
culties in our search for, operational
measures of an organization's admin­
istrative accessibility.

The "Cui Bono" Principle. Peter
M. Blau and W. Richard Scott are
given credit for having catapulted
the role of clients to prominence in
organizational theory when in their
book, Formal Organizations, they for­
mulated a typology of organizations
on the basis of their prime beneficiar­
ies.' This typology is most useful for
this paper insofar as it distinguishes
how the relationship of an organiza­
tion with its prime beneficiaries af­
fect its structural characteristics. Clas­
sified on the "cui bono" or "who be­
nefits" principle, four types of organ­
izations are identified. They are: (1)
mutual benefit associations where
the prime beneficiaries are the mem­
bers, (2) business concerns where the
owners benefit, (3) service organiza­
tions where the clients, or more
generally the public-in-contact, is the
beneficiary, and (4) the common­
weal organizations where the prime
beneficiary is the public at large.6
Examples of mutual benefit associa­
tions are political parties, unions and
professional associations, and clubs.

'Peter M. Blau and W. Richard Scott,
Formal Organizations: A Comparative Ap­
proach (Routledge and Kegan Paul: London,
1963).

6 .
Ibid., p. 43.
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Business concerns are typified by in­
dustrial firms, and wholesale or re­
tail stores operated for profit. Service
organizations are those whose prime
beneficiaries are the public with
whom and on whom staff members of
the organization work, like social
work agencies, hospitals, schools, and
legal aid societies." Finally, common­
weal organizations are those whose
prime beneficiary is the public-at­
large, although not always to the ex­
clusion of people who are the object
of the organizations' endeavor." To
this type belong the military service,
tax collection office, and the police
and fire departments.

Considering how the functions of
government have expanded OVHr reo
cent years to accommodate the increas­
ing demands for its services, we are
likely to find all four types of organ­
izations within the public sector of
any state. It is interesting to note,
however, that Blau and Scott's classi­
fication scheme alerts us to the fact
that there is a clear distinction be­
tween the beneficiaries of service
organizations and commonweal organ­
izations. Usually assessments of the
performance of government agencies
are made in the name of the general
public's interest even when promo­
tion of the general interest is not
really compatible with promoting the
interests of its specific clientele.

Because of their clients' needs, ser­
vice organizations are confronted with
different problems compared with
commonweal organizations. The form­
er tend to see the clash between pro­
fessional service standards and admin-

6 Ibid., p. 51.

"iu«, p. 54.
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istrative procedures as a constant
source of conflict. In the latter type
there is the perennial search for demo­
cratic mechanisms whereby the organ­
ization can be externally controlled
by its public.s For both types of
organizations, however, overbureau­
cratization can bring the same prob­
lem if it results in procedural rigidities
which impede professional service to
clients or effective service to the pub­
lic's interest. Official-client relation­
ship in these two types vary. To service
organizations, professional commit­
ment to the interest of the client is
paramount. On the contrary, common­
weal organizations are not supposed
to work only for the interest of the
persons who are the object of their
endeavors. Thus, it is clearly against
the public interest when members of
the police department enter into a col­
lusion with the businessmen in their
"beat."

Official-Client Interaction. Ten
years after Blau and Scott's book ap­
peared, another milestone in the study
of the relationship of bureaucracy and
the public was published. We refer to
Elihu Katz and Brenda Danet's compi­
lation of essays on the Bureaucracy
and the Public. Here they utilized a
framework where they conceptualized
the various elements which impinge
on the official-client interaction as a
social system.? Katz and Danet zeroed
in on the micro relationships that
evolve in the specific interaction be­
tween the bureaucrat and the client.
They probed deeper into the nature

8Ibid.• p. 43.

9See Figure I, The Official-Client Encoun­
ter as a Social System in Elihu Katz and
Brenda Danet (eds.), Bureaucracy and the
Public (New York: Basic Books Inc. 1973)
p.22. ' • ,

and dynamics of the official-client
encounter, even as they widened
the analytical schemes to include the
environment, the organization, and the
situation within which the interaction
occurs.

Three sets of factors were consid­
ered essential to an understanding of
official client-interaction and ulti­
mately of the relationships of organi­
zations with their publics. These are:
(1) environmental factors such as
cultural and sub-cultural influences
bearing on the organizations and on
clients, the community context in
which the official-client relationship
takes place, whether the clients are
organized or not; (2) organizational
factors such as the nature of formal
control over the organizations and its
workings, the criteria by which per-.
formance is measured and super­
vision is carried out, and the goals of
the organizations; and (3) situation fac­
tors such as the affinities shared (or
unshared) by a particular client and a
particular official, or whether the en­
counter takes place in relative isola­
tion from other clients or officials. 10

Katz and Danet have also defined
"interaction" as being made up of
three components: (1) the manner in
which officials and clients deal with
each other; (2) the procedure in­
volved, e.g., number of forms filled
out, number of different officials con­
tacted, length of time invested by
client; and (3) the resources ex­
changed prior to the client's getting
the service(s) he needed.U

The comprehensive framework pro­
vided in this work allows us to analyze

10Ibid ., p. 15.

