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THE AMERICAN PUBLIC EXECUTIVE*

Harlan Cleveland

THERE are a number of points that T might make for myself stand-
ing in this great city of India and in this premier Institute,

First of them is that [ am not Dr. Paul Appleby. I have fortunately
his job only but not his wisdom. 1 have inherited his desk, but not

his knowledge of India.

Woodrow Wilson, when he was Governor of the State of New
Jersey was awakened in the middle of the night one night by a poli-
tician of his acquaintance for the purpose of informing him that a
member of the Governor’s Cabinet had died of a heart attack a few
moments before ; Wilson was not very clear as to what he could
do about it and why this sad news could not wait till 7 or 8 a.m. next
morning. He found himself saying, “Well, Mr. so and so will be a
hard man to replace.” The politician was quick to answer. “Well,
Sir”’, he said, ** I rather thought 1 might replace him.” Governor
Wilson was equally quick with his retort. “Well,” he said, “that’s
all right for me, if it is all right with the undertaker.”

Here, I am afraid, [am nota good replacement for Paul Appleby.
I do not exactly know what I am doing, discussing the leadership
of executives in the presence of so much executive leadership. This
Institute itself is an extraordinary evidence of the executive leadership
of Shri Bapat and Prof. Menon and many others, in and out of the
Government, extraordinary evidence of the interest in this subject
of the past, present and prospective members of the Indian public

service.

Perhaps the most useful thing that T could do this evening would
be to discuss a point of view, a way of looking at _tl}e American Public
Executive ; to try to describe some of the conditions of the jungle,

"« Text of a lecture delivered at the LLP.A. on November 12, 1957,
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the American bureaucratic jungle, in which he lives and dies; and to
raise the question whether any of this experience is relevant to the
development of Indian public administration.

II

The political weather in our bureaucratic jungle is set by the
condition of the society it represents, and particularly, by two aspects
of that society : by the size of our country and the open character
of our society. .You are familiar with some of the indices of our size
and T will not dwell on it. It may seem curious to say, standing here
in the capital of a nation internationally famous for its large popula-
tion, that the United States is actually growing faster than India.  Over
the last decade our population has increased 16 per cent; we have
more old people but also more young pcople and more Westerners.
In the next 20 years, it is cstimated that our population will risc by
another 50 or 60 millions. Nearly all of this increase will take
place in the cities; and this extraordinary growth of population,
starting as populations generally do with the children, will create
some massive problems even for as relatively well-off” a society as
ours. What Barbara Ward has called the ‘“‘thundering herd of
pattering feet” is going to turn up in our schools during the next few
years, and in our colleges not long thereafter, and in public and
private employment after that.

Our productivity increase, another index of size, is also dramatic
and is also known to you. It seems curious to reflect that a hundred
years ago two-thirds of our motive power was provided by ammals
and human beings; nowadays, something less than one per cent is
provided by anything other than machines. It seems curious to
reflect that, in its whole history, mankind has managed to concen-
trate energy by a factor of ten, yet in the last decade or two, with
the development of atomic energy it suddenly has managed to con-
centrate energy by a factor running into the millions. It seems
curious to reflect that after the long history of starvation on several
continents, there can now b nti ours in which there are
hardly any serious food f recent study reports
that one quarter of the ciently overweight
to provide a real heal ell because 1 am
part of that quarter.

It is curious to r
in which you can get §
numbers and in per ¢
automobiles we now ow
because we would not be a

he United States,
though it is in
ront seats of the
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we got through, we would not be able to park; but nevertheless, we
could all get into the front seats. Here is a socicty in which, starting
not long ago with less than 5 per cent of the college-age population in
colleges; and the estimate now is that within the next couple of
decades, more than S0 per cent of the population in the 18 to 22 age-
range will be attending college.

The Twentieth Century Fund, in its recent study of America’s
nceds and resources, put it this way : “Our vast productive plant is
a flexible man-made resource which, barring atomic devastation will
prove cqual to any imaginable need.” That is quite a claim. But so
far the claim is well documented by the facts.

Concurrent with this tremendous growth is, of course, the nece-
ssary and inevitable growth of Government. I do not know how many
of you have had the opportunity to read the acceptance speeches made
by President Eisenhower and Vice-President Nixon, the electoral
candidates in 1956 of the Republican Party. On that occasion, at
the moment of accepting the nomination for high oflice of the more
“conservative” of our political parties, both officials made a full
and an unequivocal commitment to full employment, the kind of
commitment that used to be called *‘socialist.” Morcover, the
Republican Party, following by some ycars the Democratic Party’s
lead, made a vigorous commitment to rising welfare standards at
home, and a commitment to international leadership. The last of
these commitments reflects not our capacity for leadership, but the
responsibility unavoidably thrust on a nation which produces more
than 40 per cent of the world’s gross product.

As a consequence of these several commitments, the United
States Government finds itself intervening in the United States eco-
nomy on a massive scale—and on a time-schedule so sudden that the
depth and character of this intervention is not yet well understood in
the rest of the world. Indeed, it is not very well understood at home.

The Government has intervened to lay the basis for production
with a large programme of public power, with a 13 million dollar
programme of public highways just approved. It has intervened
to conserve resources and protect people through the development
of river-valley projects with which you are very much familiar here.
It has intervened to improve living standards : At the beginning of
the New Deal, 10 per cent of our farmers had electricity in their homes;
by the end of the War, 90 per cent of our farmers were working and
living with electricity.
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Government has intervened to prop up prices—especially farm
prices, because the farmers appear to be a little more ei’fgctwe 1Q ma'k-
ing their desires known to the nut.iona'l and state l.cglslatureé‘?han‘
are the people who are interested in higher prices in other su.g‘tor's
of the economy. The Government has mlervcneq to cstablish a
general floor on welfare through the social security progmm’m‘e,
through a programme of unemplqyment compensation f\ﬂd also
through a programme of special welfare bcnﬁ:ﬁts for :ete[ans. 'Ir! Ol{l“
society, by the way veterans will soon constitute 509 of thcfnatmlr: 8
family units—a development which will raise in an ac?te orfn “3
question as to whether there should be a special welfare programme
for veterans that is not applicable across the board to the wholc‘popu-‘
lation. Government has intervened to defend the |'1‘auon., and spc{nds
one-half to two-thirds of the so-called *“‘peacetime pat'lom.ll‘ buc‘get
for defense purposes. Government has intervencd, if tjtnt e re u;:-
tantly, to provide education for all, qnd it has intervenc (tlo prl(:mole
the effective use of leisure. Our national parks are visited cach ycar
by a number of visitors which exceeds our total population.

And finally, our Government has inter\{ened m the economy t?’
promote more Government. Un.der the guise of “urban renevygl,
for example, it is financing studies of thf: newly mﬂz‘\%edfc'ondltl‘on
of our metropolitan cities, in order to begin the process o mvcn;‘ln\g
a new level of Government, the metropollta'n goverrfmcnt.—-thcflrst
structural renovation that we have needed ,smcc the Jd?;)tlor} ‘(? the
United States’ Constitution. Government's use of rclso4u;l<,csf for
these purposes now add up to something like 1/5th to / th o ou:
Gross National Product, and is spent ﬂ}rough &hc. s(‘\ggerxx}g 101:1
of 117,000 different governmental units. Americans are much
governed ; whether adequately governed is another question.

This is, very briefly. the story of the size of the A}nerican society,
over which our Government has to rule.' But our society has another
characteristic too which is even more dtrect.ly relevqnt to the nature
of Government. [t is an open society, which requires the Govern-
ment to act as a Government of free men, a Government by the people.

These are old words, but in the second half of the twentieth
century their content is sufficiently new to be widely misunderstood.
For some of the old ways of looking at American Government are
quite obsolete today.

For example, we all have read many times that in the United States,
Government is divided into three parts. A student cannot get through
the third year of high school without learning this particular point
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of doctrine. I am not at all sure that in the most meaningful sense
it is true any more. [ am not at all sure “the separation of powers,”
the phrase which has been so much identified with the study of Ame-
rican Government, should not now be retranslated as “the diffusion
of power.” It so happens I myself had an early lesson on this subject.

It happened when I was an “intern”—that is, an uncompensated
learner—in the American Government before the Second World
War. My internship was rather special, it was not in the Executive
Branch of Government; it was in the Washington office of Senator
“Young Bob” LaFollettc of Wisconsin. 1 found myself on one
occasion representing the Senator at a claims hearing before the
Veterans Administration. 1 did not have very much to do; I was
just supposed to stand there to look large and representative, to dra-
matize by my presence the fact that the Senator was interested and
that if the Claims Board did not give this veteran from Wisconsin
what he wanted, undoubtedly the Veterans Adninistrator would hear
from the Capitol. So I stood there, with plenty of time to think, and
1 asked myself, “Where is this scparation of powers that [ hear so
much about 7 Here I am, a legislative burcaucrat. trying to intervene

in the efforts of an executive bureaucracy to perform a judicial func-
tion.”

The more you look at the actual process of Government in
Washington, the more you see that every subject is participated in by
all the three Branches in one way or another. Every part of the
Government has been involved in the school de-scgregation issue—
though nobody has quite settled it yet. | spent thirteen years in the
American Government (with a couple of years off to work in an inter-
national agency), and I cannot recall any piece of legislation under
which 1 operated which was written by Congress or Congressional
staff; each law was written in the Executive Branch of the Govern-
ment. By the same token, the legislature—the Congress—partici-
pates with appalling vigour in the exccutive processes of the Govern-
ment. Senator McCarthy, though he was rather dramatic and inter-
esting for other reasons as well, provided us the clearest recent exam-
ple of trampling on the prerogatives of the executive with (at first)
the executive’s full consent. In many other ways the Congress
applies pressure on individual matters of administration. Civil
service reform has made too much progress in the 75 years since the
passage of the first civil service legislation to make it possible for
Congress to intervene effectively in most personnel matters. In many
agencies, in fact, an appointment which has political push behind it
is in danger of dying of neglect. But on matters of policy and on
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matters of administration, on the issues about what the personnel,
once hired, are going to do, and how much money they will have with
which to do it, the power of Congress, particularly the investigating
power of Congress, has been skillfully and importantly used to parti-
cipate in the executive process of Government. [ am not passing
judgment on this trend; I am just stating what is a fact. Power
is not so much divided as diffused.

Another canard we hear about American Government is that we
have a two-party system. It is not clear to me that we have a two-
party system. For the limited purpose of electing people to office,
there are indeed two party labels, labels which mecan different things
in different parts of the country. But for the purposc of deciding
issues of public policy, we do not have a two-party system; we have
a coalition government that is almost as chaotic as that of contem-
porary France. We have just as many splinter parties in the Congress
as the French Assembly has. The primary advantage of our system
is that when you reach an impassc in thc Congress, it docs not pre-
vent you from having a Cabinet.

When, as the member of the Exccutive Branch of the Govern-
ment, I found myself responsible for Congressional relations on a
particular programme—in my casc the cconomic side of the Mutual
Security Programme, I found that my job was to help build a coali-
tion within the Congress. And I found that my little lists of Senators
and Congressmen, as to who was for our programme and who was
against it, who might be influenced one way or the other and by what
considerations, were ecntirely different from other coalitions that
were being built by my colleagues in other departments of the Go-
vernment. All of them were promoting somcthing called  *‘the
President’s programme,” at that time the programmec of President
Truman. But each of them was helping build a different coalition—
there was a Health coalition, an Education coalition, a Dcfence
coalition, a Mutual Security coalition. There were, at that time, at
least 17 or 18 different major coalitions in the Congress; all of
which were being used to promote something called the President’s
Programmes or the Exccutive Budget.

So, we have Coalition Government. You will find it so if you
go through one of our Congresses, select all of the major issues that
come up at one session and see whether any of those issues could
have been passed with the unaided vote of either Republicans or
Democrats present and voting. (Perhaps this would be a good re-
search project for a student at your Institute’s School of Public
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Administration when it gets started.) I do not think in the last
Congress you will find any major issues on which President Eisen-
hower was supported by the unaided vote of the Republicans that
voted with him; each time the question was which Democrats and
which Republicans would support the President, on what issue and
with what sectional interest involved. He always had plenty of
Republicans against him and plenty of Democrats for him.

I

Does this discussion of American politics scem a digression from
my topic of ““cxecutive leadership” 7 1t is, in fact, directly germane
to the main point. In our system, the American public executive
cannot concentrate only (or at top levels, even primarily) on internal
administration; he must equally concern himself with the building
of consent for the programme he is administering. To put it another
way, he must be interested in *‘politics,” as well as in “administra-
tion.” 1 am not referring here to party politics. The parties are
not important for the purposc of deciding what is going to be done;
they are only important for deciding as to who is going to do it. The
process of deciding what is going to be done is much more complex
and as | have just indicated it has very little to do with the party
labels of individual Congressmen, Senators and Presidents. In
international relations we speak of “‘open covenants openly arrived
at.” In our kind of Government, you can describe the process of
decision-making as ‘‘close decisions openly arrived at.”

This confusion of parties and of the branches of Government
is closely related to two other kinds of confusion, both of which
affect conditions under which the Amecrican public cxccutive has
to work. There is, to begin with, a confusion in the levels of Go-
vernment. Most important domestic subjects are handled not at one
but at all levels of Government. It is no longer true to say that if
you study local government, you will primarily be studying problems
like public order and social welfare, problems that touch the life
of the people in the local community. The problems that touch
the life of the people are now the direct concern of Government at
all levels, local, state and national. A housing programme may
be largely, in theory, in the hands of a housing authority in a local
municipality, but it must follow on standards that are set for it by
the Federal Government through a State Housing Department, as a
condition attached to the Federal and State funds the housing autho-
rity is using. The health welfarc programme is handled partly by
a local government but partly also by local offices of the State Depart-
ments concerned and of Federal agencies such as the Social Security
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System, the Veterans Administration and the U.S. Public Health
Service. In Syracuse, New York, there are 49 different Federal
agencies of Government with enough business to handle in the Syra-
cuse area to justify a special office there; and therc are some 60 State
agencies with an impact on the citizens of the city. For any indi-
vidual citizen, this maze is getting considerably more complicated
than any of the famous mazes of history, like Hampton Maze.

So, you find that American public executive not only has a
consent-building function vis-a-vis the legislature. He also has a func-
tion of consent-building, of politics, as between his agency and other
public agencies. If he is a Federal official, that mcans he may have
problems of “external relations” with other Fedcral agencics, state
agencies, local agencies, school districts, soil conservation districts
and any number of other administrative units of local government.

Let us take two illustrations of this which arc worth mentioning.
One is the plight of the city planner. Now it used to be that the city
planner had a certain amount of control over his own destiny and the
destiny of the city in which he was employed. He could draw a plan
of how his city ought to look; then the power of local political autho-
rities, if they agreed with the plan, could be applied to put it into
effect through zoning regulations and other uses of public authority.
It didn’t always work this way, but the point is that local authority
was substantially sufficient to carry out the plan if those who wielded
the authority wanted to use it.

But nowadays, most of the things that happen to a place like
Syracuse are not decided anywhere near Syracuse. Some are crucial
private decisions, determinations of the supply of automobiles that
are made in Detroit, industrial location decisions which are made by
business executives in the skyscrapers of New York. There are public
decisions, decisions about the location of highways, about building
standards, about the cost of money and many, many other things
which are all made in Washington and Albany and other places far
removed from the Mayor’s office in Syracuse. Indeed it now turns
out that the city planner may or may not have a background in physi-
cal design or architecture, but he absolutely must have the under-
standing of governmental process nceessary to know who is deciding
what within this maze of federal and local burcaucracics, the ability
to predict what outside authorities are going to do what to his pre-
cious community, and an unusual skill in lobbying for his own city
with the public agencies of the State and Federal Governments.
These functions are certainly a far cry from what used to be called
“planning.”
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Consider, again, the plight of the United States Ambassador
today. It used to be that the ambassador’s function was to represent
his country and supervise a small staff of reporters and negotiators who
aided him in this limited task. But in 1957, in a place like the Island
of Taiwan, the American Ambassador finds himself more or less res-
ponsible for the activities of 10,000 Americans there. Even here in
India, he finds himself worrying about the activities of several hun-
dreds of families who are there not only for the traditional diplomatic
reasons, but to administer a large programme of technical and eco-
nomic aid and to manage a sizable information programme. Thus
in many parts of the world, the job of being an ambassador has
become a major executive post. It is no longer so clear as it used
to be that Foreign Service training, training in diplomacy, is the best
training for the performance by the ambassador of his primary exe-
cutive functions. These are only two of many possible examples
of the same fact : that American public executives, the top Americans
in many kinds of Government posts, face a rapidly growing range
of activities over which they have to spread their necessarily limited
skill and understanding.

Beyond the diffusion of power among the traditionally “‘separate”
branches of our government, and the confusion among the several
levels of government in the United States, there is also another kind
of confusion—that between ‘public” and “private” functions. We
have seen the extraordinary depth of Government intervention in the
American economy. T won’t go so far as to say that thc U.S.A. is
the most socialistic country in the world; although if you were to
define socialism as egalitarianism plus vigorous Government commit-
ment to full employment and prosperity, I am not at all sure whether
the phrase would not come surprisingly close to the mark. In any
event, the functions of Government must grow rapidly; yet it is a
fundamental tenet of American politics that such growth should be
restrained from growing further. It is this chronic dilemma which
over the last decade especially has tended to blur the line between what
is called public and what is called private.

It works this way : Our individual functions of Government
continue to grow. The Government has to have a foreign aid pro-
gramme, the Government has to have a housing programme, the
Government has to have an atomic energy programme. But each
increase in function is confronted with our rooted American prejudice
against having the Government “get into business.” To resolve this
dilemma, we try to fool ourselves by allocating public functions
to private organizations, usually by the use of the Government’s
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contracting power. And so one of the largest divisions of the
General Electric Company, an institution famous around the world
as an example of successful private enterprise, is, in fact, a socialized
industry—an Atomic Energy Division made possible largely by
contracts, guarantees and indemnities which represent various forms
of public subsidy to private enterprisc.  In somewhat the same way,
and for similar reasons, we find every university heavily dependent
these days on Government-financed research projects, especially
in engineering and scientific fields but to some cxtent in the social-
science field as well. We now find thatin the housing programme,
although houses are actually built by individual private contractors,
the crucial margin of financial risk is largely absorbed by the Govern-
ment. We find, with the defensc programme running at somcthing
like one-twelfth of our Gross National Product, whole industrics
have grown up which are utterly dependent on burcaucratic decisions
about the financing of war contracts—the aircraft industry and the
units that produce missiles arc notable examples. In the foreign
aid programme an increasing numbcr of private contractors are work-
ing for the Federal Government overscas, while maintaining their
standing in the popular mind as ‘“‘private enterprisc.” As a private
citizen 1 happen to be a member of the Board of Directors of one
such enterprise, a company specializing in international economic
development which (like some of its gigantic brothers and sisters in
the airframe and electronics fields) does 1009, of its business with a
single Government agency.

The list could be indefinitely extended. Banking institutions,
once the very heartland of the private enterprise system, now do an
extraordinary proportion of their business in the form of Govern-
ment paper, and slavishly follow the government’s lead on the fixing
of rates of interest. Most of the national taxes now collected in the
United States are, in fact, collected not by the Treasury’s Internal
Revenue Service but by private industry and other non-government
institutions, through withholding schemes and point-of-sale collec-
tion devices. In many, many different ways the Government is going
into “partnership” with private business, a liaison in which the Gov-
ernment, not the business, is the enterprising, risk-taking partner.
The moral is that the American public executive needs to have a much
deeper understanding of how this curiously “mixed” cconomy of
ours really works, than used to be necessary in the days when the
ruling doctrine was ‘‘that government is best which governs least.”

The difficulty of deciding where to draw the line between “public™
and “private” is compounded by the presence, within the executive
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bureaucracy, of persons and agencies frankly representative of out-
side private interests. Within the Federal Government, many em-
ployees of the U.S. Department of Agriculture are quite openly and
naturally regarded by all concerned including themselves, as a kind of
farmers’ defense league inside the executive branch of government.
The Federal Power Commission, which regulates the power business
both public and private, is not regarded as a neutral public-service
umpire, but as a citadel to be won either by the public-power advocates
or the private-power advocates. Similarly the National Labour
Relations Board is regarded as a citadel to be won by labour or
management; during the 1930's it was captured by the Congress
of Industrial Organizations; now it has been captured by people
with more of a management tinge to their thinking. More anq more
we have thus “‘institutionalized the inside track.” By so doing we
have confronted our public executives not only with the need for a
deep understanding of how the system works, but also .witl) an
important obligation. With a legislature composed p.rlmarlly of
representatives of sectional interests and with an executive bra_nch
that is composed increasingly of agencies which have what you might
almost call incestuous relationships with outside organizations, the
concept of public interest tends to get blurred; in American slang,
the public interest gets lost in the shuffle.

It therefore becomes more and more important (1) that the
ranking public executive—the President, the Governor, the Mayors
and chief exccutives—be an active leader, because they are the men
hired by the people as a whole to take into account the situation as a
whole; and (2) that the chief executive has at his command an
adequatc “‘generalist” corps of professional administrators, extending
far down into the bureaucracy, whose primary dedication is to the
public interest and not to sectional or economic or other partial
interests.

I do not wish to imply that it is necessarily wrong for private
interests to be, in effect, represented inside the government. In an
“open” society, where nobody’s word is the final law and all deci-
sions are ultimately appealable to a majority of those voting in an
election, it is probably inevitable that each group of citizens should
undertake to make sure that its vital interests are protected by being
trampled by other groups of citizens with other vital interests. Since
the major questions affecting each citizen are ultimately adjudicated
by governmental action of one sort or another, it is natural that the
governmental decision-making process should become a free-and-easy
battleground among those groups who feel their vital interests are at
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stake in any particular matter of public policy. The American System
has amply demonstrated its viability by making possible a fabulous
economic growth while maintaining a fabulous degree of personal
freedom for the individual. What concerns us here is the question :
“What makes it work 7 And what [ am suggesting is that the crucial
element, the balance-whcel in the system if you will. is the personal
character, the administrative understanding, and the professional
skill of our public executives. The defence of the public interest,
the task of making sure that no one private interest gains too much
at the expense of the vital interests of other private groups or indivi-
luals, is entrusted especially to the top political executive and to the
orofessional administrators on his stafl.  What makes them pro-
essional is precisely their live sense of the public intcrest and their
‘omplete independence of any outside interests for tenure in their

ob.

Perhaps it is misleading for me to speak so often of a *‘decision-
naking process”. Therc is a sense in which 4 man in an important
’xecutive post never really makes a decision; what he docs is to mediate
| decision, finding a workable “next step™ that scrves the public interest
s he sees it, strikes most of the intcrests involved as faic and reason-
ible, and does not so outrage any powerful interest that it can success-
ully appeal the ““decision” to higher authority—whether that authority
s an elective administrator or the electorate itself.

I was once responsible for supervising the work of a man hired
0 be a Division Director in Economic Co-operation Administration.
he agency that managed the Marshall Plan aid to Europe and start-
d technical assistance and economic aid programmes in a number
f Asian countries. This man, a Californian, had been used to runn-
ng a one-man show for 25 years, and he took the title of his new job
eriously. He was Director, and he proceeded to direct everybody
oncerned with economic aid to the countries for which he was res-
onsible. He soon found that most of the tools with which he was
upposed to work were not in fact under his control; instead, they
vere scattered around under the management of commodity directors,
lirectors of contract negotiation, controllers, lawyers, personnel
lirectors, budget directors, and many others who had their own
oncept of their own responsibilities and certainly didn’t regard them-
elves as subordinates of our new division director. After two or
hree months, the man came to me in my office and | knew that he
vould survive the test of survival in the executive branch of the Go-
ernment. He said “I did not fisst really understand about my being
Jirector of this Division. I thought that I was to direct the
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programme. Now I think I understand it better. Iam not supposed
to make any decisions at all.  On the other hand, I am supposed to
make sure that the decision gets made. I am really a broker. Is
that it * “Yes”, | replied, *‘that is precisely it.” In the Federal
establishment, the President, and the other chief executives at other
levels of government, is the chief “broker.” He needs enough pro-
fessional “brokers™ working for him, dedicated to the public interest,
to make sure the whole machine operates “for the greatest good of the
greatest number.”

v

To fulfill the obligation thus placed upon him, the American
Public Exccutive means that he has to have certain important qua-
lities. He must, of course, be imbued with public interest. He has
to be at case with this growing complexity. He will be wise to ask
himself E.B. White’s question with which we confront students in
Public Administration on their very first day at Syracuse : “Have you
considered how complicated things can get, what with one thing always
leading to another?” Just think about that question for amoment. I
would be prepared to say that if one lesson from our experience is trans-
feruble to India, it is this : unless a person is really in love_wnh.com-
plexity, he will not be a first-rate practitioner of public administration.