11 Ibid., p. 19.
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with some level of specificity the
extent to which the interaction be­
tween the client and a member of the
organization is influenced by social
values and norms which are at varying
distances from the interaction. The
relevant social factors are not only
identified but operationalized to an
extent which lends itself to empirical
verification. With more variables pre­
sented, a deeper understanding of the
social psychology of official and client
when they meet is offered. It paves
the way for the examination of such
questions as: do bureaucratic organi­
zations retain the capacity to deal
with idiosyncratic cases or do they
become trapped by their own rou­
tine? 12 In contradistinction to the
tradition of macrosociological inquiry
into the consequences of bureaucratic
behavior, this framework offers a defi­
nite and quite comprehensive way of
looking at the behavioral interaction
of the bureaucrat and the client, thus
allowing for a way of monitoring how
the interaction affects both parties
and their subsequent interaction in
the future.

The Political-Economy View of
Access and Queueing. It is Bernard
Schaffer and his colleagues, however,
to whom we must give credit for stirn­
ulating our interest in access as such.
Influenced by A.a. Hirschman's
theory on "exit," "voice" and "loy­
alty,,,13 they related the problem of

12Elihu Katz and Brenda Danet, "Com­
munication Between Bureaucracy and the
Public: A Review of the Literature" in Ithiel
de Sola Pool, Wilbur Schramm, et al. (eds.),
Handbook of Communication Chicago: Rand­
McNally College Publishing), pp, 666-697.

13Albert O. Hirschman, Exit, Voice and
Loyalty: Responses to Decline in Firms
Operation and States (Harvard: University
Press, 1970).
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access to the use of "voice" and
"exit" when clients encounter diffi­
culties in getting to or availing them­
selves of an organization's services.
They defined access quite broadly as
"the relations between the administra­
tive allocation of goods and services
and the people who need them or for
whom they are intended." 14

To understand what we call the
"political-economy" approach of
Schaffer and his associates, whom we
shall henceforth refer to as the "ac­
cess" group, we need to look briefly
at basic components of Hirschman's
theory.

Attempting to "marry" the con­
cerns of politics and economies,
Hirschman used the concept of "exit"
and "voice" as the individual's two
alternative ways of showing dissatis­
faction with the deteriorating per­
formance of a firm or organization,
with "loyalty" usually emerging as
the mediating factor which minimizes
the recourse to "exit" and increases
the use of "voice." A customer or
member of an organization may use
the market mechanism of "exit" if
the quality of the product or the
service of an organization drops rela­
tive to those offered by other compet..
ing organizations. The customer/mem­
ber stops buying the firm's prod­
uct or simply leaves the organiza­
tion, causing revenues to drop and
membership to decline. To usc
"voice" is to resort to non-market or
political alternatives where the client­
member tries to change the practices,
policies, and outputs of the firm

14Bernard Schaffer and Gaoff B. Lamb,
"Exit, Voice and Access," Social Science
Information, Vol. XIII, No. 6 (December
1974), p. 73.
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from which he buys or of the organi­
zation to which he belongs. This may
be done through individual or collec­
tive petition to the management, ap­
peal to a higher authority or forcing
a change through various forms of
group action.P Loyalty is seen as a
special attachment to an organization,
as a result of which most influential
customers and members will stay
longer than they normally would,
with the hope and expectation that
improvement or reform can be
achieved.P

Reacting to these views, Schaffer
and Lamb analyzed the "access" prob­
lems that clients meet in: (1) the ad­
ministrative allocation of goods and
services, referring specifically to the
eligibility requirements; (2) the gate­
way, i.e., the manner in which eligi­
ble applicants will be arranged in the
order they will be dealt with; and (3)
the counter, where the actual alloca­
tion or refusal of service is to take
place. Altogether, these three stages
constitute an "access" situation which
the client encounters as soon as poli­
cies are translated into programs and
an organization takes the responsibil­
ity for implementing it.! 7

Distortions and dislocations in ad­
ministrative access situations (which
Schaffer and Lamb contrasted with
the market mechanism, where by defi­
nition no access problems similar to
this exist)18 invite use of "voice"
from clients and even "exit" where
this is possible. When confronted with

1l'lHirschman, op. cit., p. 30.

16Ibid., p. 77.

17 Ibid., p. 73.
18Ibid.

eligibility, gateway or counter difficul­
ties, and no market alternative, clients
may resort to political alternatives.
Specifically, they may use "voice" in
four different ways: (1) using data to
prove their eligibility for the service,
(2) availing themselves of organiza­
tionally-provided appeal mechanisms,
(3) mobilizing a group through the
use of political "voices" by taking
group action or party actions or com­
ing up with relatively unorganized
or spontaneous group reactions such
as riots, and (4) by brokerage or the
use of individual intermediaries or
alternative "voices." 19 In extreme
cases, clients who expect that they
will be unable to secure access by any
of these four ways may simply be­
come apathetic, avoid the situation
and opt for "exit" without even
trying. Degraded "exits" are resorted
to when clients use something inferior
due to their failure to secure what they
need by means of ''voice'' or "access."

As far as the bureaucratic structure
is concerned, the first two types of
"voice," maximization of data and
appeal, are the only ways of coping
with access difficulties. Mobilization,
which refers to the tapping of political
influence, and brokerage are resorted
to in order to cope with actual or antic­
ipated failures to gain access through
use of data or appeal. Mobilization
and brokerage usually require the
clients' use of other connections
aside from the purely organizational
ones to strengthen or improve their
chances of getting the service.