The American public executive must also be a leader of men—
with what Paul Appleby calls **sense of action.” He has to know that
it is always ‘“*his turn”" 10 act. This is not easy for a professional public
administrator to learn in a course of study in Public Administration;
from the point of view of the central administration—the man who
is using the personnel tool, the budget tool, the O & M tool, the
administrative-law tool and the public relations tool to carry out a
particular programme—these so-called “now to do it courses some-
times look like *“how not to do it” courses, It is the professional
administrator’s job 1o make sure that these potentially negative
controls in administration are turned into positive supports for a
programme. This i1s his main charge.

Next, the American public executive must be bright enough to
do his own thinking. This may seem obvious. But many people
who come into U.S. Government from other levels of activity harbour
the illusion that they can delegate the planning and thinking-ahead
function. Yet looking-ahead is one function which the top executive
in the public service will delegate at his peril. In a private corporation
it may work well enough to have a Vice President for research and
development who does all the thinking, but in the Government
this will not do.
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Finally, the American public executive has to be his own public
relations man. When a Senate Committec wants to know what your
department is doing, it does not want your deputy with a mimeo-

raphed statement. It does not even want you with a mimeographed
tatement. The Senators will be glad to take that statement and put
it on the record, but then they will say : “And now what we rcally
want to know is rhis.”” In that atmospherc of a congressional com-
mittee, a department head or a Burcau Chicf or a Division Chief—
whether he is a civil servant or a political appointee, it makes no
difference—has to be able to think on his feet. He has to handle
his own relationships with the people, inside the Government and out-
side, on whose consent the programme he is administering depends.
He cannot delegate this task. Hc must be his own public-relations
man.

When Charles Wilson was originally appointed Secretary of
Defence, you may remember that therc was an argument about whether
he would be forced to sell his General Motors stock in order to avoid
a conflict of interests. In the course of this heated controversy on the
subject there was a two-day hearing of the Senate Committee involved.
After hours of gruelling testimony, the President of the largest private
corporation in the world revealed how much he had learned about
public relations at the age of sixty-two. “The thing that perhaps
I overlooked myself”, he mused, “‘was that not only did I have to
operate honestly and fairly without prejudice, but all the people should
also think that that was the way 1 was operating, and that part of it
1 did not quite appraise.” It is a commentary on the difference
between the qualities required for success in government and in busi-
ness that this businessman had reached the top of the industrial
pyramid without having “quite appraised” the ancient lesson about
evil and the appearance of evil.

The contrasting example is that of Paul Hoffman—an unfair
choice, perhaps, since Hoffman was once my own boss. Here was
a man who handled his own public relations; his training as a
salesman of Studebakers carried over into his successful salesmanship
of the Marshall Plan while he was its Administrator. [ remember
his telling us once in staff meeting that we should answer every letter
Fhe day it came in, even if all we could say was that we would reply
in detail later on. ‘“When | ran a filling station,” he went on, ““I
found that a man wouldn’t wait for gas more than two or three minutes
if nobody paid any attention to him. But if you gave him a big hello
and explgined that there were several cars ahead of him, he would sit
there quite happily for a quarter of an hour ! This man had some
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understanding of the problem of building a relationship with the
consumer of any Government programme—the people.

1f you think of the list of qualities essential for the Government
executive in our system—that he must be imbued with public interest,
that he must be at ease with complexity, he must be leader of men, -
he must do his own thinking and be his own public-relations man—
you see how fruitless is the attempt to draw a sharp line between some-
thing called the *“political executive™ and something called the senior
civil servant. The Second Hoover Commission has tried to draw
such a line, with analytically disastrous results. The fact is that
in our “open” society, where all government officials have both an
internal management function and an external consent-building
function, the line between “‘politician” and ‘“‘administrator” can be
drawn in a Report but cannot be sharply drawn—or, indeed, readily
found—in the real world outside. You can say, “This man is in the
job because of a political appointment; this other man is a member
of the permanent civil service, and got his job by promotion from
within under a merit system.” But this does not really tell you very
much about the relative responsibilities of the two men. For in the
American system both of them—the “political executive™ and the
“civil servant”’—share both halves of the public executive’s job : they
each have to rally political consent for their programme at the same
time as they are helping to administer it. Our system does not operate
like the British system; an understanding of American government
is impeded by assuming that it does.

The features that are unique to American Government are the
product of our size, the heterogeneous character of our nation, its
many sections and many kinds of people plus the pervasive convic-
tion among nearly all of them that man is free—and that the nature of
his self-government should reflect that fact even at the expense of a
certain surface orderliness. To go with a society both big and open,
we must have a big Government that manages in spite of its size to
maintain reasonably free access by all the people to its complex deci-
sion-making processes.

\Y

Now the question T would like to leave with you is the following
—and 1 ask it not because 1 have an answer but because 1 do not.
Your Government in India is, broadly speaking, built on a British
chassis. The model you have copied is the model of a somewhat
aristocratic civil service, screened off from undue contact with the
obligation to build political consent for governmental policy and
programme. But your society is neither small nor homogeneous; it
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is so large that you have already established a moderately .dece‘ntrahzed
system of administration—though to American eyes it still looks
remarkably centralized. Nor is your society “closed.” Your own
revolutionary drive for independence, your movement toward greater
social equality and greater opportunity for the many; an'd thc. cnthu-
siasm for rapid economic development which is dramatized in your
Second Five-Year Plan—these trends prcordain the character of India,
as a dynamically “open” society. In these circumstances \«\{ll! you
not be forced to move away from the British concept of administra-
tion—not toward ours, but toward an indigenously Indian system that
has some of the features of our large, federal, and mildly chaotic ad-
ministrative practice ?

You here have the challenge, as do we, of creating new institu-
tions. We have our metropolitan-area problems; we suddenly. }_\ave
one per cent of our population overseas; bo}h of these new conditions
create for us new tasks of institution-building. You face challcnges
of equal interest to a student of administration, of even greater diffi-
culty, certainly of equal relevance to the future of mankind.

You have the opportunity—indeed, the obliga}ion to your-
selves—not to copy anybody else’s institutions, but to invent some of
your own, taking from others only what you need, not what they thm.k
you should have. You have the opportunity—not always grasped in
your society or in ours— of addressing yourselves to the problems to
be solved rather than to the doctrines to be debated. Your problem
is not to decide that tired old question, whcthq you will have a system
of socialism or capitalism. You won’t gct cither onc. By tih;:rtnme
you get through, your system of admlqlstmtmn will look‘so different
from either of those anachronistic doctrines, based as'_lh‘cy .ll)rc on nmt:-t
teenth-century European models lhut. have long Sl[}LC ;cn]s(v;c?;?q
away by cvents, that you will have to invent a new ndme]do.r n .ldh:
theory of government. And a go.od thing, too. The world 1s peris
ing for lack of usable new political theory.

As you approach the task of building Indian institutions to solvel
Indian problems, 1 will presume to bring you frqm the Maxwell ichoc’)
only one scrap of technical advicg. Look again at Alexander op;::
Essay on Man, and persevere until you come to the fqmous t“:(l))u% lti:c
which can both justify and inspire your new Indian Institute of Pu

Administration :

“For forms of government let fools contest;
Whate’er is best administered is best.”

PUBLIC ENTERPRISES AND PARLIAMENTARY
; CONTROL

Balvantray Mehta

(The article on “Accountability in the Corporate Sector”
by Shri D.L. Mazumdar, I.C.S., in the last issue of the
LJ.P.A., dealt with the subject primarily Jrom the angle
of internal administration. In the present article the matter
is examined by a well-known public man and legislator as
a problem of external conirol.—FEd.)

THE concept of state enterprises as a tool in the economic develop-

ment of a country is not of very recent origin. While its actual
development in this country, except for Railways and Post and Tele-
graphs, virtually took place in the period following the attainment of
Independence in 1947, the idea of developing key industries through
public ownership is much older; it undoubtedly agitated the minds
of many political leaders in India even before Independence.  Under-
lying all these early ideas and subsequent action, cspecially the
appointment and work of the National Planning Committee appoint-
ed by the Indian National Congress under the chairmanship of Shri
Jawaharlal Nehru, was the long-felt urge for economic development
of the country. However, the issue of public vis-a-vis private sector
was not seriously posed during these early considerations; it was
the Government’s Industrial Policy Resolution of 1948, which, for
the first time, enunciated the respective roles of state and private
enterprises in the economic development of the country. Later, the
approach and objectives were defined in the Directive Principles of
State Policy which were enshrined in the new Constitution of India.
It was laid down, inter alia, (i) that the ownership and the control of
the material resources of the community should be so evenly dis-
tributed as to subserve the common good, and (ii) that the operation
of the economic system should not result in the concentration of wealth
and means of production to the common detriment. These principles
were given a more precise form when Parliament accepted Socialistic
Pattern of Society as the national objective of social and economic
policies. Besides, the approach had to be governed by practical
considerations also, especially since, in view of the extent of under-
development of the country, it was apparent that a large number of
industries would have to be started at the same time, many of which
would be of a monopolistic nature. Thus, the political goal as well
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as the need for planned and rapid development required that all' indus-
tries of basic and strategic importance, as well as othefs which are
necessary and require considerable investment, be publicly _ owned.
The various schemes in regard to the expansion of the public sector
in the Five Year Plans are directed towards the realization of th_\s
objective. The extent of growth and the importance of the public
sector in the last ten years may be judged from the fact that some
45 concerns with a capital investment of Rs. 275 crores, besides a
smaller number managed departmentally, have been sturteq by tl?e
Central Government to manage public undertak{ngs during t' li
period. With the purposeful expansion of the Public Sector als p;tr
of the national policy there is no'doubt that it will progressively &2}){
an increasingly important role in governmental activities as

as in the national economy.

The Forms of State Enterprises

Organisationally, the undertakings in the public sector‘ma'ly wolrk
under the conventional departmental systemof mana gcmenl‘ 0'1 m‘ay V;,\v/a t:(| :
rally be given, in keeping with modern trends, a corporalc s‘lalus. \ i L
the former would be set up and would function in the same ma'm;lc‘l.
as any government department, the latter would be established et ;1
by an enactment of the Parliament or by executive action und.cr'l (i
Companies Act with funds voted by Parliament. The principa
advantage in setting up corporate bodies outside l.hc? 'purcly govern-
mental sector is that they possess autonomy and .ﬂe).ubnhly to facilitate
smooth and efficient working on business prmmp_les and are free
from the hampering procedures and influences traditionally u.s'_sou.a?cd
with Government departments. The intention, thc.reforc, in giving
public enterprises a corporate form, is to quote President Roosevelt,
that they would be ‘“clothed with the power of Government, but
possessed of the flexibility of private entergnse”, SO ‘c.lS'l‘O combine the
advantages of private enterprise with public responsibility.

Justification for Parliamentary Control

While Governmental control and, therefore, Parliamentary
control, over departmentally managed undertakings can be as com-
plete and as effective as desired by the Government and Parliament,
the corresponding position in respect of the corporate and other auto-
nomous undertakings requires careful consideration. The accountability
to Parliament is, no doubt, the fullest in the case of government
departments and departmentally-managed units, and adequate checks
and counter-checks have been provided both within the governmental

Public Enterprises and Parliamentary Control 145

machinery and by Parliament to ensure that the funds allotted to
them are utilised reasonably well. The position is, however, fluid in
the case of public undertakings managed by autonomous bodies. It has
to be appreciated that public enterprises, cven though autonomous
for purposes of day-to-day administration and functioning, form an
integral part of the governmental activitics. Having initially provid-
ed the funds required to set up the undertakings and having bestowed
on them the necessary autonomy and flexibility in operation, Parlia-
ment has a responsibility to sec that the funds are utilised properly and
efficiently, as in the case of departments and units in the purely
governmental sector.  This is the least that Parliament owes the
people whose chosen representatives sit in it. In fact, one might even
arguc that, considering the size of public funds provided to these
bodies and the implications of the autonomy allowed to them, Parlia-
ment has a greater duty and responsibility in regard to the corporate
enterprises than in the case of departmental units. The principle
of the accountability of publicly-owned autonomous undertakings
to Parliament, and through it to the public, has, therefore, to be
accepted; it cannot be made a matter of controversy.

The difficulty comes in. however, when the principle is to be
given practical shape, and, also when its form and extent have to be
defined. This question has engaged the minds of several authorities,
particularly in the United Kingdom where the Labour Government
undertook extensive nationalisation to socialise various key industries.
Some authorities held that Parliament by creating corporate autonom-
ous enterprises had passed a self-denying ordinance in regard to their
accountability as well as the control to be exercised over them, except
in regard to those powers which were reserved to be exercised by
authorities directly responsible to Parliament, and also that prying
into the affairs of these bodies would dampen their initiative and
enterprisc and thereby affect their cfficiency. Others contended that
adequate control by Parliament over corporate state enterprises to
ensure their accountability was desirable in the interest of their efficient
management itself. It is, however, evident that in order to ensure
the healthy growth of these enterprises and their efficient functioning,
as well as to secure the maximum benefits from the public funds
spent on them, a golden mean between the two extremes of laissez
Jaire and excessive interference has got to be found. Having set up
these enterprises on a slightly different organisational pattern, Parlia-
ment naturally has to allow a certain amount of flexibility in regard
to the control to be exercised by it from time to time, the nature, extent
and form of control varying with the nature of public enterprise,
the stage of its progress and other relevant circumstances. Further,



146 Balvantray Mehta

having made it obligatory on these undertakings to function on business
principles, Parliament has obviously to take into account the impli-
cations of these principles and observe proper discretion in exercising
control over them. Parliament, however, has got to be evcr-wat‘chful
and vigilant in exercising the optimum amount of its control effectively.

Accountability of the Minister

A question that arises in connection with the acqogptabilily of
autonomous public undertakings relates to the responsibility and the
answerability of the Minister concerned to P.arlmmcnt in regard u‘) the
activity pertaining to a particular under@akmg. Ccr}zlln powers are
reserved to Government by Parliament in thg statutes undcer which
corporate enterprises are set up. These mvanabl_y m.clude the p?wcr
to appoint the governing body of the _un.dertakmg‘, thc power 10‘
sanction increase in capital, as also to limit borrowings ; lhc‘ power
to sanction expenditure for expansion schcmes‘ab'ovc. a ccrta‘m hm‘n,
etc. In certain cases, especially where the public is directly (,O‘nCCl‘n-
ed, it has even been considered desimblc; for Government (o ﬁ(\ﬂllul
the price structure. Besides these specnvﬁc powcrs, the Govunmcn.l
is also invariably empowered to give directions to corporate cnter-
prises. This power is evidently given to ensure 'thut these autonomous
enterprises do not function in a manner inconsistent with the govern-
mental and national policies. Further,.m actual practice it mlght
not be possible for a Minister to confine h'm.]sclf to the limits of dll!l.Ch
prescribed in the statutes. Thus, the l\/_llnlstgr‘cunccrncd .hl‘ls a fairly
wide authority in controlling as well as in guiding the pohgcs Qf'lhc
undertakings, and in ensuring, in an oyc.mll manner, their cﬂvlulcnl
functioning. In the last analysis, the Minister also has the powel o
change the Boards if he is not satisfied with them or their policics.

As early as 1948, Mr. Gaitskell, a member of the then Labour
Government in U.K., declared that the Minister should ucc.cpt res-
ponsibility for the general success or fz\ilurc. of the enterprise, and
that Parliament, if dissatisfied, could call hn'n Lo account for.not
appointing suitable Board memberg or for not issuing necessary direc-
tions to them. Thus, the answerability of the Minister m.rcgurd to .thc
affairs of these autonomous undertakings could be quite extensive.
However, while one would expect the Minister to keep himself well-
posted, by suitable means, with all the important affairs of corporate
state enterprises; in view of the autonomy allowed to these enterprises,
it would not, however, be in order to hold the Minister responsible
in regard to matters of detail or day-to-day administration. But
Parliament would be justified to make the undertaking itsclf respon-
sible for these matters. While the Minister concerned would still be
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the link between the Parliament and the undertaking or even its spokes-
man, when necessary, there is need for a more direct relationship
between Parliament and the undertakings. Suitable machinery
would naturally have to be devised for this purpose.

Means of Ensuring Accountability

The direct accountability of autonomous state enterprises to
Parliament can be strengthened by providing, in the relevant statutes,
for the submission of the Annual Reports and Accounts directly to
Parliament and also by insisting on the maintenance of accounts in
a form to be prescribed in consultation with, and their audit by, an
independent statutory authority like the Comptroller and Auditor-
General as well as the submission of his audit report to Parliament
direct. The Audit and the Annual Reports, if detailed and informative,
as in the case of some of the nationalised industries in the United
Kingdom, can be particularly helpful in ensuring proper accountabi-
lity. The statutes setting up the enterprises may, as well, include
additional safeguards, such as the appointment of consultative com-
mittees and advisory boards with non-official and experts as members.

Other media at the disposal of Parliament to ensure account-
ability are questions, debates on budget of the appropriate Ministry
or Department and Parliamentary Committees. The right to ask
the Minister concerned questions in regard to an undertaking might
cover a wide field than that of the statutory responsibilities of the
Minister; supplementary questions would naturally provide further
opportunity to ask for detailed information. It would be desirable
not to limit the right to ask for information in Parliament in regard
to corporate state enterprises on the ground of their autonomy, since
Parliament is entitled to have it. At least, the Minister should act
as the link between the undertaking and Parliament in supplying the
information it wants,

Debates concerning the activities of a Ministry or the under-
taking, such as during budget discussion or during discussion on an
amendment to the statute setting up an undertaking or an adjourn-
ment motion, etc., also provide a useful opportunity for Parliament to
exercise control over public enterprises. Equally, and even perhaps
more, important is the scrutiny of their working undertaken by the
Public Accounts and Estimates Committees of Parliament. The
Public Accounts Committee has been successfully examining their
Annual Accounts and Audit Reports, laid before Parliament. The
Estimates Committee in India, as in the U.K., has never confined its
examination to a superficial and often fruitless examination of
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estimates but has interpreted its terms of reference broadly to include
a survey of governmental activities, past, present and future, which
represent the real results of the estimates and expenditure. It examined
the estimates and activities of the Damodar Valley Corporation as
early as 1953-54. 1In later years it examined the work and activities
of about 12 autonomous public undertakings including the Hindustan
Shipyard, Hindustan Machine Tools, Bharat Electronics, Indian Air-
lines Corporation, Air-India International and Hindustan Aircraft ;
it is at present examining the operations and working of the Indian
Telephone Industries and Hindustan Steel Ltd. as also the Oil and
Natural Gas Commission. As early as 1955 the Committee made
an ‘unorthodox’ report on the organisation and management of
public undertakings; the importance and uscfulness of the major
recommendations made therein has been amply proved by the deve-
lopments during the last few years. While examining the undertakings
mentioned above the Committee made no attempt to cxclude any
aspect of their working from its purview merely on considerations of
their autonomy because their accountability to Parliament is absolute;
nor did the Committee confine itself only to the published Annual
Reports and Accounts. It asked for information that it considered
relevant to its study; and in a majority of cases it received the infor-
mation it asked for fairly promptly from the undertakings. The Com-
mittee’s reports bear testimony to the thoroughness with which it
examined the working of the undertakings, pointed out organisational,
financial and operational defects wherever they were noticed and
suggested improvements. It will be generally agreed that the Com-
mittee’s approach has been helpful to Government and undertakings
alike, being constructively critical.

Accountability in the UK.

The control devices described above have also been available to
Parliament in the United Kingdom where there are a number of
nationalised industries. However, certain restrictions in regard to the
matters to be raised in the House were observed, and also the Esti-

mates Committee did not undertake an examination of an undertaking_

unless there was a grant or subsidy for the purpose in the govern-
mental estimates of the undertaking. The Parliament in the United
Kingdom was apparently not satisfied and there was a persistent de-
mand for more information in regard to the undertakings as well as
for better means to ensure accountability. The British Parliament,
therefore, appointed a Select Committee to go into the matter. It
examined a number of witnesses, including Members of Parliament,
the Comptroller and Auditor-General and the Chairmen of the
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Boards of the nationalised industries. After considerable delibera-
tion, the Select Committee recommended that a Standing Committee
of the House of Commons should be set up to examine the working
of the nationalised industries with particular reference to their pub-
lished reports and accounts and also by obtaining further information
as to their general policy and practice. The Committee was also to
report to Parliament from time to time with a view to keeping it con-
tinuously informed of the public policies and progress of activities
of nationalised industries but not for purposes of controlling their
work. A Select Committce, as recommended, was accordingly set
up, though apparently not without misgivings. In the early stages the
Committee had some doubts in regard to its terms of reference,
especially in regard to matters other than that relating to ministerial
responsibility. However, it has since examined two nationalised
industries almost wholly with reference to their published annual
accounts and reports and has submitted one report.

Comparison between U.K. and India

A proposal for the setting up of a Select Committee similar to
the Select Committee on Nationalised Industries in the United King-
dom was mooted in Indian Parliament sometime in 1953 and 1956.
During discussion the role and the work of the Estimates Committee
in this connection was appreciatively referred to, and as a result, the
proposal was not pressed. Eventually, the Speaker ordered that a
Sub-Committee of the Estimates Committee might continuously exa-
mine the working of the undertakings in the public sector. The
Committee made a beginning in this direction in 1957 and in course
of time will naturally extend its activities to a larger number of under-
takings. A comparison of the means at the disposal of Parliament
to secure accountability of the autonomous public undertakings in
India and in the U.K. will show that the two are almost on par.
There has been considerable hesitation in both the countries in extend-
ing the scope and the extent of accountability on the ground that it
will affect the administrative independence of the undertakings, which
would, in turn impair their operational flexibility and efficiency.
Here one important difference between the public undertakings in the
U.K. and those in India deserves to be taken note of. Most of the
nationalised undertakings in the U.K. consist of industries which
existed in the private sector prior to nationalisation and were taken
over as running concerns. Most of them are run with the adminis-
trators and executives belonging to those industries. On the other
hand, in India, except for a few undertakings like the Air Corporations,
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the State Bank and the Life Insurance Corporation, apart from the
Railways in their early years, most of the other autonomous enterprises
have been newly set up. There is a dearth of competent administra-
tive and technical personnel with experience of industrial and financial
management required for these undertakings. Further most of
the corporate enterprises in India are also functioning on a monopolis-
tic basis. It would not, therefore, be right to feel complacent in regard
to the extent of accountability and control exercised in India merely by
a comparison with the position in the U.K.; it might be worthwhile to
examine also what means other democratic countries have adopted
for the purpose.

Accountability in France

In France the public sector is fairly extensive. It includes
certain mixed enterprises in which the government shareholding varies
from 39 to 999/. Apart from the usual means of questions and
debates, the French Parliament has developed certain special devices
to ensure greater control over public enterprises. In the original
statutes setting up the nationalised industries no machinery was
provided for direct parliamentary supervision over such enterprises.
This lacuna, however, was soon recognised and gradually removed.
By far the most important device for this purpose is the setting up of
a Sub-Committee of each of the Finance Committees of both Houses
to follow and cxamine the functioning of the nationalised enter-
pr.ises. Their major function is to make information available to the
Fx'nance Committee and to the French Parliament. They have sub-
mitted a few general reports but a number of special reports. They
are reported to be working towards making parliamentary control of
nationalised enterprises really effective.  Again, in France, the budgets
of undertakings requiring subsidies, grants, etc. from the State are
required to be annexed to the main budget of the State and are approv-
ed by the Parliament along with the latter. These annexed budgets
naturally include information about the investment programmes of
the industries as well as their annual programmes of new works to be
undertaken. The French Parliament also fixes the maximum annual
expenditure on investment, whether to be financed through public
sources or by the undertakings themselves. The Members of the
French Parliament are further able to follow the progress of work and
the methods of finance by means of two comprehensive reports, viz.
the Economic Report and the Financial Report published annually
as annexures to the Finance Bill. There is also an important juridical
control exercised b, an extra-Parliamentary supervisory body, namely,
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the Public Undertakings Audit Board, the principal duty of which
is to examine the accounts of all the undertakings in order to ensure
uniformity in their maintenance and to audit them. A certain amount
of administrative control is also exercised by a State Controller who
reports to the Minister of Finance and Economic Affairs and submits
his views on the detailed proposals and decisions of the enterprises.
An eminent authority has observed that though the French Parliament
has powerful means at its disposal for the control of public enter-
prises and though they investigate thoroughly any matter which has
aroused public concern, there was little evidence to show that as a
result the ecfficiency of public enterprises in France had suffered or
their initiative of management has been impaired.*

The Position in U.S.A.

In the United States of America there are a number of govern-
ment corporations set up as autonomous bodies under the Acts of
Congress. No such corporation can be set up without congressional
approval. The activities of these corporations are considered to
be part of the executive activities of Government and the President
has legal authority to give administrative and executive directions
to the corporations. The Congress has power to investigate their
activities and to receive information about them through its Com-
mittees. The Government Corporation Control Act, 1945, provides
for a number of measures to ensure proper congressional control.
One important requirement is that the corporation should submit
annually business-type budget to the Congress through the Bureau of
the Budget which has the power to review them. These budgets consti-
tute a part of President’s Budget and are subject to the usual process of
review by Congressional Committees. The Congress, while approving
the business-type budget in general terms, fixes a ceiling on the admi-
nistrative expenses. In addition, accounts of the government cor-
porations are subject to the audit of the Comptroller-General and the
General Accounting Office, but it has also been prescribed that the
audit is to be conducted on the lines of the audit conducted for com-
mercial and industrial bodies. The Comptroller-General is also re-
quired to make independent reports on the Corporations to the Con-
gress. These are naturally taken into account by the Congressional
Committees while approving the budgets of the Corporations. Similar
provisions in regard to audit exist in the case of mixed ownership enter-
prises where part of the funds have been provided by the State.
The Congress in the U.S.A. has thus also made substantial

* F. Ridley: “‘Parliamentary Control of Public Enterprise in France” (Parliamen-
tary Affairs, Summer ’57)
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provisions to ensure the accountability of the autonomous corpora-
tions and to exercise effective control over them.

Conclusion

The above survey of the position in regard to Legislature of the
U.K., U.S.A. and France shows that they have adopted several impor-
tant devices by which autonomous public undertakings, which form an
integral part of the governmental activities, do not cscape parliamentary
control and accountability and that some of these are of a fairly radical
type. If the initiative and efficiency of the public undertakings has
as a result not been impaired in these countries, there is no reason
why any fears should be entertained in ours. As obscrved ecarlicr,
Parliament in India, particularly its Estimates Commitiee, have
in recent years come to exercise considerable control over state
enterprises. The examination of their activities and working at
five to six years’ intervals by the Estimates Commitice would un-
doubtedly go along way in establishing effective parliamentary control
over them. The Committee would also incidentally be an additional
safeguard and a link in providing a healthy relationship between
Parliament and the enterprise.

There are however, several directions in which the accountability
of autonomous state enterprises can be improved. First of all, the
Annual Reports and Accounts of these undertakings as also their Audit
Reports should be far more detailed and exhaustive than at present,
so that they may be self-contained documents on which discussions
can usefully take place. Every activity of the undertaking—organisa-
tional, operational, productive, financial, personnel, etc.—should be
described. The financial results of each activity should also be ex-
plained. Directions given by Ministers may be specifically mention-
ed. Secondly, there should be regular debates in the Parliament on
state enterprises but at fairly long intervals. 7Thirdly, the enterprises
may be required to prepare business-type budgets which might be
annexed to the main Budget of the State and be approved in general
terms along with the latter. In the fourth place, Consultative and
Advisory Bodies and Consumer Councils should be established where-
ever possible and required to submit periodic reports to Parliament.
A fifth improvement would be in the direction of setting up Efficiency
Audit Units, more or less of a technical nature, to evaluate progress
in technical spheres every five years or so, with powers to report directly
to Parliament.

The importance of observing certain restraints, such as respecting
operational flexibility and business principles, while exercising parlia-
mentary control, has already been stressed. There can, however, be

H
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tion has not yet reached the highest quarters in Indian industry—
private or public—but the interest is growing.

A SURVEY OF CURRENT PROGRAMMES

The following programmes for management training and deve-
lopment in India are among the most important which have come to
my attention. They are not necessarily listed in order of importance,
and the comments on each are intended to be impressionistic rather

than definitive.

1. Post-graduate Management Training Programmes at Seven
Universities and Technical Institutes. This programme grew out of the
recommendations of the Board of Management Studies of the All-
India Council for Technical Education, under the direction of the
Ministry of Education. The initial proposal was for courses in Busi-
ness Management at the schools or departments of economics at
Delhi University, University of Bombay, University of Madras, and the
All-India Institute of Social Welfare and Business Management
(affiliated with the University of Calcutta); and for courses in Indus-
trial Administration at the Indian Institute of Technology (Kharag-
pur), the Indian Institute of Science (Bangalore), and the Victoria
Jubilee Technical Institute (Bombay). Some of these programmes
got underway in August, 1955, but subsequently the Courses Com-
mittee of the All-India Board of Technical Studics in Management
rightly decided that the distinction between industrial administration
and business management was largely a false one, and that the pro-
grammes at the seven institutions should emphasize the principles,
practices, tools and techniques of management which are common
to all enterprises, whether business or industrial, public or private.
A separatc course in industrial enginecring, emphasizing such aspects
of industrial management as production engineering, work study, etc.
is provided, and properly centred at the institutes of technology.

Most of these post-graduate management training programmes
cover three years of part-time evening work, and are confined to juniort
managerial personncl now employed in industrial and business esta-
blishments. These are the men and women who can benefit most
readily by this training, and can apply what they learn immediately
to their own work—provided it is realistic and related to their own
problems. Here the most important need is to expand and strengthen
the teaching staff, not only by adding to the full-time staff, but by
drawing mature people from industry who can share their experience
with younger management trainees in these programmes. Some
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institutions have been able to do a better job than others, and
some have begun to collect casc materials from Indian industry to
enrich the teaching programme. But the relation between the empiri-
cal research on business and industrial problems and the quality
of the teaching is not fully appreciated, largely because of lack of staff,
time and funds for this type of ficld research. Some steps are being
taken to remedy this situation, but much remains to be done.

2. The Administrative Staff College of India at Hyderabad. This
opened in September 1957 with thirty middle and senior manage-
ment and administrative officers sent by their organizations for the
first three-month residential study programme. The recommenda-
tion for the establishment of the Coliege, patterned after the Adminis-
trative Staff College in England, was made in June 1953 by an expert
committee appointed by the All-India Council for Technical Educa-
tion; and a Planning Committee, headed by Mr. T.T. Krishnamachari,
then Minister for Commerce and Industry, prepared the detailed plans.
The booklet on the College, published in February 1957, succinctly
states the importance of training high-level human resources in its
discussion of “Objects and Aims of the Staff College™ :

“As industrial and commercial enterprises as well as the
activities of the Government become increasingly wide-spread
and complex, the administrators in charge arc required to
show a capacity ‘to hold in mind a total and perhaps distant
stituation, to plan ahead imaginatively and firmly and yet with
the necessary margins, to assemble in the right relations, and
at the right time, diversc material and human resources,
to take consistent decisions on points of detail and in turn to
see that their junior executives in their several spheres know
how to do the same.” In short, every large enterprise calls
for the constructive skill and technique of leadership, policy
making and planning which are not simply gifts of nature.
Training is necessary.”

“There are certain fundamental principles of organization
and administration which are common to quite different
types of activity. These principles can and should be taught.
Instead, they arc at present laboriously and inadequately
acquired by individuals by a process of trial and error. Far
better results can be obtained if these principles are taught to
those who possess some relevant experience and are fitted for
higher administrative posts.”
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In line with these aims, the College uses the *“‘syndicate method”
of training developed successfully at the Administrative Staff College
in England. This differs from the ‘“‘case method” developed and
widely popularized by the Harvard Business School, and from other
management training methods in use at other American universities.
But my own view, after participating in some of the syndicate sessions
in Hyderabad and elsewhere, is that this approach is ingenious, thought-
provoking, and helps develop the kind of skills and insights described
above. The case method may be equally useful, as are other methods,
but it is a mistake to consider any one management training approach
or technique as the only road to success—as sometimes the over-
enthusiastic proponents of the case method tend to do. The same
danger needs to be guarded against in the syndicate method, and I
believe the Administrative Staff College at Hyderabad is well aware

of this.

As this is written, the first group at Hyderabad has completed
the programme, and a new larger group nominated by their enter-
prises and government departments will begin the second session.
Eventually, three groups of sixty will constitute the year-round pro-
gramme of the College. The composition of the first group represent-
ed a cross-section of the administrative and managerial talent of India,
as the following tabulation indicates :

Central government ministries and agencies

State government departments

Public corporations and enterprises

Private enterprises 14

Some were managing directors and general managers; others were
sales managers or officials, secretaries, staff’ officers, deputy com-
missioners, superintendents, branch managers or engineers. As in
most similar groups, the learning process benefited as much from the
exchange of experience and insights as it did from the formal content
of the programme. This College, with its beautiful quarters at Bella
Vista in Hyderabad, is at present the only high-level residential mana-
gement training programme in India, and it deserves the full support
of business firms, public enterprises and Government.

S W =

3. Advanced Management Course, Calcutta. This is held at the
All-lndia Institute of Social Welfare and Business Management, and
it was organized by a group of top managers from fourteen European
and American firms in Calcutta, with advice from Col. L. Urwick,
the well-known British management consultant, who visited India
under the auspices of the Colombo Plan in the winter of 1956. The

-
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course is conducted by the syndicate method, under the general gui-
dance of an executive of an American firm, and is aimed at men who
have been a minimum of 5-8 years in business and who are at least 30
years of age. The first group, which concluded the three-month
part-time programme of Fridays and Saturday morning in January
1958, included mostly Indian middle management officers and a few
European personnel of the companies having international connec-
tions. This programme impressed me as valuable to the participants
with whom I talked, and it should be continued.

4. Indian Management Association, and Local Affiliates. The
establishment of the Indian Management Association, with head-
quarters in New Delhi, in 1956, was the culmination of a long effort
by various local management groups to give greater standing and
recognition to the profession of management. Among the earlier
active local management associations in 1954-55 were the those in
Bombay, Delhi and Bangalore. In June 1957, the Indian Manage-
ment Association sent its first delegation to the International Manage-
ment Congress in Paris, and India is now a full-fledged member of
this international body.

To date, the All-India Management Association has neither the
staff nor the facilities to undertake a programme of management
seminars and conferences similar to those conducted by the American
Management Association or the British Institute of Management, for
example. But the local groups, particularly in Bombay, have deve-
loped an active year-round programme of meetings, scminars and
residential study courses. 1 participated in the Bombay Manage-
ment Association’s Residential Study Course in Poona in February
1958, and was favourably impressed with the quality of the thirty-
seven middle and senior magement officials, almost all from private
enterprises, who participated in the week-long programme. Lectures,
seminars and study groups werc used effectively. The Bombay
Management Association’s programmes could well serve as a model
for other management groups in India.

5. Training Within Industry (T.W.L) Programme of Super-
visory Training. This began in 1953 with T.W.1. specialists provided
to the Ministry of Labour by the International Labour Organiza-
tion. The first programme was in Ahmedabad. where a number
of mills affiliated with the Ahmedabad Textile Industry’s Research
Association (A.T.1.R.A.) co-operated in designating Training Officers
who would be trained to conduct T.W.I. courses (Job Instructor
Training, Job Methods Training, and most important, Job Relations
Training) among the supervisors in their own mills. The success of
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the programme depended on the extent to which the top manage-
ment of each mill really supported the idea of supervisory tratning,
and seriously provided follow-up and implementation. Subscquently,
the T.W.I. programme was extended, through a T.W.L. Centre esta-
blished under the direction of the Chicf Adviser for Factories, Ministry
of Labour, to a number of other industrial centres.  Some 69 Training
Officers from 55 industrial enterprises, both private and public, and
from Government departments were trained to conduct T.W.I. pro-
gramnies in their own organization. *

Altogether, the T.W.I. programme has been one of the more
effective technical assistance programmes of the I.L.O.; although
the I.L.O. Productivity Missions, tied in with the Productivity Centre
established by the Ministry of Labour, also conducted some manage-
ment training programmes in various centres.  Whether these pro-
grammes will be as effective and as influential as they have been in the
past is in some doubt, partly because of the departure of some of the
key personnel and apparent lack of support for the expansion of
these activities. Perhaps thc new National Productivity Council,
with regional councils, under the direction of the Ministry of Com-
merce, will fill the gap, but the relations between these bodies and the
National Productivity Centre in the Central Labour Institute first
sponsored by the Ministry of Labour is not entircly clear.

6. Other Special and Functional Training Programmes. In addi-
tion to the above, there arc a growing number of other management
training programmes which deserve mention.  Outstanding among
these is the annual Management Conference held each year since
1955 by the Ahmedabad Textile Industry’s Rescarch Association.  This
is a remarkablc and impressive organization, which has its own separate
Human Relations Division doing research and consulting work in
management and labour problems. The fourth Management Con-
ference on February 7-9, 1958, attracted ncarly 600 management people
from several industrial centres in  addition to Ahmedabad, and
provided an opportunity for discussion of such topics as wages and
wage systems, worker participation in management, organization and
control problems of management, social implications of technical
change, and reports of field study teams of young executives on parti-
cular managerial problems. In addition, A.T.I.R.A. has also spon-
sored separate management training programmes, using the case
method and field trips.

* For further disc1;ssiox1 of the TWI programme, sce Development of S 1
{;‘;i;'fng in India, T.W.1. Centre, Ministry of Labour, 'Govcrnmenf of lndfia, “ﬁegﬁfﬁgy’f
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Another excellent programme for Works Managers and other
managerial officials was conducted on a residential basis for several
weeks each in 1954 and 1955 at the Indian Institute of Technology,
Kharagpur. In February, 1958, the residential course was centred
on “Management for Higher Productivity.” LILT. also inaugurated,
in 1954-55, the first full-time post-graduate industrial management
course in India, with a small group of students from government and
private enterprises.

Several management consulting firms, particularly in the Bombay
area, have offered part-time and residential management courses and
seminars. Among these were the “refresher course” in management
organized by Associated Industrial Services, the residential hill-
station programme by the Modern Management Council, Bombay,
and the “Top Management Programme in Managerial Performance”
offered in Bombay between February 17 and March 8 by Personnel
and Productivity Services. The field of management consultancy is
new in India, particularly in this aspect of managerial structure and
development, but the process of industrial growth will increasingly
require (he kind of service that competent management consultants
can give. The danger is, of course, that quacks and charltans, who
promisec much but perform little, will give the profession of manage-
ment consultancy a bad name.

The growing interest in stafl’ colleges and training centres run
by somc of the larger firms for their own managerial development
also descrves mention.  Among these are the Tata Staft College in
Poona, which grew out of two previous Tata Managers® Conferences
covering all Tata enterprises; the Basics of Supcrvision and  Con-
ference Leadership programme run by Standard-Vacuum Oil Com-
pany and the Burmah-Shell stafl training centre at Jubu in Bombay and
a number of others.

Finally, in onc of the important functional arcas of manage-
ment—personnel  management—the Indian Institute of Personnel
Management has organized through its branches a number of regional
conferences on special problems, such as discipline in industry, in
addition to the annual conference which draws a large number of per-
sonnel and labour welfare officers from all over India. The 8th
Annual Confcrence was held in New Delhi on February 7-9, 1958 with
the theme :  “Industrial Relations in the Public and Private Sectors”.
Discussions were centred on (1) ways and means of developing direct
negotiation, joint consultation and co-operation in industry, and
(2) problems of discipline and grievance procedure. The currently-
lively topic of ““Worker Participation in Management” was also the
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subject of a special tri-partite conference called by the Ministry of
Labour in New Delhi on January 31-February 1. To the extent
that the Seminar resulted in an exchange of experiences, it was a form
of “management education” for both thec management and labour
representatives present.

Training programmcs for labour welfare officers have been offered
for some years at such institutions as the Tata Institute of Social
Science in Bombay, the All-India Institute for Social Welfare and
Business Management in Calcutta, the Delhi School of Social Work at
the University of Dethi, and the Xavier Labour Relations Institute,
Jamshedpur. In fact, the Factories Act requires that labour officers
be employed by firms with 500 or more employecs, and that they be
graduates of approved courses. This requircment is almost unique
to India, and, while the legislation may have given a boost to the
employment of labour officers, it is not so certain that their acceptance
by and usefulness to management is thereby increased.* Some of the
institutes have made a real effort to improve the quality and content
of their instruction, and some have plans to undertake research which
would help relate teaching content to current problems. As in the
broader management training programmes, the interrelation of teach-
ing and research needs further development.

7. 'Training of Government Administrators. In addition to the
Administrative Staff College, training in administration will be provid-
ed in a new programme to be inaugurated in October 1958, by the
Indian School of Public Administration which is being organized under
the auspices of the Indian Institute of Public Administration. Unlike
the Staff College, which takes only presently-employed government
officials, the new School will also provide a two-year full-time residen-
tial post-graduate course for thosc who intend to enter the public
services, teaching, or public lifc, and about 50 students will be accept-
ed for each course. Some short-term courses for those already em-
ployed are also projected.

In the field of in-service training, the trend is towards broad-
basing the training programmes, bringing back the trainees to the
training schools for a short period after they have completed field work
forming a part of their institutional training, and the organisation of
refresher courses. Refresher courses for officers directly recruited to
the Indian Administrative Service with 6 to 10 years’ experience, and
those promoted to the I.A.S. from the State Services, is now a regular
feature of the training activities of the Union Ministry of Home Affairs.

* For further discussion, see Myers, Industrial Relations in India, Chapter 7.
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Similar courses for state administrative officers arc also being organis-
ed in some States. The Indian Institutc of Public Administration
held last year a refresher course in Public Personnel Management
for the benefit of junior personnel officers of Central Ministries, and
proposes to intensify its activities in this sphere. The Central  Go-
vernment has recently decided to set up a National Academy of
Administration for training of civil servants. The Academy will pro-
vide (1) a common background and foundational course for direct
recruits to the all-India and the Class I Central (non-tcchnical) Services,
(2) a course of professional training to direct recruits to the LA.S,,
(3) the refresher course which is at present being provided at the
LLA.S. Staff Collcge at Simla, and (4) short courses and seminars forthe
benefit of senior officers. The object of the common background
and foundational courses would be to develop in the trainees an under-
standing of the constitutional, economic, social and administrative
framework within which they would have to function, as well as to
develop among recruits to different scrvices a feeling of belonging to
a common public scrvice and a broadly common outlook. In due
course, the separate training programmes for the various scrvices
also may be concentrated in this National Academy of Administration.

WHAT REMAINS TO BE DONE

This summary of management training and  development
programmes indicates the growing interest in professional manage-
ment in India, and it is an impressive record by any standards.  These
programmes show that the Government of India and many private
enterprises are aware of the need for developing the skills and vision
of supervisors, junior managers, middle managers and even some
senior managers. Some programmes arc better than others, as the
carlier comments in the survey of existing programme indicate.
Furthermore, these programmes do not yet reach the very top echelon
of managerial responsibility in Indian industry, or in the autonomous
public corporations. The philosophy and practices of some top
management people in India, particularly the more speculative type
of managing agents, are hardly adequate for rapid industrialization
in a democratic society in the twentieth century. Furthermore,
the special skills and competence of industrial management are not
yet widely understood in some of the public enterprises. Threc years
ago there was much talk about the establishment of an Indian Manage-
ment Service, to which persons with experience or training in indus-
trial management might be recruited for assignment to managerial
posttions in public enterprises. So far as I could learn, this Service
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has not yet been established, on an active basis.* Perhaps a special
in-service training programme for these recruits should be esta-
blished, but they would also benefit from attendance at one of the post
graduate business or industrial management training programmes at
one of the scven universities mentioned earlier. More senior can-
didates should certainly attend the Administrative Staff College, as
central and state government officials did in the first session in 1957-58.

Further residential post-graduate managerial training and
development programmes may be nceded. One step in this direction
is the proposed Institute of Management Studies, at the University
of Bombay, which would provide a two-year full-time residential
management course similar to that at the Harvard Business School,
the School of Industrial Management at M.I.T., and at a number
of other American universitics. This would meet a need not now
adequately filled by the M. Com. degrees offerecd at a number of
Indian universities.

An cqually important need, and perhaps more important, is for
high-level management seminars of three to five weeks duration to
which top management people might come for an exchange of the
best managerial experience. Top management seminars of this sort
have been run in the U.S., in many European countries, in Chile, in
Japan, and more recently in an “Advanced Management Programme in
the Far East,” held at Baguio in the Philippines. Three senior manage-
ment officials from Indian industry attended this programme last sum-
mer, and perhaps more will go this summer. But the time is rapidly
approaching when such seminars may well be held in India, to reach
a wider group in management and to supplement the existing and pro-
jected programmes. More management study tours—Indian managers
visiting their counterparts in other countries, and managers from the
more advanced industrial countries meeting with groups of Indian
managers along the lines suggested by the U.S. Technical Co-opera-
tion Mission to India and by other groups—are also nceded.

All of these suggested programmes, together with the existing
efforts which have been outlined above, would help to strengthen and
develop one of India’s most critically-needed resources :  the high-
level human resources which are required to direct and administer the
growing private and public enterprises, and government agencies,
on which much of the success of Indian industrialization depends.
The review and co-ordination of all of these programmes by the
Manpower Directorate of the Home Ministry in co-operation with

* Recruitment to this service, known as the Industrial Management Pool, is being
made at present,
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_ _Will the present and proposed programm
training and development in India be :1d2qu%ltc foretilef?(?ng] z?z;i?;ig:
pattedr.n of democmtic society toward which [ndia’s planning efforts
?;: mx:zited 7 Since thf: best programmes emphasize the neccssity
huma; ;,giemcnt to consnder. the dignity and worth of the individual
A ) ’ng at work, the importance of joint consultation and of
uman relations at the plant level, they should strengthen--rather
than conflict with—the democratic values in Indian society. Profes-
§1onal_ management training, emphasizing a democratic pﬁiloso h.
is basically opposed to totalitarian or autocratic methods of de;linzl’
with subordinates.  The rising expectations of Indian workers demanég
a different managerial philosophy, and management training pro-

THE PROBLEM OF ADMINISTRATIVE TRIBUNALS*
N. K. Bhojwani

HILE a high degree of efficiency in public administration

is certainly to be desired, thc ultimate test of a really effective
and enduring administration in a democracy is the quality of its
relations with the people. Are such relations based on a reasonable
degree of mutual trust and co-operation 7 Ts the sense of community
of interest between the administration and the citizen sufficiently
developed 7 Does the citizen tend to obstruct and defcat the adminis-
trative process for want of confidence in its capacity to do justice ?
Does the administrative machinery tend to ‘do the citizen down’
through cxcessive executive-mindedness or in an arbitrary manner ?
Should certain kinds of administrative action be normally subject
to independent review outside the judicial review of courts of law ?
These questions merit consideration. Few will claim that the position
in respect of them at present is very encouraging. It is, therefore,
proposed to examine here the role which administrative tribunals
can play in promoting fair and equitable standards of administration
and contributing thereby to greater administrative cfficiency and
integrity and greater satisfaction to the citizen. The importance
of the subject arises from the continually growing powers of the
executive government in its efforts to build up a welfare state.

Every year hundreds of laws are passed by Parliament and
State legislatures. Their quantity and variety in recent years and their
significance for the political, social, economic and moral life of the
nation have been of an order not known before. This is a natural
consequence of the directive principles of State policy as set out in
our Constitution and for implementating which the national and
state legislatures have applied their energies with a missionary zeal.
All such legislation shows that we are committed to big government,
vested with powers of massive intervention in every department and
at all levels of national life. These powers have been willingly conced-
ed by the people through their elected representatives in the belief that
they were necessary for the success of a welfare state.

There are, however, certain aspects of the growing powers of
Government which do not seem 1o have received the attention they
deserve. [Even a democratic government in the exercise of its powers
for general welfare, is bound to find itself coming into frequent conflict

*Text of an essay (slightly condensed by the author) which won onc of the two
second prizes in the HIPA Essay Prize Competition 1957. No first prize was awarded.
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with individual citizens or group intercsts. The volume of litigation
involving the Central and State Governments has already caused
a great deal of concern. While an authoritative estimate of such
involvement is unfortunately not available, law reports scem (o suggest
that the lawsuit method of challenging administrative decisions has
become a rather striking feature of the relations subsisting between
the citizen and the administration.!

Secondly, almost every law the administration of which depends
upon the exccutive government empowers it to supplement it with
rules of its own having the force of law. This process of subordinate
legislation is an important constituent of what is known as adminis-
trative law. It is suggested that administrative law in this country
has grown tremendously through the laws of the legislatures no less
than through the process of subordinate legislation, without an
adequate assessment of its implications and problems.