Schaffer and Wen-hsien extended
their analysis of the implications of
access problems to situations where
organizations performing allocative

19Schaffer and Lamb, op. cit., pp. 82·84.
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functions gain greater power as they
exercise sale control over the distribu­
tion of goods and services. Pointing
out that market systems may rein­
force existing inequalities, they ex­
plain how deliberate bias against in­
equalities can be built into non-market
bureaucrat distributions but warn that
this has orianizational as well as polit­
ical points. 0

From the political implications,
Schaffer proceeds .to a discussion of
queues as the bureaucratic institu­
tions' way of programming services to
clients, in such a manner that the in­
teraction is routinized, compartment­
alized and reduced to the simplest way
of dealing with repetitive demands.
Three levels of access, each governed
by regulations on expected client
behavior, usually confront the client
in this type of encounter. These rules
are: (1) .admission rules which estab­
lish who can pass through an entry
point, (2) line rules which determine
the ordering of admitted applicants,
and (3) counter rules which specify
under what conditions the goods and
services may be finally allocated or
denied. When these rules of admission,
ordering, and encounter are imposed
by the organization and accepted by
the clients, then rank and file deci­
sion-making is simplified and "per­
fect queues" are formed. 21

This bureaucratic response to the
public's demand for services does not
only relieve the administrative ma­
chinery of political pressure, but also
enables the organization to use its

20Bernard Schaffer and Huang Wen­
hsien, "Distribution and the Theory of Ac­
cess," Deuelopment and Change, VoL VI,
No.2 (April 1975), pp. 20-21.

21tu«, p. 28.
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own organizational norms to govern
the behavior of people outside the
boundaries of the organization. Thus,
Schaffer described the queue as a:

... bureaucratic solution to the organ..
izational functions of service. Bureau'
cracy turns clients into applicants,
waiting in line and the rank and file
men behind the grille....Qu(;ucin~
does r.nd can of course occur irll non­
bureaucratic solutions but it is bureuu­
cracy which uses queues for itfl open­
ness, publicity, equality and simplifiea­
tion. In so far as the other organiza­
tions in other situations use some sort
of queueing to solve the problem of
access, some d~ee of bureaucrati­
zation is emerging.2 2

Traditionally, the queue operates
on a first-in-first-out (FIFO) basis.
There are instances, however, when
service maybe given in a random
order (SIRO), or even according to
last-in-first-out (LIFO) rule. These va­
riations in the manner queueing clients
are served imply that there is really no
such thing as a perfect queue, where
everything is routinized. Queues can
be complex in that supplementary
gates may be opened or complicated
services which come as a packaged
item necessitate more rigorous or
other levels of controls. Because it is
preferable for the men behind the
counter to simplify the decision­
making process, this usually resulta in
compartmentalized service. From the
point of view of clients, on the other
hand, too much compartmentalized
service can be disadvantageous since it
can mean more gates to go through
and maybe expenses in tenns of time
and resource outlays. 23

22Bernard Schaffer, Easiness of Access:
A Concept of Queues (Institute of Develop­
ment Studies, IDS Communication, 1M,
1972), p. 5.

23Scbaffer and Huang, op. cit., pp. 22-28.
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On the whole, we can say that
Schaffer and his colleagues analyzed
the problem of access from two dis­
tinct perspectives: at the broader
societal context when they elaborat­
ed on the possible uses of "voice"
and "exit," and at the microinter­
action level when they discussed the
operation of queues as access situa­
tions.

At the societal level, the "access"
group had described and analyzed
how the various forces and the re­
sources they use in social, economic,
and political markets operate vis-a-vis
the administrative allocation process
which does not operate under market
conditions. Their views on the distri­
butional impact of access and the
political and social costs involved im­
mediately bring to mind the politi­
cal-economy model where

individuals and sectors bargain and
make exchanges in one market to
maintain and improve their market
as well. They may use their resources
from one market to achieve goals in
another market. Whenever resources
gained in the political market are used
to maintain or alter the allocation of
resources in the economic and social
markets (administrative access situa­
tions? ) such exchanges become polit­
icized. 24

The political economy bias in the
"access" group's view on access, par­
ticularly its distributional impact, is
perhaps best captured in Schaffer and
Wen-hsien's words when they summed
up their article:

What in the end the ugument about
access suggests is the significance of

240 livia C. Caoili, "The Ilchman-Uphoff
Model of Political Economy: An Operational
Research Design on Social Status," Philippine
Journal of Public Administration. Vol.
XX, No.2 (Aprll1976), p. 182.

political redress to institutional out­
comes. 25

The Socio -Psychological and Political
Economy Views of Access:
Insights and Difficulties of
Operationa liz atio n

The works of Katz and Danet on
the one hand, and Schaffer and his
colleagues on the other, represent two
dimensions to the problem of access.
At one end we have the behavioral
or the microlevel view which is repre­
sented in both works, i.e., the official­
client encounter as Katz and Danet
call it, and the confrontation at the
queue where Schaffer describes how
the organization reduces the client to
a number to be governed by admis­
sion, line, and counter rules. At the
other end of this continuum, we see
the macro view of the transaction as
the "access" group sees the political
implications of the difficulty or ease
with which clients acquire goods and
services distributed through adminis­
trative mechanisms.

Katz and Danet offer us a specific
base for operationalizing the encoun­
ter when they concretely identified
the component parts in terms of the
manner, procedure and the resources
exchanged during the interaction. The
"access" group's analysis, although
more immediately relevant for our
purpose, suffers from vagueness and a
rather diffused perspective, as far as
concrete and definite directions for an
operationalization exercise is con­
cerned. This we attribute principally
to the lack of a systematic and logi­
cally coherent framework which they
could have used to analyze the rela­
tionship between the broader out-

25Schaffer and Huang, op. cit., p. 34.
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comes and the micro processes. They
straddle the macro and micro levels,
the political and organizational con­
nections, even as they proceeded to
the implications of queues. The
shifts from one level to another be­
came quite difficult to follow, as one
begins to ask which level would lead
best to operationalization. Perhaps
one will immediately reply that it is
clearly at the micro level. But with
the "access" group's arguments run­
ning through a number of different
channels, it becomes quite difficult
to follow through, and relate, the
arguments in a meaningful way. This
difficulty can be minimized consider­
ably if discrete and specific elements
of the distributive and "queueing" di­
mensions of access were elaborated
on instead of describing it in a gener­
alized way as "difficulties of making
organizational connection, the ways in
which resources are distributed and
the kind of links between clients and
institutions." 26 In short, while they
have depicted the blurred conceptual
images, they still need to put it in
sharper focus, perhaps by charting
definite boundaries or describing and
analyzing the more specific character­
istics of this phenomenon which may
clearly distinguish it from other
dimensions of the bureaucratic-admin­
istrative mechanism. Part of the
problem stems from their definition
of access which does not offer con­
crete components of the nature
of the relationship between the admin­
istrative mechanism and the client.
Because it is too all-encompassing,
the definition fails to isolate the dis­
tinguishing characteristics or nature of
access particularly as to how it differs
from other types of administrative
phenomena.

26Ibid.• p. 14.
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It will be noted that neither of the
two views presented above, the socio­
psychological and "political-economy"
approaches, really goes into the admin­
istrative processes even as it is strong..
ly suggested that it is this process
which may bring about the distance
between organizations and their
clients. From the administrator or the
project manager's vantage point, these
theories offer no concrete means of
doing something about the problem in
terms of the processes which axe more
or less within his control. Doubtless,
these two ways of looking at the phe­
nomenon will help him immensely in
understanding the issues and questions
involved but they do not provide him
with a Gystematic way of addressing
himself to the problem from the or­
ganization's point of view.

The immediate problem as far as
the operationalization is concerned
is to decide at which vantage point
the problem may be best dissected
and analyzed. If the social-psycholog­
ical interest which focuses on the
behavioral aspect is too micro and
the political view of access too broad,
we feel that taking the organizational
processes as the point of reference
will offer a more manageable perspec­
tive and one which can give insights
into how the operations of the organi­
zation cause access problems. This
way of looking at the problem will
also enable the project manager to
examine how his organization can
make itself more accessible to its
clients.

Empirical Studies on
Officio.l-ClientInteraction
and Administrative Access

Before we proceed to analyze the
problems of access from the adminis-
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trative process perspective, it may be
useful at this point to look into find­
ings of selected empirical studies on
organization-client relations and as
presented in Katz and Danet's com­
pilation.s? the special issue of the
Development and Change,28 and other
selected sources. Through an examina­
tion of the findings of these studies,
we hope to gain some insights into
how the dynamics of bureaucrat-client
interaction and the operations of
bureaucracies may minimize or rein­
force problems under different cul­
tures, structural arrangements and
other similar context variables.

It may be useful to bear in mind
that the studies discussed here have
been conducted within different theo­
retical frameworks. Thus, the five stud­
ies from Development and Change
start with an attempt to show how
Schaffer's theory of access operates
in selected governmental services in
five underdeveloped countries. The
studies from the Katz and Danet
reader, on the other hand, were
selected to fit the different factors
which they have identified in their
theoretical framework, i.e., the envi­
ronment's, organization's and physical
aspects' influence on the outcome of
the official-client interaction at the
organization's boundary point.

The collection of "case studies" in
Development and Change exemplifies
how the broad framework of the "ac­
cess" group's theory can be interpret-

27 Katz and Danet, Bureaucracy and the
Public,op. cit.

28The April 1975 issue of the Develop­
ment and Change which was edited by
Schaffer has as its theme the Problems of
Access to Public Services.

ed in the light of experiences of dif­
ferent political systems in separate
cultural contexts. Thus, Alan Rew's
study of the allocation of housing as
a wage good in Port Moresby showed
how housing has been distributed as
a means of rewarding performance
and potential performance as deter­
mined by the allocator rather than
the need of prospective applicanta.f"
Palmer's study of the attempts of the
Indonesian and Malaysian govern­
ments to "hasten adoption of new
technology and to reach farmers
whose customary access to the input
market is poor and handicapped"
showed that Schaffer's notion of
queue, gateway and counter can take
different forms. In this particular case,
the agricultural extension officer de­
termines the nature of the gateway,
queue and counter service in the
field depending on how he decides to
distribute his time. 30 This study em­
phasized the change in the nature of
the gateway, queue and counter when
public services are provided to pro­
ducers expected to make economic
returns. It stresses the critical role
of the counter personnel when it is at
this phase where applicants learn for
the first time whether they qualify
for the service or not. 31 The need for
an "outreach" effort to get to clients
who are fully occupied during normal
working hours is also described.