Thirdly, there is an increasing trend towards constituting govern-
ment departments, with parliamentary approval, into adjudicators of
disputes between them and the citizens. The implications of this
trend also do not seem to have been properly investigated.

These aspects of the growing powers of modern administrative
agencies raise important issues of adjusting the administrative processes
simultaneously to the demands of social justice on the one hand and
justice to the individual citizen on the other.

II

Our thinking on problems of public administration since inde-
pendence has somehow paid little attention to these issues. All the
studies made so far have concerned themselves largely with ques-
tions of administrative and organisational reforms necessary for ton-
ing up the efliciency and integrity of the administration, methods
of recrurtment, training, placement, promotions and allied matters. 2

1. Till recently even the Ministry of Law had no information about the number of
cases in which the Central government was involved. On 14th August, 1957, in reply to
starred question No. 107 by V.K. Dhage in Rajya Sabha asking for this information, the
Mlmsteg of Law said that the information was not readily available. An interim s’tate-
ment laid on the table in Rajya Sabha on 23rd December, 1957 gave the number of cases
for some departments ; Ministry of Home Affairs 141 » Railways 25,140 ; Irrigation &
Power 12 ; Hc_alth_ 142 ; Department of Economic Affairs 60. The numbe,r of income-
tax cases ;’ﬁ?dlng’ in cc;urts\,}gccording to information unofficially obtained, was 2677.

¢ principal studics ire-— (i) Report on the Reorganisation of i
054(93c?ve.xjnment by the late Shri N. Gopalaswami Ayyangarg(then Ministerﬂ(‘)? %222;'?:1%
1 ; (ii) Reports of Mr. Paul Appleby (i) Public Administration in India Report of a
sufrvey, 1953 and (ii) Re-cxamination of India's administrative system, with special
reicrence to administration of government’s industrial and commercial entctzprises 1956 ;
(lll‘)i léels)orts of the Planning Comniission (Chapters 5 & 6—First Five Year Plan, 1952,
sl Chapter 6—Second Five Year Plan, 1956) ; (iv) The Second (1951) and the Nintk,
(1954) Reports of the Estimates Committee of Lok Sabha.
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Parliament’s and the Central Government’s awarcness of the value
of carrying on the administration with as much consultation with the
people as possible and with the maximum possible understanding
and co-operation on their part is also reflected in the large number of
advisory bodies that have been set up under various laws and other-
wise. But hardly any attention has been paid to the question of
ensuring that the administrative process is intrinsically equitable and
that the methods of resolving disputes between the organs of public
administration and the citizen, without forcing the latter to seek judi-
cial redress, are adequate.

There have been occasions, however, when questions of fair-
ness in administration have received a certain amount of notice. 1In
its third report, the Committee on Estimates, for instance, recommend-
ed the appointment of a committee by the then Ministry of Com-
merce consisting of a person not below the rank of a District Judge
and two other non-officials to deal with complaints against the work-
ing of the import and export control licensing system. “lt is not
our intention that this committee should act as a judicial body in a
judicial manner but the inclusion of a District Judge has been suggest-
ed for the purposc of infusing confidence in the public mind that there
is a person on the committee who does not belong to the Ministry
and has a judicial temperament. . ... We do not think that (the present)
rough and ready method of disposal of complaints will infuse con-
fidence in the minds of the public and rid the department of charges
of nepotism and corruption.”3

This recommendation was not accepted by the Ministry, whose
reaction was : *“The procedure for dealing with complaints has been
tightened up and improved.. .. .All complaints are personally scruti-
nised by the Secretary or Joint Secretary and most of them by the
Honourable Minister or the Deputy Minister.... .1t is considered
that at this stage, it is neither necessary nor practical,. .. .to appoint
any special tribunal to examine complaints.” This was accepted by
the Committee and the matter treated as closed.*

The Committee on Subordinate Legislation, on the other hand,
has kept strictly within its terms of reference. It has scrutinised the
rules made by governmental agencies to ensure that they were properly
made for the purposes and within the intents of the parent laws.
No attempt has been made to examine the possibility of wrongful
exercise of administrative powers through the rule-making power.

3. 773rd Report (1951), paras 23 and 41.
4. 37th Report (1956), p. 28.
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The Commitfee‘ha‘s, !’IOWEVCI', been particularly watchful of tendencies
to oust the _]Ul‘lSd‘lCtIOI’l of courts by the Government through rules
and has stood, without success so far, for prior approval of Parlia-
ment of the rules authorised to be made.

In the first report of the Committee, presented to sccond Lok
Sabha on l%th September, 1957, however, there is an interesting
recommendation which may mark the beginning of a new approach
by it to the excrcise of administrative powers. The Calcutta Dock
Workers (Regulation of Employment) Scheme, made under the Act
of the same title, gives to the Dock Labour Board discretionary
powers to dissolve a group of registered employers formed under the
Scheme if it is satisfied that employers have failed to comply with the
conditions prescribed for the formation of such groups. The Com-
mittee has recommended that as the dissolution of a group may aflect
the employers financially and therc was no right of appeal against the
orders of the Board, an opportunity of being heard should be given
to the aggrieved employers. The Committee has not accepted the
view of the Ministry of Labour and Employment that as the¢ Board
included representatives of employers they would have ample oppor-
tunity to put their views before it when a proposal for the dissolution
of a group was considered by it. It is interesting to note that the
Committee has not suggested that this provision in the Scheme went
beyond the purposes or intents of the Act. Nor has it suggested where
the opportunity of being heard should be provided. But the case is
interesting for its obvious implication, viz. the nced of safeguards
against possible injustice arising through the exercisc of perfectly
legitimate administrative powers.

It

Such vigilance by Parliamentary Committees will also be logical
because the source of all administrative power is administrative law as
passed by Parliament and State Legislatures. Administrative law as
considered here is the complex of laws the application and adminis-
tration of which depend upon the action of the administrative organs
of the government or ‘the field of law whose control is exercised by
law-administering agencies other than courts.’8

So understood it is obvious that a good proportion of recent
and current legislation has consisted of laws the enforcement of which
1s wholly dependent on some kind of administrative action and which
will remain dormant without such action.

5. Felix Frankfurther quoted in Administrative Law by R. Parker (p. 3).
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It will be useful to recognise at this stage the principal consti-
tuents of administrative power. The first and the most important is
the law as made by the legislature. Thus the Industries (Develop-
ment and Regulation) Act, 1951, vested the Central Government with
extensive powers of control over certain specified industries. The
administration of the Act is a matter entirely for an administrative
agency (the Ministry of Commerce and Industry). If the agency chooses
not to put an Act or any part of it into effect, it remains to that extent
dormant. Another constituent is the rules made by administrative
agencies of the government for carrying out the purposes of laws as
made by legislatures. In most cases, laws cannot be set into motion
without making rules.

Thus section 30 of the Act mentioned above empowers the
Government to make rules for carrying out its purposes. Since the
rules are made under the authority of a law, they have, by implication,
the same status as the parent Act. A certain amount of quasi-legisla-
tive power thereby gets vested in the Executive. A further constituent
of administrative power is rather special. It consists in the finality
which is sometimes given by law to certain specified administrative
decisions. This implies an ouster of the jurisdiction of courts in
respect of such decisions. Thus Section 23 of the Act mentioned
above lends finality to the decisions of the Central Government
on such questions as whether an industrial undertaking is manufac-
turing or producing any new article or whether there has been a subs-
tantial expansion of an undertaking. 1t follows that in the cvent of a
dispute, the power to judge the issue will vest with the Government
itself. In this sense a certain amount of quasi-judicial power also
characterises administrative functions.

There is finally the impact of administrative discretion and policy
on administrative decisions. An undefined degree of discretion has
generally to be allowed to administrative authorities and is frequently
exercised by them. While decisions tend to establish precedents,
the force of precedent in administrative processes is liable to be modi-
fied by considerations of public policy and circumstances rather more
often than in judicial processes.

v

It is an old platitude that administrative power is properly exer-
cised only when laws are applied and decisions taken by ministers and
civil servants with a sense of justice. But with the best of intentions,
the possibility of improper exercise of power is bound to grow with
every addition to it. The content of administrative power noted above
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is in any case such as to provide scope for a variable quality of justice
being done. This result is further assisted by the nature of the admi-
nistrative process through which decisions are taken. Normally,
administrative processes leading to decisions are secret and anonym-
ous (in respect of persons making decisions and the levels at which
they are made). They generally have the virtue of brevity in the scnse
that the reasons for which a dccision adverse to a citizen is taken are
not stated except for an occasional and not very helpful rcference to a
rule or some other consideration. They are also frequently taken
without hearing the parties concerned. lastly, it is not uncommon to
treat decisions taken in the first instance or reviews of them on repre-
sentation by the same authority, as final.

These are traditional characteristics of the administrative process
and we have gencrally preserved them as a legacy from the past.
The constitutional and political adjustments of relations between the
authority of the state and the people, which have taken place from
time to time and particularly since Independence have had no signifi-
cant counterpart in the sphere of relations arising from the cxercise
of administrative authority. The fundamental principlc of adjust-
ment could be stated to be that administrative authority should not
only be efficient in the exercise of its powers but that “it must also
satisfy the general body of citizens that it is procceding with reason-
able regard to the balunce between the public interest which it pro-
motes and the private interest which it disturbs.”®

It will not be correct to say that we are wholly unconscious
of this basic principle of good and just administration. Indeed we
have provided in many cases special methods of review of adminis-
trative decisions and of adjudication of disputes between adminis-
trative authorities and citizens. But the principles and procedures
are so diverse as to suggest that our approach is still wholly ad hoc
and unsystematic. Also to the extent that adjudication has been
provided, it has tended to be treated in some cases as a convenient
alternative to the courts of law and in most cases as an extension of
or ancillary to the administrative process.

A few examples selected at random will illustrate the variety of
procedures of review and adjudication in operation.

(i) Review by Law Court :

The Coconut Committee Act 1944, and the Oilseeds Committee
Act 1946, provide for an appeal to the District Judge or the Chief Judge

. 6. Report of the Committee on Administrative Tribunals and Enquiries (Chairman
Sir Oliver Franks), Cmd. 218, H.M.S.0. London, 1957.
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of the Small Cause Court, by any occupier of a mill who fecls aggrieved
by an assessment of cess made by the Collector appointed by the
Government. The Acts make the orders of the judge final in respect
of any modification or cancellation of the assessment or order of re-
fund of any amount paid under it.

(ii) Review by the Government :

But the Indian Cotton Cess Act 1923 provides that an assessment
of cess made by the Collector appointed by Government shall not be
questioned in any court of law. It, however, allows any owner of a
mill who is aggriecved by an assessment to appeal to the Central
Government for the cancellation or modification of the assessment or
refund of any amount paid under it.

The Central Silk Board Act 1948, under which a cess is levied
on certain Kinds of silk, provides neither for an appeal nor does it
specifically shut out the jurisdiction of the courts.

On the other hand, while Scction 14(4) of the Tea Act 1953
provides that no order of the Tea Board on an application for per-
mission to plant teca on any land not planted with tea at the commence-
ment of the Act shall be called in question in any court, Section 32
allows an appeal to the Central government by any person aggrieved
by an order of the Board in respect of certain ofher matters dealing with
planting of tea and export quotas.

(iii) Review through Arbitration :

The Indian Telegraphs (Amendment) Act 1957 makes a provi-
sion for arbitration for the scttlement of disputes that may arise
between the Government and telephone subscribers.  All disputes
are to be referred “to an arbitrator appointed by the Central Government”
and his award is to be conclusive and ‘shall not be questioned in any
court.”

(v) Review by an Appellate Board :

The Foreign Exchange Regulations (Amendment) Act 1957
empowers the Director of Enforcement of Foreign Exchange Regula-
tions appointed by the Central Government to adjudge whether any
person has committed a contravention of regulations and to impose
penaltics. A reasonable opportunity of being hcard is provided.
The Director is also empowered to summon and enforce the atten-
dance of any person to give evidence or to produce a document or any
other thing which he may consider useful for or relevant to his inquiry.



172 N.K. Bhojwani

Appeals against the orders of the Director lie to the Foreign
Exchange Regulation Appellate Board consisting of a Chairman and
another member to be appointed by the Central Government. The
Act makes the decision of the Appellate Board final. The Govern-
ment is also empowered to prescribe the manner in which inquiries
should be held and the procedure to be followed in respect of the
proceedings before the Director or the Appellate Board.

(V) Mixed Procedures under a State Land Acquisition Act :

Under the Orissa Development of Industrics, Irrigation, Agri-
culture, Capital Construction and Rescttlement of Displaced Persons
(Land Acquisition) Act 1948, any land for the acquisition of which
notice has becn scrved or published vests absolutely in the Govern-
ment freec from all encumbrances from the date of notice. The
occupier is permitted to file an objection with the Government within
one month of notice. Decision on it lics wholly with the Qovernment.
Compensation for the land, crops, trecs anq other asscts is, however,
required to be determined by agrecement and in the absence of an agree-
ment by an arbitrator to be appointed t_>y the Governmment. The person
to be compensated is permitted to nominate an assessor only when the
Government nominates one on its own behalf to assist the arbitrator.
An appeal lies to the High Court from the award of the arbitrator.
The Act makes the decision of the High Court final.

(vi) Control of Private Schools without Adjudication :

The Kerala Education Bill 19577, as passed by the State Legis-
lature vests administrative decisions on numerous matters affecting
private schools, whether aided or not, in the District Educational
Officers and provides for appeals only to the State Government whose
decision is to be final. All such decisions have been placed outside
the scope of the State Education Advisory Board authorised to be
set up by the Act for certain other purposes.

\%

We may now refer to the part played by administrative tribunals.
The device of the administrative tribunal as a standing machinery of
adjudication is of recent origin and has been used in certain limited and
special fields of administration, such as railway rates (The Railway
Rates Tribunal); income-tax (The Income-tax Appellate Tribunal);

7. As this Bill has not yet received the assent of the President of India, it has not
come into force.
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industrial relations (Labour Courts, Industrial Tribunals, National
Tribunals and Wage Boards) and election disputes (Election Tribunals).
Occasionally tribunals are set up for ad hoc purposes. Thus the Life
Insurance Corporation Act, 1956, authorised the Central Government
to establish one or morc tribunals to determine the compensation to
be paid to insurance companies for the business taken over by the
Corporation. The ad hoc committee set up to determine the com-
pensation to be paid by the Government of Mysore to gold mining
companics on nationalisation is also an instance of an ad hoc tribunal.
The disputes dealt with by the labour and election tribunals do not
generally involve any administrative authority. But they fall in the
category of administrative tribunals inasmuch as they are created by
legislation and used by the administrative departments concerned for
the scttlement of disputes involving public interest and in which the
government usually takes the position of interested neutrality. In a
welfare statc, both types of tribunals are important.

It is not the purpose of this paper nor is it possible within its
compass to cxamine the procedures and working of these tribunals.
They arc generally, special bodies established by the Legislature and
independent of the ordinary administrative machinery of the Govern-
ment in varying degrees, to examine and determine specific issues or
adjudicate in a judicial spirit on certain grievances against or disputes
arising from administrative decisions. Though not courts of law,
they are intended to assure fair decisions on matters affecting the
rights of citizens and sometimes function as appellate bodies when
any administrative decisions arc challenged.

Thus the Income-tax Appellate Tribunal is a highly ‘judicialised’
tribunal for hcaring appeals from the orders of the Appellate Assis-
tant Commissioners of Income-tax who are the first apellate authorities
for appeals from the orders of Income-tax officers. 1Tt is judicialised
in the sense that its procedures provide for open hearings, representa-
tion by counsel and statements of reasons for decisions. It has the
same powers as are vested in a court under the Code of Civil Procedure
in the matter of discovery and inspection, enforcing attendance, exa-
mining on oath, compelling production of books of accounts and
other documents and local investigation. It is the final court of appeal
and its orders arc binding on the Government and can be appealed
against both by the government and assessees on a question of law
only, first in the High Court and from there in the Supreme Court.
The Chairman of the Tribunal and members of its various benches are
appointed by the Ministry of Law on the advice of the Union Public
Service Commission. The Tribunal is thereby made independent of
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the Central Board of Revenuc which is responsible for collecting
income-tax. Though the Appellate Assistant Commissioners and
Income-tax officers also have the same powers of a court as are
vested in the Tribunal, they are officers of the Income-tax Depart-
ment. The procedure of adjudication in income-tax matters is, con-
sequently, a mixed procedurc in the sense that while the first appeal
lies to a civil scrvant, the second and final appeal lics to the Tribunal.

The Railway Rates Tribunal is a refatively minor tribunal for
adjudicaling on ccrtain matters of railway freight rates.® It was
recently reorganised under the Indian Railways (Amendment) Act,
passed by Parliament in December 1957, to make it less formal, less
legalistic, less costly to the litigants and more cxpeditious.” 1t is
interesting to note the changes made : (1) The Chairman and two
members of the Tribunal arc to be appointed by the Central Govern-
ment as before. But while formerly no qualifications were prescribed
for the President (as he was known before) of the Tribunal, the Chair-
man hercafter has to be a person who is or has been a judge of the
Supreme Court or of a High Court. (2) Formerly, @ member of the
Tribunal had to be a person who was or had been or was qualified for
appointment as a judge of the High Court.  Now members arc to be
chosen from among persons who in the opinion of the Central Govern-
ment have special knowledge of commercial, industrial or cconomic
conditions of the country, or of the commercial working of the rail-
ways. (3) Formerly, the tenure of the office of the President and the
members was a matter for Government’s discretion. Now the tenure
of the Chairman and membersis limited by law to a maximum period
of 5 years. Re-appointment is also barred. (4) Formerly, two
advisory panels of assessors were constituted to assist the Tribunal.
With the abolition of these panels, the Tribunal will hercafter function
without any assessors. (5) The powers of the Tribunal have bceen
curtailed by withdrawing certain matters from its jurisdiction.
(6) The procedure of sittings has been simplificd.

These recent changes in a relatively minor Tribunal have been
noted at length because they seem to indicate a certain amount of rc-
thinking on the principles of administrative tribunals.

There are certain other agencies of the Government which are
also ‘judicialised’, such as the collectors of customs and excise, the
Central Board of Revenue or Boards of Revenue in the states. As
such agencies are manned by the permanent civil service, they cannot

8: The Tribunal dealt with 30 complaints in 5 years (1950-1955). Essimates
Committee 25th Report p. 12
9. Statement of objects and reasons given in the Bill as introduced.
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rcally be trcated as tribunals. They are essentially part of the normal
administrative set-up. Occasional departures have been attempted
to add to the independence of such agencies. Thus an officer of a
Joint Secretary’s status from the Ministry of Law is associated with
the Secretary of the Department of Revenue to examine revision peti-
tions against the Central Board of Revenue’s orders in appeal. It
may be mentioned, however, that the Secretary of the Department of
Revenue is also the Chairman of the Central Board of Revenue.

The conclusions suggested by this brief discussion are firstly
that therc is no particular design in the procedures employed in review-
ing dccisions affecting citizens. At one extreme, an aggrieved party
is permitted to appeal straightway to a court. At the other extreme,
resort to judicial redress in similar matters is sought to be shut out
by making administrative decisions final and above question in a court.
Between these two extremes, various kinds of remedies are available
for redress. In some, Government itself is the appellate authority or
provides a special appellate organ within the departments; in others,
tribunals of different degrees of autonomy undertake adjudication.
Secondly, the principles of redress through tribunals have a more
judicial and impartial bais than other remedies and, consequently,
review or adjudication by tribunals are likely to be generally more
acceptable than departmental review or adjudication. Thirdly, we
have not made much use of tribunals in conducting our public admi-
nistration. It cannot be that we have no use for them. If for nothing
else, the heavy litigation involving administrative agencies to which
a reference has been made carlier and which is a symptom, should
be adequate cnough reason for considering their place in our system
of public administration more seriously. But the question has wider
implications,

VI

The present position is generally such as to allow public autho-
rities in a vast field of administration at all levels to play the part of
decider and judge in their own cause. ‘““The honest, able and dutiful
civil servant who brushes aside individual objections in an ever-widen-
ing field does so in the name of the people—for the public good and at
parliament’s bidding.”*? If this could be said of the situation in the
U.K., a land of many tribunals, it applies with even greater force
to this country. It is not as if civil servants in India are ordinarily
unjust or arbitrary in dealing with the public. The case for reasonable

10. The Economist, July 27, 1957, ‘Our own monster’, leading article.
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safeguards and an adequate code of just procedure stands on its own
merits from the wisdom of the old maxim that justice must not only
be done but manifestly and openly be seen to be done.  Efficiency and
integrity in administration, cannot be a good enough substitute for this
maxim, “for power is a heady thing; and cven the best of men get
delusions of omnipotence.”*! In a democratic state, with the consti-
tution that we have, rapid industrialisation and general awakening,
the exercise of administrative authority has been increasingly open to
public vigilance and challenge. Popular attitudes bred through
centuries of undemocratic regimes, which accepted the finality of
administrative decisions almost as a law of nature and generally looked
to administrative authority for redress against wrongful or excessive
use of power, have happily been disturbed. The challenge has to be
met by ministers no less than by civil scrvants. Of all things, it is
their actions which have the most impact on a citizen’s rights and
interests and it would not be unnatural for the citizen to assess the
quality of other institutions, such as political parties, Parliament and
the Government in general through his own experiences of the admi-
nistrative process.

The lawsuit method of adjudication of disputes between the
citizen and the Government has its own limitations. As a rule, an
individual or a group would not wish to go to court against the Go-
vernment for the fun of it. 1t would be reasonable to assume that he
would be less inclined to do so if he had some other adequate means
of seeking redress. On the other hand, he may not be able to afford
judicial redress and choose to pay up or otherwise put up with a
decision which he considers unjust, but nursc a real or imagined grie-
vance against the Government and attribute it to lack of integrity or
equity or both in the administration. He is, in consequence, not
likely to be as good and co-operative a citizen as he might have been
if he had the feeling that he had becn at least manifestly treated with
justice. He will very likely consider it unavoidable to resort to
questionable means in his dealings with the Government or recompense
himself through some anti-social act or be a source of disaffection.
Administrative justice has thus by no means an insignificant or remote
bearing on the quality of the civic sense of the people.

An adequate system of administrative remedies should be wel-
come no less by public servant as an incentive to impartial and fair
decision. No official would wish to have his decisions reversed fre-
quently. The mere existence of a venue where a decision may be
challenged is bound to enhance its quality without giving cause for

11. William O. Douglas, We the Judges, Garden City, N. Y., 1956, p. 179.
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shirking responsibility. Such remedies, it is suggested, will also tend
to make good, to some extent at least, the fall in the c,fﬁciency of the
public services in recent years. To the extent that decisions b less
than adequately cfficient officials can cause as much injustice as );hose
taken arbitrarily by cfficient ones, there is need for equiping the organs
of‘pyescnt day public administrations with the mechanics of a second
opinion through tribunals. It would be short-sighted to regard the

as a dilution of the powers of civil servants and ministers. "

‘We have illustrated the extent to which the legislatures have
pern_utted a comingling of the powers of administration of laws, in-
vestigation, assessment, decision, arbitration and adjudication in’ the
hands of the cxecutive government. 1t stresses the need for bringin
about an infernal separation of powers within the departments tg
ensurc cquitable and just administration of laws. Without such
separation, the legislatures arc liable to arbogate their own powers
T}}e fjewce of the administrative tribunal seems to hold the key t(;
this internal separation of powers. President Roosevelt’s observa-
tion of 17 years ago that the “'very heart of modern reform of admi-
nistration is the administrative tribunal”! ® applies aptly to the present
day needs of public administration in India.

But as in the United States so in India, the legal profession is
pot'llkcly to take kindly to administrative tribunals. It would be
!ncpqed to demand “as of the highest importance, that a code of
judicial procedure for administrative tribunals sh’ould be devised
and u?smcd upon”.*? It would be prone to fear that tribunals “ma
materially affect or impinge upon the fundamental rights and libcrtie);
of the citizen.”!'* This reminds us of another part of President
Roosevelt’s message *....a large part of the legal profession has
never reconciled itself to the existence of the administrative tribunal
Many of them prefer the stately ritwal of the courts in which lawyers.
play all the speaking parts, to the simple procedure of administrative
hearings which a client can understand and cven participate in. . . .for
years such lawyers have led a persistent fight against the administra-
tive tribunal.”15

In view of such temperamental bias, it would be unwise to leave
all the thinking on the subject of administrative tribunals to minds
attached to judicial procedures in everything. Any scheme of

12 & 15. Presid ’s .