29Alan Rew, "Without Regard for Per­
sons: Queueing for Access to Housing and
Employment in Port Moresby," Develop­
ment and Change, Vol. VI, No. 2 (April
1975), pp. 37-50.

3°Ingrid Palmer, "Problems of Access:
Notes on Indonesian and Malaysian Case,"
Development and Change, Vol. VI, No. 2
(April 1975), pp. 51-60.

31Ibid., p. 59.

January

•

•

•



•

•

ADMINISTRATIVE ACCESSIBILITY

On a different scale, Mars' extensive
case study of the assistance extended
to small scale industries in Kerala re­
vealed how the programs which are in­
tended to minimize inequality can
actually work against such an end.
This occurred when two types of ac­
cess rules - "share-out" and "incen­
tives" - are fused and confused as a
result of the welfare ethos and the
generally socialistic ideologies of some
developing countries which keep poli­
ticians from openly announcing re­
wards for the strongest. The structural
ambiguity of programs which are
planned as an efficiency incentive sys­
tem as well as shortages for welfare or
distribution is bound to be reflected
in the nature of the access situations.
This usually redounds to the disadvan­
tage of the client who lacks resources
of contact and wealth. 32

Charles Harvey's study on the ac­
cessibility of rural credit in Zambia
showed how the search for credit­
worthy borrowers should be encou­
raged because it results in employ­
ment for the poor instead of bureau­
cratically-allocated credit. He observes
that "attempts to reach the small­
scale farmers with credit seem to reo
sult in greater packaging of credit with
other services and attempts at closer
supervision of the farmer."33

The final study in this journal
was done by Colebatch who looked
at how the provision of local services
for primary education, rural health

32Zoe Ma:!s, "Assistance to Small Scale
Industries in Kerala: An Indian Case,"
Development and Change, Vol VI, No. 2
(April 1975), pp. 61·88.

33Charles Harvey, "Rural Credit in Zam·
bia," Deuelopment and Change, Vol. VI,
NCI. 2 (ApTiI1975), pp, 89·103.
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and minor roads in Kenya became a
function of the organizational linkages
between central-local authorities.
Here the country-councils were consi­
dered as a client who needed access
to central funds for the efficient deli­
very of its services. Pointing out that
"access" need not necessarily refer to
direct encounters, Colebatch defines
any organization connection whether
they be with people or with organiza­
tions of any sort as being in them­
selves access problems. He proceeded
to analyze how the flow of resources
from the central government to the
local centers, clients' participation in
the control of some agencies such as
local schools, and the attempt of a
goverment structure to define more
strictly the rules of access to the
organization presented themselves as
different ways by which the organi­
zation grappled with the day-to..day
realities which formed part of an
organization's normal operations,
Three alternatives which were exam­
ined as possible ways of minimizing
access problems - (1) centralization,
(2) provision of policy control, and
(3) establishment of self-help organi­
zations - resulted in "access" mani­
festing itself in different forms. 34

The studies we have cited above are
suggestive of the formidable political
and organizational connections which
the clients of organizations face in a
world where organizations and institu­
tions have gained an upper hand over
individuals.

That bureaucratization and too
much involvement in rules and pro-

34H.K. Colebatch, "Access and the Study
of Local Services: A Kenyan Case," Deoelop­
ment and Change, Vol. VI, No. 2 (April
1976), pp. 107·118.
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cedures eventually lead to the dis­
advantaged position for the client
in most access situations have like­
wise been shown in a study. Paulias,
in his analysis of the operation and
implementation of a farming systems
program of Papua New Guinea's De­
partment of Agriculture, Stock and
Fisheries disclosed that "the bureau­
cratic queueing and access systems,
rules and regulations which are sup­
posed to promote openness, equality,
fairness and orderliness have in fact
been biased against the small poor
farms. Queues and access rules appear
relevant but in practice they give pref­
erence to large progressive individual
farmers. ,,35

Further analysis of the factors that
cause the displacement of the clients'
interest within the means or the
procedure through which their in­
terests are to be served shows that
this frequently occurs in multiple­
goal organizations. In 1956, a study
conducted by Francis and Stone36

revealed the basic conflict between
service and procedure in a U.S. state
employment security agency. Because
of the agency's dual goals of giving
unemployment compensation and
placing the unemployed in jobs, data
from the study showed that pro­
cedure was unduly emphasized at the
expense of service to clients. 37

35NeJson E. Paulias., "Problems of Rural
Development and Growing Inequalities in
the Highlands of Papua New Guinea" (Mas­
ter's Thesis submitted to the Institute of
Social Studies), p. 80.

36R.G• Francis and R.C. Stone, Sen/ice
and Procedrue in BureaUClflC)' (Minneapom:
University of Minnesota Press, 1956).

3'iIbid.

Another study done on the French
Social Security System in 1966 de­
scribed how the staff in different levels
of the organization, in their preoccu­
pation with administrative procedures,
lost sight of the insured person's
need for an administrator who is
really accessible and who can ex­
tend personal attention. 38

Blau's studies on a state employ­
ment agency 39 disclosed similar re­
sults in that the agency's dual goals of
having to place clients in jobs and
to check their eligibility for em­
ployment compensation brought about
a conflict among the officials. This
internal conflict was resolved by
officials by joking about the clients
among themselves, thus displacing
their aggression while maintaining
the service orientation. In a later
study of officials' orientation towards
clients in a public welfare agency,
Blau found a similar conflict between
service to clientele and the need to
check their eligibility for service.4O

Aside from the duality of goals,
Blau and Scott also showed how
variations within organizations in goal
implementation have consequences

38Antoinette Catl'iee-Lorey, "Social Sec­
urity and Its Relation with Beneficiaries:
The Problem of Bureaucracy in Social
Administration," BuUetin of International
Social Security AdministlUtion, Vol. XIX,
pp. 286-297, also reprinted in Katz and
Danet, BureauclUC)' and the Public, op.
cit., pp. 245-256.

~terM. Blau, The DynamicsofBurecu­
cracy (Chicago: University of Chicago Press,
1955).

«Opeter M. Blau, "Orientation Towards
Qients in a Public Welfare Agency," Admin­
isbatiue Science Qlltl1'terl)', Vol. V (1960),
pp. 341-361.
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for clients.f! In their study of two
departments of a county agency,
they showed that clients of the public
assistance division were dependent
on and had to accept aid from the
agency's team, while officials on the
child welfare division had to deal
with the foster and adoptive parents
on whom they were dependent for
cooperatton.P

Bureaucrats and clients' influence
on each other and the latter's ap­
proaches to officials of different
organizations have been empirically
explored by a number of other
researches. Katz and Eisenstadt found
that as a consequence of the differ­
ent pressures on bureaucrats, they
may assume the roles of a teacher,
socializing agent or even leader vis­
a-vis clients. 4 3 From the clients'
point of view, Katz and Danet's
study on the influence the type of
organization has on the clients' choice
of appeal revealed that the content
of the appeals is influenced more by
the normative basis on which the
organization rests, i.e., the prime
beneficiary whom it is serving, rather
than by the client's ability to offer
his resources in exchange for the
organization's services."4 Danet's
study on the Israel Customs author-

41Blau and Scott, op.eit.

42 Cited inKatz and Danet, "C.ommunica­
tWn between Bureaucracy and Public:'op cit.
p.678.

43Elihu Katz and S.N Eisenstadt, "Some
Sociological Observations on the Response
of Israeli Organizations to New Immigrants...
Administtatioo Science Qutl1'terly, Vol V.
(1960), pp.1UJ-133.

"mmu Katz and Brenda Danet, "Peti­
tions and Persuasive Appeals; A Study of
Official-Client Relations,," American Socio­
logical Review, Vol. XXXI (1966), pp. 811­
822.

1919
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ities' reaction to the clients' social
characteristics showed that on the
whole, Customs officials treat their
clients universalistically. However, the
evidence indicated a tendency to give
the "underdog" a break, even if this
took a longer time. It appeared that
customs officials, knowingly or not,
deviated from the rules to help un­
employed Middle Eastern men es­
tablish themselves in Israeli society.46

The sociological studies which we
have described above and the earlier
country studies analyzed by the
"access" group are rather too focused
or too diffused for purposes of the
needs of the administrators. Con­
vinced that a meaningful way of
operationalizing the concept can be
done through an "administrative pro­
cess" view of the organization, we
shall cite two empirical studies along
this approach. One is a case study
of non-bureaucratic client-oriented
organization. This showed that the
central differences between the
bureaucratic and non-bureaucratic
types lay in the process by which
client needs are defined. 46 Thus,
bureaucratic types treat clients as
"children" in that they are seen as
subordinates to the organization and
are therefore incapable of detel'Illining
their needs. MeaL.while, the non-bu­
reaucratic agency h. the study treated
clients as "adults" Wl 0 feel no relative
power deprivation anJ hence no fear

4~. Danet, "Giving the Underdog a
Break: Latent Particularism Among Customs
Officials" in Katz and Danet, BureaUCJUCY
and the Public, op.cit., pp. 329-337.

46orion F. White, Jr., "The Dialectiall
Organization: An Alternative to Bureau­
cracy," Public Adminisbution Review. VoL
XXIX, No.1 (January§February 1989), pp.
32-42.
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of powerful institutions.t? White
showed how the agency in the study
manifested accessibility through its
client orientation, administrative
structure, and organizational ideology
and mentality which led to a flux­
ional internal decision process. 48

On the other hand, client parti­
cipation and the structure of the or­
ganization are not always assurances
of the protection of the clients'
interest in the organization. As a
study in goal-setting in a local com­
munity showed, a highly participa­
tive process which ensured an intimate
involvement of the client in the plan­
ning process can eventually lead to
lower priority being given to the orig­
inally set goals simply because equal
attention was not given to the means
or resources in the planning process. 49

Administration Accessibility: An
Operational Definition

and an Index

We shall attempt in this section to
work out a definition of administra­
tive accessibility which we shall then
try to operationalize. We will then
suggest an administrative accessibility
checklist which project managers may
use to provide the necessary adminis­
trative linkages with their organiza­
tion or project clients.

47Thjs conceptualization of client-organ­
ization relations was proposed by Victor
Thompson in Modern Organizations (New
York: Alfred A. Knopf, 1965), pp. 170-177.