Bil (II);C- 1940). resident Roosevelt’s message to the Congress vetoing the Logan-Walter
. K.M. Munshi’s address to the Semi i : )
Times.— Decémber 15, 1957) ¢ Seminar on Administrative Law (Hindustan

. Resoluti f the A jati
ber 13, 1957 ution of the Advocates Association of Andhra Pradesh, passed on Septem-



178 N.K. Bhojwani

tribunals should be a product of joint thinking by persons of judicial,
administrative and legislative training, experience and attitudes if it is
to provide reasonable safeguards to the citizen without impeding
the administrative process. The proper approach should be  to
regard the tribunals and the courts as partners and not antagonists in

, ensuring equitable application of laws. Their methods are bound to
be different but they should be regarded as complementary and not

exclusive.

The advantages claimed for the procedures of tribunals as
against the procedures of courts are that the former will havq a greater
degree of specialisation, informality, simplicity and expedition and
will be less expensive. Their procedures, however, will command
the consent of the citizen to the extent that they arc chamcthscd by
“openness, fairness and impartiality.”*® “In the ficld of Fnbunuls
openness appears to us to requirc the publicity of prf)gccdmgs:. and
knowledge of the essential reasoning underlying the decisions: fairness
to require the adoption of a clear procedure which cnables parties Lo
know their rights, to present their case fully and to know the case
which they have to meet; and impartiality to require the freedom of
tribunals from the influence, real or apparent, of Departments con-
cerned with the subject-matter of their decisions.”*”

Judged in the light of these objectives, which are uncxccp(_ion-
able, we find that among our tribunals which come nearest to satisfy-
ing them arc those which deal with disputes to which Government
is not a party, viz. election and labour tribunals. In other, such as
income-tax appellate, railway rates and insurance tribunals, the statu-
tory provisions and rules made under them obviously fall short of
these objectives in varying dcgrees.

This brings us to thc consideration of the question v\.'h'ethcr
tribunals should be regarded **as part of the machinery of adnn'mstra-
tion for which the government should retain a close and continuous
responsibility”’*8 or “as machinery provided by parliament fOT‘ad]}{?l;
cation rather than as part of the machinery of admmnistration.
While theoretically there is a great deal to be said for the latter view,
this writer is inclined to favour the former as morc suitable to our
present conditions. But it should be possible to reconcile the two
views by incorporating sufficient safeguards to ensure a greater degree

16. Report of the Committee on Administrative Tribunals and Enquiries (UK.
Para 23.

17. 1bid, Para 42.

18. Official opinion in the U.K. tends to hold this view. Ibid. (Para 40), also
para 5713 of the Minutes of Evidence.

19. This is the view of the Franks Committee.
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of independence of tribunals than exists at present without going to
the other extreme of keeping them completely outside the machinery
of government. This view is held on the ground that tribunals should
not be placed outside the influence of considerations of policy entering
the decision-making process. In a country undergoing the pains
of economic growth and social and political changes, policy is bound
to play a more dynamic role than normally in shaping decisions, and
tribunals are liable to suffer in their value if kept beyond the issues
of policy. They would, however, be expected to apply considerations
of policy in all cases equitably.

It is also perhaps nccessary to state the obvious in the interest
of clarification that it is not suggested that every kind of adminis-
trative action should be open to challenge before a tribunal. 1t would
indeed, establish a mobocracy if each citizen assumed that he has the
right to question every action of the administration. Certain fields
of administrative dccisions are, therefore, bound to remain outside
the jurisdiction of tribunals, for example, in matters affecting citizen-
ship, passports, and sccurity of state. Broadly speaking, matters
like land acquisition, compensation for land and other assets acquired
or nationalised, rent control, assessment of house-tax by local autho-
rities, other taxation at the central and state levels, transport control
and licensing, and rights of individuals under social security laws
are eminently suitable matters for administrative tribunals. Thus the
Railway Rates Tribunal could be further re-organised and re-
designated as the Rates and Claims Tribunal and entrusted with the
function of adjudication of claims. Even if such adjudication were
to succeed in only half the number of cases (running into thousands)
its benefits are bound to be appreciated by the claimants, the railways
and the courts.2? 1t is also not inconceivable that the Kerala Educa-
tion Bill as passed by the state legislature might have provoked less
controversy if the bill had provided for an open, fair and impartial
tribunal for the adjudication of disputes between private schools and
the Government if not also for prior consultation with and decision by
it on any proposals of the Government affecting any school. This
would have tended to allay fcars that Government intervention may be
arbitrary or political.

VI

We referred in the preceding section to the merits of adjudica-
tion by tribunals and the conditions which they should satisfy to

20. It is interesting to note that in its 26th report the Estimates Committee came
very near to this in_recommending that controversial claims cases may be referred by
the railways to the Tribunal for opinion before proceeding to courts of law, to save a
lot of expenditure and litigation.
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;ommand general consent. The Government of the United Kingdom has
accepted these conditions unreservedly?! and legislation is proposed
to be passed to regulate the procedures of the tribunals broadly on
these principles.  But it would not be correct to infer from this that
if we too were to establish a net work of tribunals on similar principles,
they would have the same legal status as tribunals have in the United
Kingdom. This will be so becausc whereas in the U.K. the supreme
law which the courts enforce is, in the last analysis, the law of Parlia-
ment, in India the supreme law is the Constitution. Judicial review
of administrative action in the U.K. is accordingly limited to ques-
tions of statutory and common law construction. In Indix adminis-
trative action must not only adhere to statutes but in addition such
action and the statutes authorising it must conform to the Constitu-
tion. This difference in the constitutional set-up of the two coun-
tries makes judicial review of administrative action in the U.K. relative-
ly simple while in India it is closcly tied to constitutional provisions
and covers a much larger area.

The relevant provisions in our Constitution are -—(/) Article 32,
under which a citizen is entitled to move the Supreme Court for the
enforcement of fundamental rights mentioned in part Il of the
Constitution and which cmpowers the Supreme Court to issuc appro-
priate directions, orders or writs for the purpose; (i) Article 136,
which empowers the Supreme Court to grant special leave to appeal
from any judgment or order in any cause or matter passed or made
by any court or tribunal in India; (iii) Article 226, under which every
High Court also is empowered to issue dircctions, orders or writs
to any person or authority, including in appropriate cases any Govern-
ment within its jurisdiction, for the enforcement of any of the funda-
mental rights and for any other purpose; and (iv) Article 227, which
empowers every High Court to excrcise superintendence over all
courts and tribunals within its territorial jurisdiction.2® These pro-
visions give to the citizen in India a greater judicial protection than is
enjoyed by the citizen in the U. K. They also cstablish that the
ouster of the jurisdiction of the courts and the finality intended to
be given to administrative decisions thereby in so many of our enact-
ments to which attention has been drawn, is not absolute. Thus the
Supreme Court has held that “notwithstanding the provision in the
Representation of the People Act of 1951, that cvery order of an
Election Tribunal made under the Act shall be final and conclusive,
the High Court and the Supreme Court have unfettered jurisdiction
to examine whether the tribunal....has acted legally or therwise.”

21. House of Commons debate, October 31, The Times, November 1, 1957,
22, The articles do not apply to military courts and tribunals.
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They “‘alone can dctermine what the law of the land is vis-a-vis all
other courts and tribunals and they alone can pronounce with authority
and finality on what is legal and what is not. ... .Limirations on the
exercise of such jurisdiction can only be imposed by the constitution.” 23
(italics supplied).

But it would be erroneous to conclude from this that adminis-
trative tribunals cannot play an effective role in our public administra-
tion unless the Constitution is amended. Such judicial remedies as we
have are of course open to all. So are Ashoka Hotel and air-condi-
tioned travel.  The intrinsic merits of administrative remedies through
tribunals, discussed above, suggest that regardicss of judicial remedies
our line of policy should be to provide them without disturbing the
constitutional framework.  To extinguish the judicial remedies against
administrative decisions without first providing adequate administra-
tive remedies and teying them out for some years, would be as rash
as removing the traflic police without providing and trying out traffic
lights. It is unfortunate that this question has generated more heat
than light in recent months and has led responsible commentators to
fear that “‘administrative law with its creature administrative tribunals,
is, like martial law, practically the negation of law”24 or that ““it is
somewhat strange, if not a piece of political irony, that a country
which had fought for long for the separation of the judiciary and the
executive should now be toying with the idea of permitting the inva-
sion of the strictly judicial realm by executive authority.”25 Even
in the U.K. therc arc not wanting people who think that by putting
the shadow of legal procedure between the Minister and his respon-
sibility, he was shielded from the criticisms which were effective in
curbing insolence of office.” 2% Such views represent a misunderstand-
ing of the real purpose of tribunals.

An amendment of the Constitution to curtail the powers of the
High Courts or the Supreme Court or both in regard to administrative
authorities and tribunals would be justified only if experience of the
working of adequately constituted tribunals compels it. For this it
is essential that tribunals should be so composed as to inspire con-
fidence in their competence and impartiality and their procedures are
so designated as to have all the advantages over those of the courts,
to which a reference has been made earlier. Thus, there is no reason
why, for example, the appointment, removal and conditions of service

23. Sangram Singh v. Election Tribunal, Kotah, Bhurey Lal Baya, S.C.R. Part I—
July-August 1955.

24. Times of India, December 21, 1957 leading article.

25. Commerce, September 21, 1957 p. 526.

26. Paget (Labour), House of Commons debate, Times. November 1, 1957,
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of the Chairman of the Income-tax Appellate Tribunal, the judicial
members of its various benches, the Chairman of the Railway Rates
and Claims Tribunal the establishment of which has been suggested,
and the Chairman of the Foreign Exchange Regulation Appellate
Board should not be under the control of the Chief Justice of the
Supreme Court or subject to his concurrence.  Likewise, there should
be no objection to appointing persons with the concurrence of the
Chief Justice of the Supreme Court or Chief Justices of the High Courts
to perform the quasi-judicial functions of the Collectors of Customs
and Excise, the Central Board of Revenue, the Boards of Revenues in
the States and for similar functions in other spheres.

By so removing traces of departmentalism from existing and
future tribunals, the question of amending the Constitution to curtail
judicial remedies against administrative decisions may never arise, for.
it would not be unreasonable to hope that as the tribunals succeed in
making the administrative process increasingly just and equitable, the
courts would develop a more dynamic concept of judicial review and
would be less inclined to intervene; the citizen would have less provo-
cation for seeking judicial review: and ministers and civil servants
would have adjusted themselves to the idea of exercising their powers
increasingly subject to more immediate review by bodies independent
of them. It follows that it would be premature at this stage to amend
the Constitution. But it is not difficult to see the ways which the more
impatient among us may wish to follow. In the immediate instance,
they would obviously want to so amend the Constitution to abolish or
curtail judicial review of speccified tribunals and government action
concerning taxation and labour. The more cautious would perhaps
wish to curtail only the writ powers of the High and Supreme Courts.
In any case, articles 32, 136 and 226 would be the focus of attention.
It is to be hoped that the gaze will be forward-looking.

\21

Before concluding we may refer briefly to the basic principles of
administrative tribunals in France, only to draw attention to the
differences between French notions and practice and our ideas and
experience of them, because very often the words used are similar but
their meanings are different. Administrative tribunals in France
have co-existed with the ordinary courts of law as a separate and
independent instrument of adjudication. The two systems have had
their respective jurisdictions, determined mostly by rules and occasion-
ally by statutes. Tt is these rules and statutes which constitute droit
administratif. In general, the judicial courts arc competent to deal
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with all suits relating to private persons. The tribunals are competent
to deal with matters concerning public administration except those
organisations of it which function as private establishments, such as
nationalised companics and railways. They are in fact special admi-
nistrative courts and they were known as such till recently. Thus
droit administratif is altogether different from administrative law as
we understand it.  While France has both, countries like India, the
U.K. and the U.S.A. have no droit administratif. Considerable
confusion is liable to ensuc through a literal translation of the French
term.

The philosophy of administrative tribunals in France is that
a proper separation of powers requires that cach of the three branches
of government should be self-contained and should not interfere with
the other branches. This belief has ruled out the idea of any review
of administrative action by the judiciary and has held that an appeal
from an administrative authority should lic to a higher administrative
organ just as an appeal from a judicial court lics to a higher court.
The French tribunals accordingly function within an independent
legal framework called droit administratif but what they deal with are
essentially matters arising from the operation of administrative law
such as we have. Their supervision vests in the supreme national
tribunal, the Conseil d’Etat.

The country has thus a nctwork of departmental (provincial)
and regional tribunals for various purposes and where no tribunal is
available for any matter, a citizen is entitled to go direct to the supreme
body. The tribunals are competent to quash administrative orders.
On the general principle that a citizen is entitled to two degrees of
jurisdiction, the decision of a tribunal can be questioned in the Con-
seil d’Etat either by way of an appeal or by way of review. Any
tribunal which is not subject to the Conseil d’Etat by way of appeal is
always subject to it by way of review.

It is neither necessary nor possible for us to refer here to their
composition, procedures, scope of operations and achievements.
But this much could be said that in the very nature of its basic prin-
ciples and historical circumstances, which have shaped its growth,
the French system is wholly alien to the principles and provisions
of our constitution, social conditions and practical requirements. How-
ever well it may have protected French citizens against arbitrary admi-
nistrative action, any conclusion that a corresponding or a similar
system would flourish in Indian environments would not be warranted.
This is said, however, without underrating the value of studying other
systems.
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By comparison the American experiment has more practical
lessons for India in view of the common factor of judicial review
obtaining in both countries. In the U.S.A. the exercise of the powers
of administration and adjudication has been regulated since 1946 by
the Administrative Procedure Act. This is the first legislative attempt
in that country to lay down a code of essential principles of fair
administrative procedurcs. This Act “mirrored the mood of discon-
tentment with the administrative process’ and evolved a set of prin-
ciples binding upon all administrative tribunals and agencies “whose
decisions affect the person or property of private citizens.” 27 It governs
both theday-to-day administrative procedures and procedures in respect
of decisions in dispute. The idea suggested by this American experi-
ment is that a regulation of ordinary administrative procedures leading
to decisions in the first instance could also be a useful complement
to a system of tribunals in India. To the extent that initial procedures
are made fair the number of cases going up to the tribunals would
tend to be smaller.

The above survey has been no more than a four d” horizon of the
vast field of its subject. As it has much in common with problems of
jurisprudence, it is suggested that an expert study of it based on actual
observations of the working of tribunals in India and clscwherc.bc
made by a non-official group under the joint auspices of.the Indian
Institute of Public Administration and the Indian Law Institute. Tllc
nature of the problem is such as to suggest that such a group could give
a helpful lead to any official examination of it which the Government,
it may reasonably bc anticipated, is likely to find necessary to under-
take, sooner or later.

- -

27. Memorandu;'nmof Pr;)f. B. Schwartz, Minutes of Evidence, Franks Commiitee,
22nd day, p. 1008.

THE HINDUSTAN HOUSING FACTQRY
K. S. Krishna Swamy

OR the efficient management of an enterprise, the nature of its
ownership is not as important as balanced organisation, sound
policies and efficient work methods. The latter, in turn, largely
depend upon management philosophy and leadership. The common
notion that private industry, as a rule, is efficient and public manage-
ment inefficient is not only wrong but also ill-conceived; the techniques
and methods of good management are equally applicable both to public
and private enterprisc. The account of the growth and develop-
ment of the Hindustan Housing Factory, which is given below,
amply illustrates this basic truth. The account is in no way intended
to throw any reflections on the previous management of the Factory,
nor to make special claims for public management; it is only an
attempt to show what can be achicved in either of the sectors, public
or private, by good management and sound workways.

The Hindustan Housing Factory was originally established in
1950 to manufacture prefabricated houses in view of the shortage
of accommodation due to the influx of displaced persons. It was
then known as the Government Housing Factory and was set up as
a wholly government-owned and operated eaterprise. However, it
had to stop production after a few months of its working due to certain
technical and economic difliculties. Its fixed assets were maintained
on a caretaker basis over the next 2} years; the question of the utili-
sation of these assets was examined in detail in 1951 first by the
Moolgaonkar Committec, and then by the Bhatnagar Committee,
As a result of their recommendations the Factory was reconstituted
as a joint stock company with a paid-up capital of Rs. 1 lakh, half of
which was owned by Government and half by Messrs. Basakha Singh
and Wallenborg Ltd.

The day-to-day management of the new concern was handed
over to a private firm, considering that the enterprise was still in a
promotional stage and could be, with advantage, managed by a private
concern. The asscts of the Factory were leased out to Messrs,
Basakha Singh and Wallenborg Ltd. on a rental basis; they were
also to provide all the working capital. The overall direction of the
policies of the reconstituted Factory, which commenced operationg
on April 1, 1953, was placed in the hands of a 5-member Board of
Directors; Messrs. Basaka Singh and Wallenborg Ltd., had two
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representatives on this Board—the Technical Director and the Manag-
ing Director. The production programme of the Factory was switched
over from prefabricated houses to the manufacture of prefabricated
and pre-stressed housing components and pre-cast  pre-stressed
concrete and reinforced concrete components and boards and sheets.
The Factory, however, sustained a loss of Rs. 14.7 lakhs during its
working for 2% years (Ist April, 1953 to 15th August, 1955) under
private management. This loss was primarily due to “‘excessive over-
heads and lack of complete identity of interests between the two part-
ners of Basakha Singh and Wallenborg Lid., leading to poor manage-
ment generally; lack of adequate orders to keep the machinery ete.,
fully utilised, and insufliciency of working capital when work did not
start coming in.”’*

The Central Government took over the management, operation
and maintenance of the Factory on 16th August, 1955, with its all
assets and liabilities. An cxpert committee presided over by Shri S.
Ranganathan, 1.C.S., was appointed in October 1955 to examine the
feasibility of thc Factory being run by Government in its then exist-
ing form or in some other form. I cither of these two alternatives
was not found feasible, the Committee was required to consider how
best the Factory could be disposed of. The Committec recommended
that the Hindustan Housing Factory should be continued to run as
an entirely state-owned privatc limited company with an authorised
share capital of Rs. 75 lakhs, (paid up capital as Rs. 40 lakhs) and the
working capital of Rs. 30 to 40 lakhs. 1t also recommended the
appointment of a 6-member Board of Directors and of a General
Manager under the Board to look after the day-to-day management
of the Factory. The new Board which is to be constituted will have
as its Chairman the representative of the Ministry of Works, Housing
and Supply, and as its members representatives of Ministries  of
Finance, Commerce and Industry, Defence, the Railway Board
and the Central Public Works Department.

During the period from 16th October, 1955 to the present date,
during which the Factory has been run by Government through a
Board of Directors, all of whom are Government servants, no loss
has been incurred. On the other hand, the balance-sheet for the
period from 1.8.1956 to 31.7.1957 reveals that after meeting all expenses

.. " Report of the Committee of Experts set up to determine the future of the
Hindustan Housing Factory, New Delhi, Government of India Press, 1956, p.1,
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of production and management and providing depreciation on
fixed assets of the Factory and lease money payable to Government
the Factory has made a nct profit of ncarly Rs. 39,000.

Apart from financial profit, the following table shows at a glance
how production has been stepped up steadily after the management
of this Factory was completely taken over by Government :

. Under management |
| with a private firm | Under Government management
I

i

" 1.4.53 10 . 16.8.55t0 ‘ 1.8.56 to |

|
|
| 15.8.55 | Monthly ; 31.7.56 ' Monthly | 31.7.57 _ Monthly
(2 yeurs & | progress | (114 . average | (12 average
44 months) moaths) . i months) !
1 ‘ H
(in lakhs of rupees) -
1. Pre-strcssed & | ' |
pre-cast concrete ‘ | |
Department 1391 0.49 | 13.26 ' LIS 1 18.84 1.57
! ' |
2. Foam Concrete : ‘. 3
Department 0.99 0.03 2.58 022 | 374 0.31
3. Woodwork ! : ‘
Department 22,10 078 ' 1428 124 1564 | 130

Total: | 37.00 o302 . 38.23

!

When the factory was taken over by the Government in August,
1955, the morale both of workers and officers in the Factory was
running very low. The foremost problem for the new management,
therefore, was of overhauling of production, organisation and work
methods as well as of hightening the morale. Here, a clear-cut
announcement by the Government of their intention to run the
Factory on a regular basis in itself had a salutary effect on the work
attitudes of the Factory personnel. They were not only assured of
employment and sccurity of tenure but could look forward with
confidence to fairplay and amenitics available to the employees in
other government factorics. Equally, and perhaps even more impor-
tant, was the confidence which permeated down to the various levels
of workers from the top management. When the present writer of
the article took over as the Chairman of the Board of Directors, he
had full confidence in his own ability to undertake successfully the
difficult task of ‘rejuvenating’ an infant industrial unit, having already
successfully managed big works like the putting up of Vigyan Bhavan*
at a fairly rapid spced for the use of the UNESCO Conference. This

* A full account of it is given by the writer in “Vigyan Bhavan—A Study in
Administrative Organisation”, Indian Journal of Public Administration, Vol. l1, No. 3,

pp. 226-232.
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confidence in due course spread to thc whole organisation and is
probably one of the most important factors that has contributed to
the modest success the factory has recently been able to achieve.
It points out, as before, to the fundamental truth that in any en-
deavour more important than money, machines and other facilities is
the human material and the exccutive leadership which determines
the manner in which the human material is handled and used.

On the side of production, efforts were directed to expand the
manufacture of such products as would find a ready sale in the open
market, e.g., transmission poles, railway sleepers.  Attempts are
also being made to improve quality standards through the installation
of improved production processcs, ¢.g., a seasoning and chemical plant
for timber (to be set up) and rescarch in reinforced foam concrete and
roofing and flooring components. The bulk of the business of the
Factory is now obtained by tendering in the open market; the Factory
has to compete on an cqual footing with any other industrial concern
in engineering industry. A good portion of orders come from
government departments, somc of which have been willing to assist
in steering the Factory out of difficult times. Hecre again, the quality
of top management has been of great help in sccuring the co-operation
of government departments. The production plans of the Factory,
in years to come, would, as thosc of any other industrial concern, have
to be adapted to the future nceds of the enginecring industry.

The most radical improvement cifected by the new manage-
ment was in the sphere of financial and production control. A
financial accounts procedure and a cost accounts procedure have
been evolved, and new forms of various returns required under these
procedures have been introduced so that proper control on the finan-
cial side is exercised. The accounts system introduced is worked
on the principle of reconciling the costs with the tinancial accounts.
Later on, as thc production in the Factory is stepped up, these two
sides ot accounts will be integrated. The strength of the cost accounts
section of the Factory has been augmented and proper control of the
cost of production is kept by recording all the cxpenses of direct
material, direct labour, indirect material and various overheads for
each work that is done in the Factory.

For maintaining effective control on production, the system of
estimating production in advance for each month and comparing the
actual performance of the month against the cstimate has been
instituted; and reasons for discrepancy between the two arc examined
in detail. The Production Committee enquires into the underlying
causes of the bottlenecks in production which develop from time to
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time and suggests necessary remedial measures; it also helps to co-
ordinate the working of the different production sections.

The next task which the new management had to attend is related
to the streamlining of the different Factory departments and their
mutual relationships. In order to avoid duplication of responsibi-
lities and functions, it was found necessary to define clearly the duties
of the executives in charge of various sections. The duty sheets for
lower categories of staff are also being worked out. An overall
organisation plan showing the line of command and hierarchical
relationships was drawn up to facilitate the flow of work.

Like any other government company, the Hindustan Housing
Factory has to obtain the sanction of the Government for expanding
its production; but this control by government is not likely to impede
the progress of its activities. Expansion schemes, involving a total
cost of Rs. 8.75 lakhs, were sanctioned by Government in April,
1957. The Factory today enjoys full autonomy in regard to day-to-
day management. The General Manager, who is the Chief Execu-
tive, has becn given quite a free hand by the Board of Directors in
managing the affairs. The Board, as a rule, does not interfere in
technical matters; and even in other important matters, the Board has
generally accepted the advice of the General Manager unless there
were weighty rcasons to the contrary. Therc have been very few cases
where the decision of the Board has not been communicated to the
General Manager within a day or two of his bringing up the matter
before it. Even though all the Directors of the Board are govern-
ment servants, the manncr in which they have so far functioned
presents a refreshing contrast to the manner in which they ordinarily
deal with their normal government business.