48Ernest R. Alexander, "Goal Setting
and Growth in an Uncertain World: A Case
Study of a Local Community Organization,"
Public Administration Review, Vol XXVI,
No.2 (March/April1976), pp. 182-191.

491bid.

Literally, the word "access" is de­
fined as denoting: (1) permission,
liberty or ability to enter, approach,
communicate with, or pass to and
from, (2) freedom or ability to ob­
tain or make use, (3) a way or means,
or (4) the action of going to or
reaching.s? Thus, an access road is
defined as one that provides a way of
getting to a particular area, while
access time is the time lag between
the time stored information (as in a
computer) is requested and time it
is delivered.s! These literal meanings
suggest that anything that is accessible
is capable of being reached, used,
seen, or influenced.

When one speaks of having access
to anything or anybody, he refers
to a capacity to get to, reach or
influence that object or person
through certain means. Conversely,
something that is not accessible is
far, distant or cannot be reached be­
cause of certain obstacles. Depending
then on the distance or the obstacles
that make something inaccessible, the
means that would be utilized to reach,
use, see, or influence will differ.
These means will also differ according
to the object being sought, who has
the capacity to make it available,
and who are seeking it.

Obviously in the case of adminis­
trative organizations, it is the services
or goods produced by the organiza­
tion which are being sought and it is
the organization which has the capac­
ity to make it available or unavailable
to the clients who need them. Thus,
when we speak of administrative

50webster New Collegiate Dictionary (G
and C Merriam Co., 1974), p. 7.

M 1bid.
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accessibility, we refer to the extent to
which the administrative organization
makes itself distant or remote or, con­
versely, capable of being reached, seen
or influenced by its clients for pur­
poses of benefiting from the service
it renders.

It will be noted that at this point
of the paper we shall be talking more
specifically of "service" agencies rath­
er than commonweal organizations
as we have the public-in-contact in
mind rather than the general public.

It is our contention that it is the
operations of the administrative pro­
cesses, particularly in organizations
overconcerned with rationality and
efficiency that create distance be­
tween the organizations and the
clients, making the former inaccessible
to the latter. If the administrative
processes pose the greater obstacle
to the accessibility of the bureaucracy,
then infusing this structure and process
with a strong client orientation may
yet make the organization more open
to its clientele.

Proceeding from this argument
then, we can say that administrative
accessibility is achieved when an or­
ganization's public-in-contact can get
to, reach, communicate, and influence
the organization to fulfill the clients'
changing needs through institutional­
ized means of involving and deliber­
ately considering the clients' interest
in the various phases of the adminis­
trative process through which the
service is rendered. By administrative
process here, we mean broadly the
planning, policy formulation, plan im­
plementation, and evaluation system
which results once resources are
allocated. The interaction within the
organization as these processes take
place could easily lead to the further-
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ance of the institutions' interests and
the neglect of the clients' welfare.

Accessibility Displacement:
A Function of Administrative
Processes?

The empirical studies we have re­
viewed indicated that it is through
the different administrative processes
that an organization ensures insti­
tutional survival, with the organiza­
tion's interest competing with those
of the clients. Aside from pressures
coming from the external environ­
ment, the organizational processes
which are triggered off when the
institution starts to convert inputs
into goods and services may result
in what we call accessibility dis­
placement. This means that while
the concern for clients may have
been initially uppermost in the or­
ganization's priorities, it becomes
a secondary concern as more em­
phasis is placed on efficiency and
rationality, criteria by which the
greater society tends to judge its
performance.

How does this occur? Displace­
ment of accessibility can happen
at every stage in the administrative
process including goal setting, policy
formulation, resource acquisition and
allocation, procedure design, and even
in the evaluation of the organization's
output and outcomes.

Broad goals which are not opera­
tionalized in terms of specific clients'
needs can be misperceived and trans­
lated into sub-goals which are an­
tithetical to their interest. Conflicting
goals may also lead to a wider dis­
tance between the organization and
the client when they serve to direct
attention to maintenance activities
which are not client-oriented.
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The pressures of interest groups and
the lack of adequate information on
clients may unwittingly result in
disregarding their needs when final
decisions are made as to what alter­
native strategies may be adopted to
carry out a program.

Accessibility may also be dis­
placed by: (1) organizational struc­
tures which are not flexible and re­
sponsive to client's needs as they be­
come set and rigid because of hierar­
chical control, (2) procedures which
routinize everything to simplify de­
cision-making processes for counter
personnel, (3) personnel who by
their loyalty to the organization
become less sympathetic to indvidual
clients' needs,(4) undue emphasis on
resource allocation for administrative
infrastructure rather than on client
service, and (5) an evaluation scheme
which ignores the problem of acces­
sibility because it does not jibe with
the interest of the organization.

A Proposed Administrative
Accessibility Checklist

The factors which lead to the. dis­
placement of accessibility can be
countered if constant attention is
given to these possible causes of acces­
sibility displacement in the organiza­
tion. For this reason, we are attempt­
ing to raise some questions which
the client-oriented administrator can
use to check the accessiblity of his
organization. This checklist is ten­
tative since this is an initial formula­
tion. It cannot lay claim to being
comprehensive nor exhaustive. All we
are trying to do here is to identify
certain considerations which must
be borne in mind by the administra­
tor or the project manager in im­
proving the administrative accessibility
of his organization or project.