One of the major reasons for the success of the enterprise, as
already mentioned, has been the confidence the new management
has been able to instil in the labour force. [In the early stages, obses-
sed with the previous spectre of the closure of the Factory, a good
many of the workers were inclined to be unresponsive. They were
taken into confidence by the management from the very outset; it was
explained to them that the financial position of the Factory did not
allow a general improvement in their wages for some time to come. As
production was steadily stepped up and profits began to accrue, a
number of benefits and amenities were provided for the employees.
The staff on monthly basis was given graded scales of pay, provision
made for increments for daily-rated personnel, and, a contributosy
provident fund scheme was instituted for all monthly paid staff.
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Other amenities provided include canteen and recreation facilities.
These benefits and amenities are estimated to cost Rs. 3 lakhs annually.

No less important is the association of workers with the arrange-
ments for their welfare and with factory management through the
establishment of advisory committees. There is. for instance, a
Works Committee, a Production Committee, a Canteen Commitice
and a Houses Allotment Committce.

A third factor responsible for the improvement of morale has
been the sense of sccurity and fairplay which, in India, is inextricably
linked up with jobs in a government institution.

Il

The reader is likely to raise the basic question @ “*How far is the
experience of the working of the Hindustan Housing Factory under
public management really conclusive 7" True, that a spell of 24
years® of public management is too short a period to pronounce any
final judgment. The Factory has passed the tecthing stage and is just
now entering upon a normal career. Notwithstanding the above
limitations its experience underlines the need for and the importance
of (1) executive leadership in making state enterprises a success, and
the effective role which senior government oflicers, on the Bouard of
Directors, can play in this regard to overcome initial production and
sale difficultics; (2) “fair deal” for labour as profits of the enterprise
increase. If the top management of public enterprises firmly belicves
in, declares, and pursues the policy of augmenting employees’ wages,
benefits and other amenities with the increase in profits —a policy
which the Hindustan Housing Factory at present subscribes and
tries to live up to—, and further associates the workers actively in
varying degrees with different aspects of factory management, per
capita productivity in state enterpriscs is likely to far exceed that
in the private sector. The rank and filc of workers have, as a rule,
greater faith and confidence in fairplay and justice under a govern-
ment enterprise than under private management, and, with cquitable
terms and conditions of service, they are likely to produce much more
under public management. The psychological climate which is
thus likely to be created, by catalytic executive lcadership combined
with faith and confidence in the progressive policics of management
arising from their practical application, may unlcash a spate of cnergy
far more powerful than the so-called profit motive.

WORK STUDY IN GOVERNMENT ORGANIZATIONS
Indarjit Singh and K. N. Butani

WORK study is an old technique as applied to industry. Iis
translation to government organizations has been recent.
Nevertheless, a considerable amount of literature is available on the
manner and method of application of this technique to government
organizations in different countrics. Work study has been recently
introduced in the Government of India for analysing methods of
work and assessing the stafling needs of government organizations.
This technique was first cmployed on an enquiry into the Re-orga-
nization of the Income-tax Department; the technique has since been
widely used by the Special Re-organization Unit of the Ministry of
Finance in the Government of India. The present article deals with
the cxperience of the Special Re-organization Unit and with the
problems that gencrally arise during the course of work study of
government organizations. Thesc have been described under the
following headings : —

(¢) Tools of Analysis

(b) Work Simplification

(¢) Work Measurement

(d) Assessment of Staff

(e) Organisational Matters

Tools of Analysis

One of the primary tasks in work study is to analyse the exist-
ing procedures of work in dectail.  We found that if this basic work is
done properly and with care, it has considerable impact on the final
results. We have therefore sclected certain tools of analysis which are
being used elsewhere and adapted them to our requirements. The
basic tools of analysis that were used are mentioned below :—

(i) Organizational Charts : Which display at a glance the dis-
position of persons constituting
the organizational hierarchy, their
lines of command and the functions
performed by them.

(ii) Duty Lists : Which display in terms of itemised
jobs the functions assigned to indi-
viduals in the organization under
study.
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(iii) Job Description Sheets :  Which indicate the scquence of
stcps that occur in the perfor-
mance of a particular job or piece
work and the persons performing
cach step.

(iv) Job Distribution Sheets : Which  display the load borne
by various types of persons in the
organization in terms of steps con-
stituting the jobs analysed in the
form of Job Description Sheets.

{v) Proccss Charts : Which arc an claboration of the
Job Description Sheets in which
vartous symbols arc used to indi-
cate the nature of action perform-
cd at various steps in the job.

(vi) Flow Charts : Which display the flow of work
in the organization as a whole or
in any part in order to locate pro-
blem arcas from the point of view
of work simplification and avoid-
ance of delays, overlaps and waste.

The Job Description and Distribution Shects are the most impor-
tant of the tools that we have employed.  Samples of these sheets arc
shown in Statcments A & B (pp. 206-8). It will be noticed that they
differ in somc respect from the standard charts of this character used
clsewhere. The basic difference in the Job Description Sheet is that it
not only records the steps required to perform a job but also provides
for columns which facilitate later the process of work simplification.
For example, it enables us to formulate our recommendations relating
to standardisation of forms in respect of items of work which are of
a repetitive nature. It also assists in designating the strategic steps that
should be controlled with a view to morc cffective supervision,

We have also changed the purposc of the job Distribution Sheet
as used elsewhere, a sample of which appears at pp. 210-11.
The basic difference is in the fact that the form is employed
in standard work study analysis to record the contribution of
each participant in a job on the basis of the existing procedures of
work. The time content of thc various steps constituting the jobs
is also indicated simultancously. We have used the form to indicate
the contribution of each participant after the procedures have been
simplified. This serves two purposes. In the first place, it gives

at a glance the nature of duties of each participant on the basis of which
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rational duty lists arc cvolved. Secondly, it enables the contribution
to be mcasured in terms of work units and thus serves as a basis
for work mcasurcment studies.

Work Simplification

The information gathered in the Job Description Sheet is
analysed with the help of Process and Flow Charts in order to suggest
simplifications in the performance of the various jobs constituting
the sum-total of the work in the organization.  The study for work sim-
plification is always undertaken in collaboration with the persons who
arc engaged on the performance of the various jobs. Unless we are
able to convince them and cstablish definitely that the revised pro-
cedures arc not only the simplest but also the less circuitous and the
most effective under the circumstances, we do not proceed further with
our idcas of simplification.  We have however found that it is always
possible to arrive at a solution which is acceptable to the actual work-
ers and is also the simplest and the best having regard to the orga-
nizational and occupational ¢nvironments in which the job has to be
performed.

It will be interesting to refer here to some of the common
types of problems that we have encountered during the course of work
simplification :—-

(1) Number of stages through which papers have to pass is
large.

(2) Number of steps taken to reach decision are large in
comparison with the nceds of the situation.

(3) More cflort is being put into some of the steps constitut-
ing the job than is nceded for cffective  performance,

(4) Drafting and typing arc being done for processes
which are so repetitive that a suitable standard form
would meet the requircments.

(5) Statistical reports and statements are capable of being
rationalised to give more effective results and reduc-
tion tn their numbers.

(6) Registration of incoming documents is not analytical
cnough to enable work to be organised efficiently.

(7) Related jobs arc being performed in different work-
units thus lcading to movement of papers which can be
avoided.

(8) Methods of exercising control over performance of
important procedures nced redesigning so as to make
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cxercisc of supervisory functions effective as also to
enlarge the amplitude of supervision.

(9) Low-cost jobs arc being performed by high cost
personnel.

It will be noticed that these problems are simple enough but they
have raised considerable amount of controversy and a good deal of
argumentation and critical rcferences when they are under discussion
with the persons actually performing the jobs and their superior officials.

It has been our experience that the process of work simpli-
fication not only reduces the number of steps but also throws up
valuable material for organizational analysis and work measurement.
It is in this process that the germs of the entire solution to the pro-
blems that we are investigating are found. It is therefore natural that a
good deal of controversy should arise at this stage of the work. The
actual workers and the authorities concerned become aware, during the
course of work simplification, of the manner in which the mind of the
analyst is working and are, therefore, able to anticipate, to some
cxtent, the recommendations that are likely to emerge. We have
found considerable enthusiasm in accepting the results of method
study. Sometimes even a certain amount of competitive element is
introduced in the sense that the organizations anticipate the recom-
mendations of the work study tecam and begin to formulate their own
ideas on the changes that ought to be made having regard to the
facts as discovered and analysed by the tcam. This is in accordance
with the objectives of work study and we have several times thought
it prudent to let the credit for effecting improvements be passed on to
the organizations under study rather than to the work study team.,

The attitude however 1s somewhat different at the stage
of work measurement and asscssment of staffing nceds. Where the
recommendations are likely to affect adverscly the staffing position of
the organization concerned, the actual workers, as well as such of the
senior administrative officials who have not full faith in the method of
work study, fight their last ditch battle either to delay the completion
of the work or to confound the work study analyst. Work simplifi-
cation has been found by us to be the real test of the success of a work-
study analyst.

One could multiply a large number of examples taken from
actual case sheets of the Special Re-organization Unit to illustrate
the manner in which some of the ideas given above were applied in
actual practice. It will, however, make the narrative a little heavy if
such examples are introduced at this stage. They have therefore been
given as Notes at the end of this article.
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Work Measurement

After completion of the Work Simplification programme revised
Job Description Sheets are prepared, displaying the redesigned
procedures of work. In order to appreciate the contribution of each
type of employee, it is nccessary to break down the revised Job Descrip-
tions and record them in the Job Distribution Sheet. Ordinarily
the constituent elements of a job performed by different employees
fall into either of the two categories mentioned below : —

(i) Repetitive steps such as diarisation, filing, noting of move-
ment, referencing, indexing, opening of new files, typing,
despatch, etc., which are common to almost all the
procedures; and

(i) Non-repetitive steps which are intimately related to the
character of the job though some of them may be common
to other jobs also. They constitute the real content of the
job.

For repetitive steps, agreed ‘norms’ have been evolved after
adjusting past performance in the light of resuits obtained from the
work simplification programme. While the performance of almost
all such steps is undoubtedly capable of being time-tested accurately,
the stop-watch methods of work measurement have been deliberately
avoided because of the reluctance of office workers to such a procedure.
It is not as though we have always succeeded in avoiding recourse to
the stop watch. In some cases, we were compelled to utilise it as there
was no other way of carrying conviction to the organization concerned.
However this required considerable education of the organization
on the manner in which these studies should be carried out. The
following description of an actual instance of this nature brings out
some of the difficulties that arise and consequent preparation that has
to be made.

We took the following items for time study :—

(i) Perusal of a request for an application form and noting
of the applicant’s address on wrappers.

(ii) Preparation of folders to contain application forms.

(iif) Entry of a ‘receipt’ in the Receipt Register.

(iv) Typing of addresses of applicants from wrappers prepared
as at (i) above.

(v) Scrutiny of applications for completeness.

For the time-test, the officers in charge of the organization
under study offered two persons of ‘average’ calibre actually engaged
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in their'performance. An interesting innovation in the time-test
was the introduction of a ‘guinca pig’ with the object of importing
'reahsm. so that the results could be made more acceptable. An
inexperienced Clerk drawn from outside the organization under study,
who was almost a ‘fresher’ having had till then cxpericnce only of typ-
ing work, was the ‘guinea pig’ employed. The organization itself
offered to impart the nccessary instruction for the performance of
the steps to him for a couple of hours before the actual time test
each day. Fairly representative items of work involving the per-
formance of the steps Lo be time-tested cach day were made available
by the organization. Before cach test, the threc persons concerned
were clearly told that the time-test was not a ‘race’ in which perform-
ance was to be judged by speed. The form used for the time-test is
shown as Statement ‘C’ (p. 209). The results obtained were revealing in
sense that the average time taken by cach of them was almost the same
and this average ‘norm’ was much less, and for onc or two items
astonishingly lower than the ‘hunches’ of many of us, the officers
conducting the study as well as officers of the organization itself.
For assessing the work-content of the non-repetitive steps, we
have employed the methods of analytical estimation. time synthesis
and delay-ratio, which involve extensive case studics and group
discussions. Let us take for example the step involved in the procedure
for considering the question of levy of damages against a supplicr
who has delayed the execution of the contract beyond the stipulated
date. Extensive case-studies indicated that the step, namely the
consideration of the question, which at first may appear to be a rather
intangible process, consists predominantly of the following sub-steps :

I. Perusal of the contract with a view to jotting down :
(/) The name of the supplier,
(it) Particulars of stores,

(iii) Value of stores, and
(iv) Stipulated date of delivery etc.

Perusal of certificate of completion of delivery.

3. Arithmetical calculation of maximum damages leviable
according to prescribed formula.

o

4. Perusal of supplier’s explanation giving reasons for delay.
5. Jotting down of all the above particulars in a standard form.

We would then take a person of ‘‘average” calibre actually
f}?‘lpl_oyed on the job and jot down the time he feels he would take in
e light of past experience in the performance of each such sub-step.
The advantage of thus estimating the time taken by each sub-step
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is that it forms a more convincing basis of discussion than an estima-
tion based on the performance of the composite step. The ‘norm’
so obtained is compared with a similar performance of other ‘average’
employees and an acceptable ‘norm’ is evolved. Illustrations of work
measurement of such steps could be multiplied but the essence of the
scheme is the same : the steps are analysed further into sub-steps, and
the time estimation synthesised on the basis of such constituent sub-steps
into a standard ‘form’.

A synthesis of ‘norms’ for such steps and repetitive steps in the
performance of a particular job or a portion of the job falling to the
share of cach fype of person gives the standard ‘norm’ for the perfor-
mance of that job in terms of man-hours of that particular category of
employee. For example the standard ‘norm’ for the performance of
a particular job would be X man-hours of a junior clerk, Y man-hours
of a senior clerk and Z man-hours of the supervisory staff.

Before we take up the several refinements which had necessarily
to bc imported into work measurement methods, let us describe
briefly the Delay Ratio Method of mcasurement which was actually
applied in evolving standards of performance of some Appellate
Officers. The method consists in taking a specified period of past
performance and assessing the factors which impeded the more effect-
ive performance of the job. For example, such factors, for those
Appellate Officers were the frequency of adjournments asked for by the
appellants, the delay in receipt of records from lower formations,
heterogenity of case fixtures for a particular day etc. etc. Measures
were designed to curtail the recurrence of such factors and this way
additional productive capacity was generated.

Whichever method is adopted, it does not carry conviction
unless a large number of case-studies of past performance in respect
of identical or similar items of work are made. It is seldom however
that case-studies indicate the evolution of a simple ‘norm’ for perform-
ance of a particular job. Almost every item of work has been found
on case-studies to counsist of several categories where even though the
work-content differed widely from category to category, it was fairly uni-
form within each category itself. One of the preliminary steps therefore
is to classify the work in such homogenous categories. This enables
the norms to be evolved more realistically as fluctuations between the
average and extreme types of work are much less pronounced in each
category than in the total work.

If the relative frequency of occurrence of each such category is
known, or can be predicted to a fair degree of accuracy, a ‘weighted’
average can be prescribed as the standard ‘norm’ for the performance
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of tha.t par.ticular job. We have, however, found it more rational to
prescribe dnﬁ‘crent ‘norms’ for differentcategories and have future inflow
of »York registered in Diversified Records. Thus the re-designed Regis-
tration Records would display the future complexion of work, not only in
terms of}tems of work requiring differing degrees of priority for disposal
as explained earlier but also according to degrees of work-content.

In this way, for example, the price finalisation cases in a Pur-
chase Organization were divided into three categories : —

(i) Cases which involved fluctuations in f.0.b. prices.

(if) Cases which involved fluctuations in the price of raw
materials like steel, etc.

(iify Cases which involved fluctuations in customs duty.

Separate ‘norms® were evolved for cach onc of them since the time
required for the performance of the job varied from 5-6 hours for the
first category to about half an hour for the last. This scheme of
evolution of ‘norms’ on the basis of actual complexion of the load as
against its totality has been found effective in almost cvery organization
studied by us.

A very significant feature of work-measurement studies has been
a constant shift from existing ‘norms’ in terms of incoming documents
which are no true index of work-content to ‘norms’ in terms of distinct
items of work, suitably categorised as explained above. Thus stan-
dards of performance in purchase units are evolved in terms of
indents instead of incoming documents. In price-finalisation units,
in terms of various categories of price finalisation cases instead of
incoming documents; and in the organization dealing with Govern-
ment residences, in terms of vacancies instcad of total number of
residences.

Assessment of Staff

_ The staffing needs of the organization are worked out by multi-
plying the standards of performance with total amount of work. The
determn.nation of the latter however is not an easy task for the reason
that existing records are not maintained to display the work in the
same analytical form as indicated by the processes of work simplifi-
;::tlon and case-studies. This difficulty has been overcome by analys-
co%ei tsl';lmple chosen purely at random and projecting its results to
il e thhole work provided they square with the judgment of the
o diﬁ'ere(; the organization concer_ne_d. This has led sometimes
e ces of opinion, bu_t,'by persisting with a large enough sample,

greements have been provisionally reached on the volume of total
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work-counts of different categories. As records will in future be main-
tained on the basis of the suggestions made, the results obtained
from the random sample could be tested after a few months.

In working out the total manpower requirements allowance
has always been made for such human factors as fatigue, frictional loss
etc. This takes the form of an over-all percentage of the total man-
hours worked out on the basis of ‘norms’ of performance.

Simplification of methods of work inevitably leads to saving in
manpower. It is at this stage that the enthusiasm of those that are
sceptical of this method begins to decline. The difficulties that arise
consume a disproportionate time owing to the unwillingness of the
authorities to work, on accepted improved methods, with less staff
than was in position at the commencement of the study. This reluc-
tance is understandable as the efficacy of new arrangements cannot be
demonstrated except by testing them actually in a part of the organi-
zation. Usually this succeeds in converting the authorities or in mak-
ing the work-study analyst wiser about the factors that he miscalculated.
Owing to the short time for which the Special Re-organization Unit
has been in existence, we cannot say that full use has been made of
installing methods to prove their efficacy. We propose to make greater
use of this in future as it is a vital part of the system of work study.

Organizational Matters

The work studies, made by us so far, have revealed some
interesting problems in organizational planning. The important issue
that arose was whether the methods study, work simplification
programme, etc., should precede an analysis of the organization
at the top, or should it succeed it? Having regard to the
circumstances of administrative set-up in the country, it has been
found more profitable to make an analysis of the organizational
structure only after the methods of work have been carefully
planned out and simplified. This is specially true in the organiza-
tional set-up of the secretariat of the government. The higher structure
is meant partly for some high-grade original work and partly for
span of control. Since the latter is more than half the part of the
in sredients of supervision, it is necessary that the analysis of the
superstructure of the organization should follow the evolution of the
design of the basic primary unit, the quality of work and the volume
of load that it has to carry.

In this respect we have departed from the normal practice of

work analysis adopted elsewhere of segregating organizational studies
from methods studies and pursuing both of them more or less as
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1Edependent ass.ign.ments to be linked up later. We have considered
them as a continuiny part of the same assignment and reversed the

pormgl pattern of priorities assigned to it in view of the circumstances
in which we have to function.

.The study of organizational structure is somewhat limited in that
certain patterns of a rigid character alrcady exist. The work analyst
has therefore to proceed on certain pre-determined systems but the
scope for fresh thinking is considerable in spite of the restrictive nature
of the atmosphere in which we have to work.  We indicate below some
of the organizational problems that cmerged from our work studies:

(') Grading of Personnel : An assessment of the intrinsic
worth of the non-routine steps involved in the performance of jobs
entrusted to a work unit indicates the gradation of the person required
for the effective performance of that job. Thus, we have found quite
often that high cost personnel were being used for intrinsically low
cost jobs either because of a strict adherence to the prescribed structure
of the primary unit of work or because of high cost and low cost func-
tions being mixed in a work unit. Thus, to a substantial extent,
it was the nature of the steps required to be performed that deter-
mined the structure of the primary unit of work itself.

(i) Assessment of need for functional specialists : Detailed work-
analysis and extensive case-study of the non-routine steps have actually
indicated in several studies the need for functional specialists not only
in the line but in the lower echelons of organizations entrusted with
policy-making so that work gets expedited with the availability of experts
at the earliest stage in policy formulation. Such a need was felt in
work-units dealing with price-finalisation work, Sales-tax work, etc.

(iiiy  Supervisory functions : Work studies have indicated the need
and.e(tent of supervision necessary for the proper performance of jobs.
Methods designed to provide the control mechanism determine the
span of control of supervisory staff, their means of communication
etc. and therefore determine the structural arrangements necessary
for effective supervision.

(i) Need for segregation of policy and executive functions : A
heterogenous assignment of functions, involving the exercise of policy
as well as executive functions, gets revealed by work studies which
;_l;\t/]olye analysis of procedures emanating from the exercise of those
fungggsz' Apart frO{n the organiz?ltional merit of segregation of such
Bt aillmalgamatl-on pf executive functions with policy functions
s attecnai' y results in high cost personnel being brought to engage
sttt 1on on low cost jobs .bec'ause of set high-cost patterns of

ng for policy-making organizations.,
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(v) Need for functional distribution of work : Analysis of pro-
cedures of work have indicated often the need for functional distri-
bution of work. It was a study of the existing methods of work for
dealing with procurement of stores which indicated the separable
nature of planning of procurement, process of procurement, and final-
isation work and led to functionalisation of purchase work into a
Planning Wing, Purchase Wing ard Finalisation Wing.

(vi) Need for avoiding over-functionalisation :  Conversely analy-
sis of existing procedures of work indicated the existence of a swing of
the pendulum to the other extreme. Over-functionalisation of work
into a Medical Section and Personnel Section in a particular organi-
zation lengthened the process of disposal of some items of work and
enhanced their work-content.

(vii) Multiplicity of consideration of important issues : Analysis
of work and case-studies of the non-routine steps in many organizations
have indicated, that while for resolution of important issues or for-
mulation of policy, there has to be a multiplicity of ‘consideration’
at various levels in the organizational hierarchy, the need for papers to
move through each level in the hierarchy between the level of first
handling and the level of final decision needs to be re-assessed.

(viii)  Structure of the primary unit of work : By far the most
important results brought out by work studies has been the impor-
tance of the structure of the primary unit of work. Under existing
arrangements, there was almost a uniform pattern of staffing of the
primary work-unit, viz. a Section Officer in charge of the section
with a fixed number of persons ‘dealing’ with work flowing into the
section, assisted by a fixed number of junior clerks, fox rgytine work
like typing etc. Work studies indicated that Jaaidly e‘kp,glri‘ng
activities of Government, the complexion \ r{oNned

is so different that the setting up of the prj nit of work i w
designed inflexible structures requires \

Training work study personnel.

them is the lack of trained personnel for wokk stu

argument that almost anybody could be k\%‘
We have found from experience that it is juStadlje Wronge-
organising work of this character. New personnel put B this work
has brought more troubles and difficulties with the organization under
study than we had bargained for. Trained personnel, on the other
hand, has considerably assisted the Unit to remove misunderstandings
about the nature of work that is being done by us. The personal
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qualities required of those undertaking work study have been described
in many text-books and we can testify that much of what is written
about their intelligence, tact, perscverance, resourcefulness ctc., is
fully justified. A work-study analyst need not be supcr-human but
he has certainly got to be fully trained in the art of analysis and has
to have patience and persuasiveress which should be somewhat extra-
ordinary. Such men cannot obviously be found any where but have
to be fashioned out of good material that is available in the various
organizations with which a work-study analyst has to deal. We
have therefore adopted a number of methods by which the art of
work study is not confined to a small unit in the government organi-
zation but is broad-based. In scveral cases we have given a demons-
tration of the manner in which the work should be done in a couple
of primary units and left the rest of the analysis to be made by a
person trained from the organization itsclf but under the general
guidance of the Special Re-organization Unit. Secondly, we have
undertaken a work study course of persons drawn from different
organizations so that they can go back and apply the methods that
they have lcarnt from the Special Re-organization Unit. The first
batch has already completed its training. We are also receiving
requests from State Governments for either material on the manner
in which work study is being carried out or for training their men for
that purpose. One of thc objectives of work study is that each one
of the persons should be able to analyse his work in order to eco-
nomise on time and increase his efficiency. This is being amply
fulfilled by the manner in which we are trying to decentralise this work
so that it continues to be done where it is most needed.

NOTES

ACTUAL EXAMPLES OF IMPROVEMENTS RESULTING FROM
THE APPLICATION OF ‘WORK STUDY’ TECHNIQUES

(i) Problems of Regisiration.