Planning

(1) In the identification of the
project/problem, was there a partie­
ular target clientele in mind?

(2) If there was such a target
clientele, was there a thorough client
analysis that would lead to the de­
scription of the characteristics of the
specific clientele in terms of how
homogeneous the group is, what in­
terest groups exist among the clientele
which might present their interests
as being the clients' interest?

(3) Was there a deliberate effort
on the part of the administrators
to get client participation in the
formulation or identification of the
problem?

(4) If there was such an effort,
were adequate time, resources, and
facilities provided for the clients'
representatives to be actively involved
in the definition of the problem?

(5) To what extent were the
clients involved in the formulation of
the objectives?

(6) Do these objectives specifical­
ly and operationally address them­
selves to the problems of the client
as perceived by them? .

(7) Does the project/organization
have multiple goals which can lead
to the subsequent displacement of the
clients'interest?

Policy Formulation

(1) Did the organization/project
management provide ways through
which clients can participate in the
determination of the strategy to be
adopted for carrying out the pro­
gram?

(2) Were the alternatives identified
by the clients given preference over
those identified by management?

(3) To what extent were the
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client's need, characteristics, econom­
ic and political power vis-a-vis the
population in general and their way
of life considered in the decision
of what strategy to adopt for the
implementation of the program?

(4) To what extent were the cost
of client services and the organization
of outreach efforts considered in
determining the cost of the program
and the necessary resources for these
activities?

Plan Implementation

A. Organizational Structure

(1) Is the structure of the or­
ganization flexible and directed more
to the solution of client-defined
problems rather than fixed and set
to fulfill the rationality and efficiency
consideration of the organization?

(2) To what extent has the loca­
tion of field offices been influenced
by the consideration to reduce the
physical distance between the orga­
nization's units and the target clien­
tele?

(3) If there are field offices, are
the officials in these offices given
the authority and responsibility to use
their discretion to the utmost to
accommodate clients?

(4) Is there aunit especially organ­
ized to attend to clients?

B. Resources

(1) Are the services made available
to clients at a time convenient to the
clients rather than to the officials?

(2) Does the organization/project
spend more resources on client ser­
vices rather than on administrative
infrastructures?

(3) Is manpower distributed in
such a way that boundary units are
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manned with more personnel during
peak hours?

(4) Is there a deliberate attempt
to put better qualified personnel in
boundary areas where they are in
frequent contact with clients?

(5) Does the organization con­
tinually stress the need for boundary
personnel ~ be service-oriented?

C.Procedures

(1) Are the procedures simple
enough for the clients to compre­
hend or comply with?

(2) Are there administrative re­
quirements which make unnecessary
demands, thus making it difficult
for clients to comply with the pro­
cedures? Are there requirements
which result in the exclusion of the
poorer clients?

(3) Does specialization of tasks for
efficiency considerations result in the
segmentation of procedures such that
the delivery of integrated services
which a client may prefer is no longer
possible?

(4) Is there enough information
given to clients so that they are fully
aware of the rules and regulations,
their rights and their constraints,
and are therefore not set at a disad­
vantage by the organization's access
to information?

(5) Is there too much organiza­
tional emphasis on statistics and other
returns so that it deflects attention
away from the service needs of the
clients?

(6) Is there a continuous check on
the procedures to make sure that they
are not too rigid that their implemen­
tation may actually result in disservice
rather than service?

(7) Is there enough flexibility in
the procedure to allow for appro­
priate treatment of cases which do
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not really fall under the situations
anticipated?

D. Evaluation

(1) Do the performance standards
of the organization recognize and put
a premium on the quality of service
as well as the quantity?

(2) Does the evaluation scheme
provide for a way of measuring the
accessibility of the service to the
target clientele?

(3) Is there a distinction made
between accessibility and the out­
come of the program/organization?

(4) Is there a systematic effort on
the part of management to check
continuously whether any part of the
administrative process can lead to
accessibility displacement in the orga­
nization?

Beginnings of an Accessibility Index?

Certainly much can be done for
improving and systematizing the
checklist given above. This effort
may be seen as an initial move which
we hope will trigger off an improve­
ment of these questions which, for
the moment, may not be mutually
exclusive enough for operationaliza­
tion purposes. It is expected that the
specific answers to these questions
can form the preliminary basis for the
preparation of an "accessibility index"

which can be used to measure the ex..
tent to which the organization is open
to and can be reached or influenced
by its clientele. An accessibility in­
dex will measure the extent to which
services are delivered and utilized
by clients at the least material, socio­
psychological, informational, and
temporal cost to the. client. An acces­
sible project/organization which may
rate "high" in this index is one
which is physically, procedurally, and
materially within the reach of the
target clientele. The accessibility in­
dex can perhaps be worked out on
the basis of physical distances be­
tween organization and clients, the
ratio of personnel to actual or pros­
pective clients, and scheduling of the'
service such that process and waiting
time can be determined. Thus far, we
must admit that the methodology for
coming up with the quantification of
this index must still be developed.
However, the value of accessibility
must be appreciated first before it
can spur more serious effort along
this line.

This paper is only a start towards
the refinement of this complex con­
cept. We hope that it will convey
the message that administrative insti­
tutions and the techniques and pro­
cesses used are merely means of
serving the people, never meant to
become ends in themselves.
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