. There is almost a dogmatic adherence to chronological registration
of incoming documents in most of the government organizations. Wec
have been exploring the possibility, where opportunities exist, of registering
documents on the basis of certain identifiable categorics, to which varying
priorities could be attached for disposal and control. In a Purchase orga-
nization, we came across about four categories of incoming documents which
accounted for 60-702; of the total work-load. We indicated that at a cer-
tain stage the registration of these documents should be changed from a
chronolqucal to a diversificd character. This not only serves the purpose
of easy identification of important items of work which must be controlled
if efficiency and economy were desired, but also offered a ready means
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of supervision on the bulk of the important work of the unit by senior
officials.

(ii) Organizational Issues.

We have generally found that much of the confusion in organizational
matters arises from the fact that duties are allotted on a composite basis
making it possible for the officials at the level of the primary unit of work
to concentrate one type of work at the expense of another. As far as practic-
able we have tried to form basic units of work on the consideration that they
should carry out predominantly unified types of duties so that they could
not disrcgard one if there was greater pressure to dispose of the ot.hcr.
This reform was specially introduced in one of the supply organizations
for finalisation of contracts. It was obscrved that by combining purchase
and finalisation work the official in charge of the primary unit gave greater
attention to the purchase work as it was of an immediate consequence. The
lack of proper attention to the finalisation work resulted in a large amount
of final payments to suppliers being held up which ultimately reacted on the
prices offered for stores in response to tenders. The creation of a separate
Finalisation Wing with its own primary units of work is likely to result in
improvement in the payment of final bills.

(iii) Bulking of Indents.

A purchase organization normally bulks in indents with a view to
getling most favourable prices for the largest possible quantities that it
undertakes to purchase. It is however necessary that this intention should
be followed by carefully laying out the procedure by which bulking becomes
an automatic process. It was observed in a supply organization the
bulking was being left to the initiative of the lowest official. A procedure
was designed, which involved registration of indents in a diversified form,
designing of cards for bulking and suggestions for drawing up a time-
schedule for receipt of various types of stores, progressive standardisation
of indenting vocabulary etc. etc.

(iv) Applications for Allotment of Residential Accommodation.

It is one of the interesting features of work in offices that sometimes
information is called for which is not directly required or necessary for
the purpose of the objective with which the organization is charged. We
found that in one of the organizations dealing with allotment of government
residence, the existing procedure svipulated that every government employee,
even if he were already in occupatic.n of government accommodation, should
submit an annual application givit g all the relevant particulars. This is no
doubt necessary when the application is submitted for the first time, but the
important purpose of getting this information annually was to enable the
organization concerned to revise the rent owing to changes that might
occur in the intcrval in the emoluments of the tenant. It was suggested
that it would be enough if information was obtained for changes in
respect of emoluments as they affected the recoverable rent. Under the
existing procedure the changes called for in annual applications were cate-
gorised, classified and put into many registers and this process was repeated
every year though no substantial change had occurred in the particulars of
many tenants, In place of existing registers the system of card indices
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has been suggested which would climinate the necessity of the annual re-
writing of registers and also accelerate the process of allotment,

(v) Somctimes the cxisting Rules and Regulations governing the
conduct of business, result in uncconomic procedures of work because the
circumstances under which the Rules were originally framed have com-
plctely altered.  An instance of this was found in the organization which
dealt with altotment of Government residences. This was the provision for
allowing the tenant of a Government residence an option to ask for a change
of residence.  This led to a considerable amount of infructuous work without
commensurate benelit to the tenants, since cxtensive case-studies showed
that in about 75%, of the cases, changes in residence offered in accordance
with the preferences exercised by the tenants themselves, were not being
accepted by them. This was because the existing Rules permitted the tenant
to repeat his request for a change cven if he had carlier refused the offer
made in response to his own request.  The only penalty he incurred was that
he could not repeat the request for a period of six months. This provision
in the Rules actually accentuated the tendency to apply for 'ch'angc of
residence irrespective of the genuine needs of the tenants and incidentally
added considerably to the cost both in terms of volume of work involved
and the loss of rent as a result of quarters remaining, vacant in the process
of accommodating the variety of requests for change.

An acceptable suggestion made was that the option for change should
be restricted to cases based on economic or other compelling grounds, e.g..
distance, lack of cducational and other facilitics, hecalth grounds, ctc.
Accordingly, it was suggested that Government residential accommodation
be clearly demarcated into various territorial zones within which facilities
of the type referred to above would not be materially different.  After this
the option of ‘change’ could be restricted to change from one zone to
another only. Sccondly, to ensure climination of capricious requests for
‘change’ it was agreed that failure to accept the change offered in responsc
to the tenant’s request should result in his forfeiting his right to a *change’.

(vi) No Objection Certificate.

Another interesting example of work simplification is the procedure
for dcaling with requests from employces for a No Objection Certificate.
Before payment of Pension or Provident Fund is sanctioned, the employce
is required to produce a certificate that no rent dues are outstanding against
him in respect of any of the Government residence he may have occupied in
the past. To be able to furnish this certificate the organization concerned
had to search through a large number of rent cards, collect all the rent cards
in respect of houses occupied by the employee concerned at any time in the
past, scrutinise them, effect outstanding recovery if any and then issue the
certificate. Since ‘rent cards’ had necessarily to be maintained ‘house wise’
and their number is very large, a search for all the rent cards relating to
houses occupicd by a particular person, was a very laborious process which
resulted in considerable delay in the issue of ‘No Objection Certificate’. An
evident solution which readily suggested itself was the maintenance of
occupant-wise cards (or personal ledger accounts) in addition to the house-
wise rent cards, which for valid accounting reasons could not be dispensed
with, But the maintenance of such cards in addition to the rent cards was
likely to result in an almost doubling of the effort necessitating  the
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additional cmployment of about hundred persons. This was considered incom-
mensurate with the percentageof defaulters which constituted hardly 59
of the total number of tenants. An acceptable solution was found in this,
that every time a new rent card was opened for a person who had shifted
from an carliecr Government residence the distinctive number of the old rent
card was jotted down on the new rent card to facilitate back reference if and
when necessary. To climinatc the need for back reference, a suitable table
was suggested to be superscribed on the rent cards themselves so that
any arrcars of rent relating to the earlier house could be carried forward to
the new rent card.

(viiy Utilization of Personnel.

An illustration of high cost personnel being utilised on low cost jobs
because of defective procedures of work was found in an organization
dealing with grant of scholarships. Under the existing method, applications
on first receipt were made into convenient bundles and passed round the
various Sections. Each Section Officer in his turn scrutinised all the appli-
cations in a bundle to pick out those dealt with in his Section and passed
the rest on to other Section Officers. This procedure of sorting was entrust-
ed to senior supervisory staff. An acceptable solution to speedier and
less expensive sorting was found in prominently superscribing on the
prescribed form of application, a check table in which the applicant could
indicate the necessary particulars such as the State of Domicile etc. which
formed the basis of work distribution in the organization. In this way
sorting could be cffected at the very stage of receipt by low cost ‘sorters’.

(viii) Work-content of Jobs.

An interesting illustration of methods analysis leading to reduction of
work-content of jobs was found in a unit of work charged with accounting
work ancilliary to the grant of scholarships. Onc of the items of work in
this unit was the compilation of a list of students awarded scholarship
arranged State-wise/caste-wise/institution-wise. Under the existing proce-
dure, this was compiled from a Register in which relevant entries were being
Jedgerised. The basic record from which this posting was made was a copy
of the Bills sent to this Unit by the Units dealing with the award of scholar-
ships. This annual posting involved a lot of effort. As a result of study of
a large number of copies of the bills which formed the basis of posting it was
suggested that if the object of maintenance of the Register was only to pre-
pare a classified compendium of awards, it would be much more easily
and effectively done if the copies of the bills themselves could be sorted out
and classified instead of being posted into Ledgers. This was actually
tried out in one working season and found to result in a speedier disposal
of work with much less effort.
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EDITORIAL NOTES

Under Shri S8.B. Bapar's editorship for more than three ycars,
this Journal has cstablished its pre-emincnce as a forum for discussion
of problems of public administration in this country. The objectives
have been clearly laid down, and the course set; and the utility of
the Journal to students and practitioners of public administration—
and to the wider public intercsted in public affairs - is no longer in
doubt. The present Editor has thus a somewhat casier task. It will
be his endeavour to maintain the standard sct by his predeccssor.

* * * *

There has been a  remarkable administrative growth since
Independence. With the cxtension of governmental activitics, numer-
ous new agencies have come into cxistence, ranging from the Plan-
ning Commission at the Centre to the Village Level Worke.r in the
countryside. There has been a wealth of expcrimentation, for
instance, in the form of management of public enterprises. In addition,
there has been a great volume of small changes in the pre-Indepen-
dence administrative organisation, often in the shape of improvisa-
tions and adaptations, or shifts of ecmphasis from onc function to
another, for example, from law and order to those of cconomic
development and social welfare. Underlying the changes, there has,
no doubt, becn a sense of direction, determined by a well-defined
political ideology; and the cumulative effect of the changes has been
considerable. Yet, it remains truc that, during the first few years,
the immediate objective and the individual situation determined the
nature of the change, or the character of the new agency that was
brought into being. Latterly, however, increasing thought has been
given to the basic concepts and philosophy underlying the Indian
administrative system, and much rethinking on the more fundamental
issues has been in evidence. To give but a few examples, a great
deal of thought is being given to the accountability of semi-autono-
mous State enterprises to Parliament, and their relationship with the
Central Executive; the problem of democratic decentralization of
authority beyond the level of district administration has been subject-
ed to a comprehensive examination by the Balvantray Mehta Study
Team on Community Development and National Extension Service;
and a Commission of Enquiry (the Pay Commission) has been set
up to examine, among other matters, the principles which should
govern the structure of cmoluments and conditions of service of the
Central Government employees. Qualifications for recruitment to
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the public services have been re-examined by another committee;
there has becn fresh thinking on the importance and _the. nature of
the training of public scrvants; and the place .ot.‘ the §c1ent1st, technq-
logist, economist and statistician in the. gdmlqustratxye strugturc. is
being re-determined.  The issuc of Administrative Tribunals is being
raised not at the academic level as in thf: past, but as a matter of
practical importance; and a public dlSCUSSIOI‘l.l§ in progress as to Fh.c
precise content of the accepted idea of political ncutrality of civil
servants. . o '
With morc than ten years of practical experience, it is right
that there should be fundamental rethinking on the basic problems

of public administration, and this Journal will be glad to further this
process by lending its columns for a critical discussion of those

problems.

—L.P. Singh



RECENT TRENDS IN PUBLIC ADMINISTRATION
IN INDIA

I. Services Organisation, Recruitment and Training

The trends towards strengthening and stabilisation of the existing
administrative services, creation of new functional cadres, broad-basing of
training programmes and improvement of recruitment procedures continued.
In order to ensure that there is no deficiency in any of the State cadres by the
end of the Sccond Plan, the Central Government has fixed the minimum
quota for annual recruitment to the Indian Administrative Service at 70.
About 45 out of the 102 new recruits to the LAS., under the recent Special
Emcrgency Recruitment on the basis of the open competitive examination
held in December 1956, will undergoa training course beginning in Simla
carly in Junc; the remaining will proceed for field training.  In view of their
previous experience, the period of training will be shorter (about 6 months)
as compared to that of dircct recruits sclected annually from the age cate-
gory 21-24.

The Central Government has also approved of a proposal to set up
a National Academy of Administration. In addition to giving professional
training to direct recruits to the LAS. and the refresher course at present
provided at the LA.S. Staff College, Simla, the Academy will provide a
common ‘*background and foundational’ course for dircct recruits to the
All-India and Class 1 Central (non-technical) Services. It would be for
the first time that the direct recruits to the Class I Central (non-technical)
services will be put through a foundational course of study and training
designed to develop in them an appreciation of the constitutional, economic,
social and administrative framework within which they are to function.
The fact that the foundational course will be common will help to develop
among recruits to different services a feeling of belonging to a common
public service, and a broadly common outlook. In due course, the separate
training programmes for the various services also may be concentrated in
this National Academy of Administration. The Academy may also arrange
short courses, seminars, conferences cte. lasting for a week to a month for
the benefit of more senior officers—ordinarily those with about 15 years of
service.  These courses may deal with the higher problems of government
or with special subjects, for instance, Planning, Fiscal Policy, Social Secu-
rity, Inter-Departmental Co-ordination, ectc., suitable for scnior officers.
Some of these courses may be so arrangedas to be useful for technical as well
as administrative officers.

The trend towards the creation of functional cadres has received
further impetus with the sanctioning of new cadres of a Central Infor-
mation Service for manning posts in the Press Information Bureau. News
Division of All India Radio and the Publications and Research and Reference
Divisions of the Ministry of Information and Broadcasting; and a Supply
Service and an Inspection Service under the Director-General of Supplies
and Disposals. A Central Health Service is in the process of being constitut-
ed; rules have been framed for the proposed Central Legal Service, and
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recruitment is under way for the Central Industrial Management Pool.
Selection of officers for the Central Administrative Pool has been finalised
and the Pool is expected to formally come into being in near future. A
Cabinet Committee is at present working out the blue-prints of Economic
and Statistical Services. The Central Government is preparing an all-
India pancl of names for all fresh appointments of High Court Judges;
the new policy is designed to ensure high quality of personnel recruited, as
also to help in ensuring that at least a third of the total number of judges of
High Courts come from outside the State concerned.

In Andhra Pradesh, the State Government has constituted the personnel
of the Treasury and Accounts organisations in the Andhra and Telengana
areas, (except those of the Accounts organisation in the Electricity Depart-
ment), into separate gazetted and non-gazetted services with uniform scales
of pay and other conditions of service. The new gazetted service will be
known as the “Treasury and Accounts Service’” and non-gazetted service
as the “Treasury and Accounts Subordinate Service”.

Recent discussions in Parliament on the annual report of the U.P.S.C.
centred round the desirability of improving the educational standards of
candidates taking competitive examinations, importance of enlarging the
scope of public service commissions to cover recruitment to the autonomous
public scctor and the need for caution in the use of the personality test.

Followi.ng the lead given by the Centre in the matter of the liberalisa-
tion of recruitment policies, the Kerala Government decided to throw
open public appointments to ex-convicts. The State Government holds
that such ex-convicts as by their disciplined life in prison and by their
subsequent conduct, have proved that they have been completely reformed,
should not be discriminated against for purposes of appointment to Go-
vernment scrvice on grounds only of their previous conviction. The prin-
ciples on the basis of which these appointments are to be made have been
laid down in consultation with the State Public Service Commission.

11. Manpower Planning

Suitable machinery for the organisation of manpower studies (men-
tioned in the last review) and for the consideration of manpower problems
is being gradually built up in the States. Almost all the State Govern-
ments and the Central Ministries have designated Manpower Officers.  Some
States have set up Cabinet Committees on Manpower ; others have establish-
ed Officers” Committee; and some have set up both. The Officers’ Com-
mittees are in the nature of steering groups on which all departments con-
cerned with manpower problems are represented. There also exists at the
official level, a steering committee at the Centre, and a Cabinet Committee

on Manpower.

Increasing attention is now being paid to manpower planning for the
Third Plan and for long-term needs. The Perspective Planning Division
of the Planning Commission is making some ‘normative’ studies to work
out broad dimensions of long-term manpower requirements for major sectors
of the national economy. The Planning Commission has agreed that
training programmes during the remaining period of the Second Plan
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should be i .
program;::ssomTeﬁear(l:% not subjected to the normal pruning applied to other
to prepare estimatcs of‘mmlssmn has also suggested to State Governments
hended, on an a;1 ho bm{lnpowcr requirements, where shortages are appre-
training facilities co ¢ basis so that top priority may be given to increase
Plan. The overall trrcrltiih?]ndm‘g]y during the remaining years of the Second
manpower needs for the ﬁ:rl(; tp(;ﬂ:]clatc expansion of training facilities to

The Firs N,
vened in Nc\l:bll)gﬁin(&: ;\IIC:“%Y'S%((; bM“”Dowcr Officers, which was con-
considered the problem f; ! ln ? Dy the Central Manpower Dircctorate,
ments for and the sour N f“‘.‘?“‘l approach to the assessment of require-
Second and 'I‘hir(fl)]l-“aﬁs 9 ’dgﬂcrcn't categories of trained personnet for the
States in regard fo l‘;“\s“f‘ also reviewed the progress made in the different
and training l'()Y:“ ¢ ‘L‘slubhshmcn( of manpower organisations, studics
programmes ﬁql()ﬁld‘lulflﬁﬁ.‘ It rccmnmcndcq that the progress of training
execution - Sll;dicq N leuiwewcd at regular intervals to ensure their timely
quuircmc’mq du1:i1.1 '10;1 ( )c_l.mdcrlukcn in all States for assessing manpower
training prd <! g:‘l e Third P‘Iun and carly action taken for stepping up
senion ofﬁcc{r;e‘ m'lt]}%‘ .luzd the Statc Manpower Officers, who are usually
Wh()le-time'u;ﬁ(:w ;ﬁot ier heavy responsibilities, should be assisted by a
ed that Stagc G rofficer, w‘hcrc necessary.  The Conference also recommend-
rate, a report overnments should send, to the Central Manpower Directo-
manpower dal‘wt(iry year on the progress of manpower planning; the
b to the La thus collected will be shifted in the Directorate and put

p e Cabinet Committee on Manpower.

nel atEffroxrts 1n’ the direction of the utilization of trained technical person-
of the Ecscngl abroad arc being stepped up. The National Register Unit
four dis Oltmc_l of Scientific and Industrial Research has reccntly published
regar dinec ([)TICS which contain valuable‘ and comprehensive reference data
busincsqu n.dl'[l‘n scientists, technologists, engineers, medical personnel,
such (ifra ministrators, accountants and others in foreign countrics. More
Indiars g%tor'l:'ls will be issued as further information is collected about
departhqcmrqo‘l' y tl"h.c purpose of the dwcclpncs is to assist Government
ete.. in fm(ii’nm Il'lsirllal organisations, educational and techaical institutions,
utilization Ofg“ugl y qualified personnel, and also to help in the proper
qualifications jrchtramlr]g and expericnee of persons with high foreign
employers, index car dl'l'}lt.hus‘ also circulated, both to individuals and
in India; ,CmPIOymen: e;:(':hrcglstratlon of scientific and technical personnel
tion of these cards. anges arc assisting in the filling up and collec-

III. Salary Scales, Conditions of Work, etc.

In a recent judgment relating to the decisions
i - of the Wage Board,
i‘,;f‘sigl‘,‘jf:d “"ge" the Working Journalists (Conditions of Segrvice) and
backeroung s ovisions Act, 1955, the Supreme Court has clarified certain
Conss ha: le};leS‘ about the general concept of Minimum Wages. The
would haveTP baSlfSCd that whereas the bare minimum of subsistance wage
the statut oi 0 be fixed irrespective of the capacity of the industry to pay,
In Keval | l}l'elglmrlrium wage postulates the capacity of the industry to pay.
rayana Iye ay Revision Committee, presided over by Shri R. Sankarana-
yer, a retired High Court Judge, has recommended revised and
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;'tm&esdspay scales for gazetted and non-gazetted officers in the whole state.
living i ‘:jggested that dearness allowance should be linked to the cost of
has alsn beX. An improvement in the present minimum scale of Rs. 25-35
Rs. 1 0%0 een suggested, while the maximum pay has been generally kept at
eﬂ‘i-c ie’n r The Committec has also reccommended measures for increasing
in ¢y, for avoiding discontent on account of stagnation, and for remov-
Sugb aC‘;OmOI.lcs. The Madhya Pradesh Government has set up a Cabinet
Mi -Commiittee to review the question of salaries and allowances paid to
S inisters and Deputy Ministers, and the Speaker and the Deputy
peaker of the Legisiative Assembly in the State.

Thg question of affording suitable relief to pensioners has also attract-
ed attention in recent months. While the Central Government 18 reported
to be considering a proposal for increase in pensions of the retired civil ser-

vants who have obviously not benefited from the recent concessions, the
Assam Government sanctioned, with effect from April 1958, an additional
temporary increase of Rs. 10 p.m. in all civil pensions below Rs. 300, in addi-
tion to the cxisting rates of temporary increase admissible on small scale

pensions.

Considering the hardship caused to families of non-gazetted Govern-
ment servants who die while in service, due to delays in the settlement of
their claims for compassionate gratuity or death-cum-retirement gratuity,
the State Government of Mysore has authorised Heads of Departments
to sanction an advance equal to two months’ pay on the basis of the pay last
drawn, subject to a maximum of Rs. 500, if the family concerned has been
left in indigent circumstances and is in immediate need of financial

assistance.

At the Centre, the welfare organisation, which is gradually coming up,
with a Chief Welfare Officer in the Ministry of Home Affairs, has recently
initiated an enquiry into the living conditions of Central Government
employees; steps have also been taken to organise recreational facilities,
The organisation will collect and maintain complete data about the name,
nature of employment and salary of each employee; but data will be assembl-
ed about living conditions only on a sampling basis. The Rajasthan Go-
vernment has decided to set up two separate staff Councils in respect of the
Secretariat staff—one in respect of Ministerial staff and the other in respect
of Class IV employees. The Councils will be advisory bodies to consider
any of the matters relating to the conditions under which the members
of stafl are required to work. The Government of U.P. has decided to
award tokens of appreciations and medals each year to Government ser-
vants for work of exceptional and outstanding character. For this purpose,
a sum of Rs. 500 has been placed at the disposal of every Head of Depart-

ment, except in certain cases.

In matters of employees’ conduct, the Central Government proposes
to amend the conduct rules to provide for action against employees even
after retirement on grounds of negligence of duty or corruption. The
State Government of Mysore has issued fresh instructions reiterating that

Government servants cannot make representations through their relatives,
non-officials, or members of political parties.
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The Jammu and Kashmir Government has promulgated the J. & K.
Civil Services (Disciplinary Proceedings Tribunal) Rules, effective from
March 1, providing for the appointment of a Tribunal with a single member
of the rank of a District and Sessions Judge or one who possesses qualifica-
tions under the State Constitution for being appointed as a judge of the
High Court. The cases to be referred to the Tribunal shall be those (1)
relating to Government Servants of gazetted rank in respect of matters
involving corruption in the discharge of their official dutics: and (2) all
appeals or petitions to the Government against orders passed on charges
of corruption and all disciplinary cases in which the Government proposes
to revise original orders passed on such charges: but in the latter case the
orders, ctc., may not be referred to the Tribunal.

IV. ‘O & MW

The drive towards economy and the trend towards administrative
reorganisation are gradually stimulating rethinking of the basic concepts
underlying the pattern of O & M work evolved in India during the last 3
years. The techniques of work study have been applied successfully to
office organisation and management by the Special Rcorganisation Unit
of the Economy Division of the Union Ministry of Finance; an account
of this pioneer work in India is given elsewhere in the Journal. A six-
week course in Work Study was organised recently by the S.R.U., in co-
operation with the Central O & M Division; it was attended by about 10
Section Officers. Instruction was imparted mainly by group discussions
and practical assignments. Problems actually encountered by the S.R.U.
in Work Studies conducted by it were given to the trainces as practical
problems for finding a solution. A Committee of Officers, set up by the
Central O & M Division, is at present engaged in a survey of the Pilot Section
Scheme which was launched as an experimental measure in September
1956; the object of this scheme is to avoid unnccessary noting and move-
ment of papers and to make Junior Section Officers directly responsible
for disposal of work, unaided by any dealing Assistant.

The recent Report of the Estimates Committee on the functions
and organisation of the Planning Commission has raised the question of
the exact role of staff agencics. The Committee has observed that the
Planning Commission is not just an advisory body but an additional autho-
Tty to be reckoned with—a feeling which has grown in consequence of the
present responsibilities of the Commission in matters of allocation of re-
sources and fixation of prioritics. The Committee is opposed to any fur-
ther association of the Prime Minister and other Union Ministers with the
Planning Commission; it feels that the co-ordination with the Cabinet can
be maintained by a representative of the Commission attending the meetings
of the Cabinet when a matter of intercst to the Commission is to be consider-
ed. The Committee considers that part-time employment of officers of the
Central Ministries in the Commission’s office militates against freshness
of outlook and independence of judgment. While appreciating the work
of the C.O.P.P., the Committee is more favourably inclined towards the
type of external evaluation at present undertaken by the Programme Eva-
luation Organisation of the Planning Commission.

c The economy drive has resulted in a saving of Rs. 13.86 crores at the
entre, a portion of the saving having been effected by curtailment of the
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existing schemes and abandonment of new projects. In Andhra Pradesh,
in pursuance of the proposals of the Economy Committee, the State Govern-
ment has decided that the number of departments in the Secretariat should
be reduced by two and the posts of two Secretaries to Government and four
Deputy Secretaries should be abolished. 1t has also decided to abolish
the Social Welfare and Labour Department and to combine the Departments
of Health and Local Administration. The Assam Government has re-
allocated the subjects as between the various Secretariat Departments on
the basis of ‘coherent missions’. The list of subjects has been reviewed so
as to constitute new Departments, cach dealing with a closely allied group
of subjects. The review has also led to a more equal distribution of work
loads.” It has also decided that as far as possible, one Secretary should
report to one Minister only. In the past one Secretary had often to serve
as many as three or four Ministers. The Assam Government has also
appointed a Cabinct Sub-Committee under the chairmanship of the State
Chief Minister to ensure high-level attention to improvement of adminis-
tration. In Kerala, the Secretary, Administrative Reforms Committee,
has been asked to examine and report on the possible measures of economy
in the administration. A Sub-Committee, consisting of the Chief Minister
and the Finance Minister, has been constituted to consider the proposals
submitted by the special officer and pass orders on them quickly.

At the Centre, the Ministry of Education is being reorganised to
ensure better co-ordination, speedy and effective implementation of various
educational schemes under the Second Five Year Plan, both in the State
and Central spheres. The rcorganised Ministry will have 8 Divisions.
As a result of the reorganisation, educational Divisions dealing with the
stages of education proper will not be burdened with executive functions and
miscellaneous items of work. The three Divisions, viz. Elementary & Basic
Education, Secondary Education and Higher Education & UNESCO will
have specialised staff working mainly on developmental schemes, gather-
ing technical knowledge and organising research which may be necessary
for the implementation of the Plan schemes and for the formulation of
subsequent plans. The Ministry has also recently set up a National Com-
mittee on Women’s Education under the chairmanship of Shrimati Durgabai
Deshmukh. The Committee’s terms of reference include measures to make
up the leeway in women’s education at the primary and secondary levels
as well as methods of encouraging a larger number of women to go into
vocational trades.

V. Community Development and Local Government

With the approval of the revised programme by the National Develop-
ment Council, Community Development enters into a new phase of expan-
sion and stabilisation. The revised programme makes no distinction between
the national extension service and community projects. The community
development programme will now be divided into two stages, each lasting
five years. During the first stage, the schematic block budget will be of
Rs. 12 lakhs; and during the second, of Rs. 5 lakhs. A pre-extension period
of one year will precede the first stage, primarily for purposes of commenc-
ing agricultural production programme. Instead of the entire rural area
being covered by the end of the Second Plan, the last set of blocks will
be allotted in October 1963. The Central Committce on Community
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Development recently recommended a new pattern for the block develop-
ment programme with the village panchayat, co-operative and school as
the base, together with a statutory body at the block or district level with
full responsibility for planning and implementing the programme. Action
is also afoot to ensure that the implementation of the programme is not
held up due to shortage of trained personnel. The Ministry of Commu-
nity Development has started shortly a Central Institute of Study and
Research in Community Development at Mussoorie; the Institute will hold
short reorientation courses for key administrative and technical per‘sonnel
engaged in the field of community development; Members of Parliament
and of State Legislatures and public men may also participate in these

courses. The Institute will later have a full-fledged research wing to
examine practical problems.

In U.P. the State Government has abolished District Boards and
promulgated an ordinance providing for the cstablishmgm of Antarim Zila
Parishads (interim District Councils), which will combine the functions of
district planning committees and district boards. In Madras, the'Go-
vernment has passed orders constituting District Advisory Committees
to advise the Special Officers in regard to their respective district boards.

The Bombay Government has modified the constitution of the _State
Council for Panchayats to provide that the Deputy Minister for Village
Panchayats will now be the Vice-Chairman and a lady member and a member
of the Scheduled Castes interested in village panchayat work will also be
nominated by Government on the Council. This will increase the number
of non-official members from 19 to 21. The constitution of the Divisional
Councils for Panchayats has also been amended to provide for the nomina-
tion of one member of the Backward Classes conversant with the working
of village panchayats. Legislation is being undertaken to unify the different
laws relating to village panchayats in force in the State.

At the Centre, the draft Model Act for Gram Panchayats has been
finalized and printed. The draft Model of the Municipal Act is under

print and the draft Model of the District Board Act is still under prepara-
tion.

A recent survey of the borrowings and investments of local authorities,
made by the Reserve Bank of India, has revealed that the percentage of total

investments to total debt has arisen from 77 per cent in 1951 to 83 per cent
in 1957. Total income of all local authorities included in the survey amount-
ed to Rs. 99 crores in 1956-57 and to

tal expenditure to Rs. 100 crores, show-
ing an increase of Rs. 31 and 47 cr

ores respectively since 1951-52. Taxes
formed 32 per cent, borrowings 14 per cent and Government grants 5 per
cent of the income in 1956-57. “‘Administration” formed 12 per cent of the

total expenditure in 1956-57; water supply, drainage, etc., 19 per cent; and
roads and buildings, 7 per cent. The Survey covered 54 local authorities
consisting of 39 municipalities, 11 city corporations and 4 port trusts.

A recent significant development in t
of a National Conference on Communi
May 20 to 24. This Conference,
ment Commissioners’ Confere

he field has been the convening
ty Development at Mount Abu from
which, in effect, was the Seventh Develop-
nce, also included representatives from all
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development departments of State Governments and from all Central Minis-
tries concerned with development work.

o] - yamme Evaluation Organisation, on t_he
: 'Thc F gﬂ: c]{o%)r?:l:n(i,tfytgiwgggmcnt and the national extension servgct:e
N o . has revealed that the population covered by the comm‘umhy
Block s, on n average, 25 per cent higher than the prescribed figure; t 3
s ?n'ﬁ covered by the Gram Sevak is also 25 per cent h’ngher an
pumber of o ag,ctﬁ n too large. 1t has been noticed that people’s partici-
its area of:]gper‘;;omc block-period moves towards its end. The shgg‘talllge
P bl dcumcsnn.c] continues and block devclopment officers of.:} dlg er
o _bl.ockhpersct) resent will be nceded for the success of the revx;sie Il)ro-
e anl? o )inmended that stress should be laid on .the‘hevl%ol;))-
Sent of "fﬁ: work in fields besides agriculture, specialists s oud the
vl i‘x‘fimlinistrative work, contact between the block specxalﬁgt anf d:
1222:"’11«‘18:‘,“2 gt]muld be developed and the procedure for making fun
available to the block simplified.



INSTITUTE NEWS

Fourth Annual General Body Meeting

At the fourth annual meeting of the General Body of the Institutc,
held on April 5 at Sapru House, New Delhi, Shri Jawaharlal Nehruo was
unanimously elected President of the Institute for the year 1958-59. The
meeting also passed the annual accounts and adopted the annual report,
‘or the year 1957.

Flections to the Executive Council

As required under Rule 14(5) of the Rules of the Institute, elections
o 8 vacancies in the membership of the Executive Council were held in
February-March. The following persons have been elected to the Council
‘or a period of 4 years.

1. Shri C. D. Deshmukh Chairman,  University  Grants
Commission.

2. Shri V.T. Krishnamachari Deputy Chairman, Planning Com-
mission.

Shri A.D. Pandit Chief Commissioner, Delhi.

4. Shri S. Ranganathan Secretary, Ministry of Commerce
and Industry.

5. Prof. S.V. Kogekar Principal,  Fergusson  College,
Poona.

6. Shri P.R. Nayak Commissioner, Delhi Municipal
Corporation.

7. Shri N.H. Athreya Director, Modern Management
Council, Bombay.

8. Shri Jai Prakash Jain Department of Civil Aviation,
Ministry of Transport & Com-
munications.

| New Editor for the 1.J.P.A.

Shri L.P. Singh, 1.C.S., Member-Secretary, Central Pay Comnmission,
has been selected by the Executive Council of the Institute as the Editor of
the Indian Journal of Public Administration in place of Shri S.B. Bapai
who has joined the United Nations Secrctariat. Shri L.P. Singh was
Chief Secretary to the Government of Bihar from 1948 to 1956 and was
appointed in September 1956 as Officer on Special Duty in the Union Ministry
of Home Affairs to conduct an enquiry inlo the organisation ctc._of the
All-India and Central Services —a position which he still holds. Shri Singh
has also been the Director of the Central Directorate of Manpower $ince
its inception in November 1956.
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Election of Honorary Treasurer

The Executive Council, at its meeting held on April 6, elected Shri S.
Ranganathan, 1.C.S., Secretary, Union Ministry of Commerce and Industry,
as Honorary Treasurer of the Institute for a period of two years.

Election of Chairman and Co-option of Members of the Executive Council

The Executive Council also re-elected Shri V.T. Krishnamachari as
its Chairman and co-opted Shri N.V. Gadgil, Shri G.L. Bansal and Shri
L.P. Singh, 1.C.S., as members for the year 1958-59.

Essay Prize Competitions

Ninc entries were received by the Institute for the Public Administration
Essay Compctition, 1957; the essays werc scrutinised by a Committee of
three Judges, consisting of Prof. Phillips Bradley, Head, Department of
American History and Institutions, Indian School of International Studies,
Shri N.K. Sidhanta, Vice-Chanccellor, Calcutta University, and Shri C.S.
Venkatachar, L.C.S. (retd.), formerly Secrctary to President. The Judges
considered that none of the essays merited the first prize (Rs. 1,000); and so
two second prizes (each of Rs. 500) were awarded as follows :

(1) Shri N.K. Bhojwanti, Secretary, Depart- “The Problem of Ad-
ment of Parliamantary Affairs. ministrative Tribunals.”

(2) Dr. Igbal Narain, Lecturer in Political *“‘Some Aspects of the
Science, Agra College, Agra. Management of Public
Enterprises.”

The prizes were handed over to the recipients by Shri Jawaharlal
Nehru, the Institute’s President, at the time of the Fourth Annual General
Body Meeting on April 5, 1958.

The Institute is also glad to announce a second Essay Competition.
The subjects for 1958 competition are : (a) Present-day Administrative
Practices; (b) Problems in Public Administration; (¢) Comparative Studies
in Public Administration; (d) Historical Aspects of Public Administration;
and (e) Problems in the Theory of Public Administration. The essay adjudg-
ed best will carry a prize of Rs. 1,000. A second prize of Rs. 500 may be
awarded for the second best contribution.

The essay is to be submitted (in English) under a nom de plume on the
outside, and should be of approximately 10,000 words. The full name
and address of the competitor should be given on a separate sheet of paper
and enclosed in a sealed envelope bearing the nom de plume on the outside.
In assessing the essay, the Judges will consider both the substance and
suitability for publication. The awards will be given at the Fifth Annual
Meeting of the Institute to be held in April 1959. Closing date for the
Competition is December 31, 1958.

Study Teams and Projects

The Institute has set up, in co-operation with the Town Planning Orga-
nization of the Ministry of Health, a joint Study Team on Deconcentration
of Government Offices in Delhi. The problems to be studied include :
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controllable is the concentration or deconcentration of the Union’s
Ellc)tilx-lli(t)i?s, overall or by particular functions? (2) What wc_)uld be the specific
effects of a given level of concentration or deconcentration upon (a) The
Union Government, and (b) the planning entity, Delhi? (3) V.V}.lz}t should
be public policy concerning the volumes or types of Union activitics to be
carried on in, or away from Delhi ?

The descriptive study of the structure and functions of the various
Ministries and departments of the Central Government, entitled ‘The Orga-
nisation of the Government of India’, will be published shortly by the Asia
Publishing House, Bombay, on behalf of the Institute (price : Rs. 15).

The proceedings of the Seminar on Administrative Problems of State
Enterprises in India, held in December last, have already been published
by the Institute itself (price : Rs. 2.25); work has recently been started
for the preparation of monographs on selected problems of public enter-
prises.

Conferences and Seminars

The Second Annual Conference of the members of the Institute was
held at Sapru House, New Delhi, on April 5, in two sessions. The first
session on ‘The Pattern of Rural Government (from the Village to the
District level)’ was inaugurated by Shri V. T. Krishnamachari, Deputy
Chairman, Planning Commission, and Chairman of the Executive Council
of the Institute.

The session on ‘Administrative Problems of State Enterprises’ wa s
inaugurated by Shri Manubhai M. Shah, Minister for Industry, Govern-
ment of India,

A Seminar on ‘Im proving City Government’ is being convened by the
Institute at Bangalore in September next. It will be attended by repre-
sentatives of Central and State Governments and municipal corporations
and important local bodies, university professors, and other experts in the
field. The agenda for the Seminar, which will be directed by Shri P.R.
Nayak, 1.C.S., Commissioner, Delhi, Municipal Corporation, will include :
(1) Relations between the Executive and the Deliberative Agencies; (2)

Finances and Functions; (3) Public Participation; (4) Development and
Redevelopment of Cities. P P @ P

First Regional Conference on Public Administration, Philippines

_The First Regional Conference on Public Administration was held at
Manila (Philippines) from June 7 to 21. The main objective of the Con-
fgrencq was to promote the adoption of appropriate and adequate admi-
nistrative systems and practices intended to advance the economic and social
development of the region. The agenda of the Conference included
(1) Administration of economic and social planning and programmes (central
and local governments); (2) Education, recruitment and training for the
Public Service (central and local governments); and (3) Proposals for the
creation of a permanent institution of public administration in the region.

The Government of India sent a delegation consisting of Prof. V.K.N.
Menon, Director, LLP.A., (Leader); Prof. M.V. Mathur, Head of the
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Department of Economics, University of Rajasthan; and Shri B.N. Tandon,
1.A.S., Under Secretary to the Government of India, Central Pay Com-
mission. Prof. Menon also represented the International Institute of Ad-
ministrative Scienees.

LILA.S. Round Table, Liege

As previously announced, the [.I.A.S. will hold its 1958 Round Table
at Liege, Belgium, in the new Palais des Congres, from June 27 to July 3.
The Institute wil! be represented at the Round Table by Prof. V.K.N. Menon,
the Director; Shrimati Dr. Seeta Parmanand, M.P.; and Shri R.C. Dutt,
I.C.S., Establishment Officer to the Government of India.

The Building Programme

The construction of buildings for the Institutce’s Offices, Library and the
School have made further progress. The School is likely to start functioning
with effect from October 23, by which time the buildings will be ready for
occupation. The Government of India has also approved the construction
of an Assembly Hall with sitting accommodation for necarly 600 persons.

Mysore Regional Branch

Dr. H. Dietmar, Gonsul-General for Federal Republic of Germany
at Bombay, addressed on May 1, at Bangalore, the members of the Mysore
Regional Branch on ‘Administrative Structure of the Federal Republic of
Germany'.
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Third and subsequent Plans, unlike the present situation during the Second
Plan. The growing need for higher research in various bfanches of engi-
neering and technology and provision of adequate and suitable personnel
for this purposc should also not be neglected at any stage.

(if) There is not any special justification for the continuatign of the
Dircctorate of Manpower under the Mlms‘try of Homc Affairs. The
Dircctorate of Manpower is more concerned with the Ministry of Education
and Scientific Research than with the Ministry of Home Affairs and the
feasibility of its transfer to the Ministry of Education and Scientific Re-
search may be examined.

6. (i) New institutions should be ppcned ip.s'uch places as will ensure
a reasonably even distribution of educational facilitics throughout the coun-
try.

(i) New institutions and courses should be established only when
there is a real and urgent nced for them.

(iif) The proper conditions for recognition, standards of equipment
and qualifications of tcachers may be strictly enforced in private engineering
colleges and polytechnics which have cither been established or are proposed
to be established.

(iv) A uniform procedure of holding competitive entrance ¢xamina-
tions with aptitude tests should be introduced for all technical and engineer-
ing institutions run by Government and Universities.

7. In view of the general shortage of technical personnel, the feasi-
bility of increasing the age limit of retirement of such personnel should
also be examined.

§. () In order to remove any fecling of discontent amongst the
teaching staff and also to ensure that the best talent is _attracted to the
teaching profession, the question of salary scales in educational institutions,
at present under consideration of the Al India Council for Technical Edu-
cation, may be finalised carly and suitable steps taken to gradually improve
the pay scales of teaching staff in engineering and technical institutions.

(if) The Committee was told that decisions and steps taken by the
Central Government in the matters of upgrading of pay scales in technical
institutions were not generally followed up by State Governments. Thijs
amounted to their virtual nullification. The Central Government should
either take the State Governments into confidence at the time of taking any
major decision which would affect them or be prepared to assist them
financially 1o the exlent warranted by the reform in view of the States’
meagre financial resources.

(iii) The feasibility of extcnding the retirement age of teacl}erS,
especially in engineering and technological institutions, may be examined
to relieve their shortage.

(iv) Efforts may be made to secure the services of part-time teachers
from the industry to relieve to some extent the existing shortagq of qualified
teachers. In view of the rapid development of scientific techniques that is
constantly taking place, part-time training courses should have a definite
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should be examined in the context of other pressing needs of technical
education in the country. In the meantime there does not seem to be any
justification for making additional commitments in_regard to the develop-
ment schemes of the College; these should be left entirelyin the hands of the
private enterprise in the country.

IV. Practical Stipends Scheme

1. Practical training was provided only to 6% and 37 of the total
number of graduates and diploma-holders respectively passing out of the
engineering technical colleges. during the years 1950 to 1956. There is no
progress from year to year. Government should review the entire position
in regard to the working of the Scheme with a view to securing additional
number of seats for graduates and diploma-holders. Tt should be the
ultimate endeavour of Government to provide practical training to every
student either before or after his passing out from engineerng and technical
institutions.

2. Out of the total amount of Rs. 23.64 lakhs spent on the Practical
Stipends Scheme, the contribution made by the training estabhghments was
only Rs. 4.67 lakhs, i.e. only 19 per cent of the total _expendlture on the
Scheme. Vigorous steps for enlisting more substantial support of the

industry are called for.

3. The feasibility of more active participation 'by publ'ic under-
takings in the practical stipends scheme should be examined in view of the
gradual increase in the number of public undertakings.

(B) 15th Report

1. There should be some agency in the Government of India to take
anoverall and comprehensive view of the various aspects and stages of tech-
nical training imparted by the different Ministries, making it possible for
trainees to derive the maximum benefits of the schemes without much addi-
tional cost. Prima facie there is scope for rationalisation, standardisation
and integration of existing training facilities.

2. The feasibility of transferring the training programme of the
Labour Ministry to the new Ministry of Education and Scientific Research,
under the All India Council for Technical Education, to secure better overall
co-ordination, should be examined.

ESTIMATES COMMITTEE, 1957-58. 20th Report (Budgetary
Reform). New Delhi, Lok Sabha Secretariat, iii, 49p.

The main observations and recommendations of the Committee are
as follows :

I. Improving the Present Form and Content

(a) General

(1) Great changes have taken place in foreign countries in the
concept of Government budgets and financial administration.
In under-developed countries, the budget has become an
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i i ithin the Demands for
-plan expenditure and estimates within t
réorgrﬁlsa andp other documents accompanying the Budget,
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(¢) Public Enterprises
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results.

ili i ivities of the
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Government.

Loans and Grants to States
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they have been made, etc., should be brought out along wi e
budget.
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(e) Defence Estimates

It is felt that the form of the Defence Service Estimates requircs
to be completely reviewed so as to show separately expenditure
relating to various units, institutions, inter-Service Organisations,
etc., and t.hat they should contain more information than at pre-
sent, consistent with the requirements of the security of the coun-
try. Such a review would have to be undertaken by the Minis-

griefsf of Finance and Defence in consultation with the Chiefs of
taff.
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be divided into suitable parts to facilitate a proper under-
standing and appreciation of the budget. The first part may
divide the activities of the Ministry into broad objects
and programmes of expenditure and might eventually corres-
pond to the performance-cum-programme type of budgeting
for each Ministry. The second part might give the items on
which the expenditure in the budget is proposed. These
need not be given in such detail as at present. For facility
of administrative control and accounting the details which
would be necessary might be included as an Appendix to
the volume. This re-arrangement in the existing budget

IIl. The Basic Budgetary Reforms
(@) Performance-cum-Programme Budgeting

documents may be given effect to as early as possible,
(¢) Functional and Economic Classification of the Budget

(1) At present the budget documents invariably do not contain
data on physical targets and accomplishments of various
budget allocations and under various schemes, at any rate,
to the extent necessary for assessing expenditure in terms of
services planned for and actually rendered. The Explana-
tory Memoranda no doubt give broad details of expenditure
schemes but even they do not enable a proper appreciation
of the expenditure to be made. Further, the annual reports
of the Ministries, which contain considerable information
relating to the working of the Ministry and the schemes
undertaken by them, do not also attempt any exposition of
the expenditure in terms of the physical targets or accom-
plishments. It is desirable that programmes should be
clearly correlated with the budget or revised estimates and
performance with expenditure in the budget documents
and particularly in the Annual Reports of the Ministries,

(2) The performance-cum-programme system of budgeting
would be ideal for a proper appreciation of the schemes and
outlays included in the Budget, especially in the case of large-
scale developmental activities. The performance budgeting
should be the goal which should be reached gradually and by
progressive stages without any serious budgeting dislocation.
It is to be hoped that the experiment towards performance
budgeting on a selective basis in order to supplement the
traditional budget would be expedited and that the 1959-60
Budget would contain concrete results of it at least in the
case of selected Ministries or projects.

(b) Re-arrangement of Budgetary Documents

To give effect to the various suggestions made earlier it would
be necessary to rearrange the budget documents suitably so
that while on the one hand they focus attention on essentials such
as programumes, activities and performance, at the same time they
do not render administrative or appropriation control difficult.
As a first step in this direction, the budget documents relating to
a particular Ministry such as Demands for Grants, Explanatory
Memoranda and the Annual Reports may be brought out in
a single volume. This volume in respect of each Ministry may

(1) The budget is broadly divided into capital and revenue tran-
sactions. The classification followed for the purpose is
stated to compare favourably with most advanced countries.
A separate Book of Demands for Grants on capital accounts
is brought out as one of the Budget Documents. In the
re-arranged set-up of the Budget Documents a consolidated
statement of capital transactions would still be necessary.
But it would be advantageous if it could be split up into
various types of capital expenditure, such as increase of
assets, reduction of liabilities, investments, capital formation,
etc., as also their net effect on the economy.

(2) Ttis necessary that there should be some sort of a functional
classification of Governmental expenditure so as to focus
attention on the various functions of the Government and
their relative importance. 1t would be necessary to broadly
group the various activities of all the Ministries in sucha way
as would enable an understanding of the diverse activities
of government on which expenditure is incurred by various
organisations and Ministries.

(3) For an economic classification to be really useful it would have
to take into account the expenditure and proposed outlay on
various functional activities in the entire country, i.e., Central
and State budgets, the autonomous and other Government
undertakings and the private sector also. It is necessary
therefore that a beginning should be made in analysing the
State budgets and of the autonomous and other under-
takings and that effective steps should be taken for the
purpose.

(d) The Financial Year

(1) The present financial year commences on the Ist of April
and ends on 3ist March. The suitability of the financial
year to Indian conditions has necessarily to be determined
by such considerations as administraive convenience, better
predictability of revenues and efficient execution of budget,
The present arrangement, due to the break of the monsoon
in a month or two after the passing of the Budget, tends to
result in a rush of expenditure towards the end of the financial
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year; it also results “in waste of national manpower in that
it ties down the nation’s representatives ncarly 750 in number
at the Centre alone—first for a three months’ session for the
discussion and voting of the budget and then for another
three months because of the onset of the monsoon, thus
preventing them from touring their constituencies and meet-
ing the public.”

These and other difficuities can be overcome by changing the
financial year to commence on the Ist of October. The
monsoon months from June to August may in that case be
utilised for the penultimate and final stages of the preparation
of the budget. As the works season will almost be over by
the time the preparation of the budget starts, the framing of
the revised estimates can be done with a better degree of
accuracy. The budget may be presented to Parliament in the
latter half of August and voted by the end of September.
Legislation, other than the finance, taxation and appropriation
bills, unless it is of great urgency, should not be taken up in
this session,

(e) Pre-Budget Scrutiny and Post-Budget Sanction

M

V)

The nature of scrutiny that is exercised by the Ministry of
Finance before the schemes are included in the budget varies
with the type of scheme. It would appear especially in the
case of new schemes which involve heavy expenditure that the
pre-budget scrutiny is not always very thorough. It is neces-
sary that the administrative ministries should submit thejr
respective schemes to the Ministry of Finance for inclusion
in the budget only when all relevant details necessary for
having a sufficiently clear picture of a particular scheme have
been worked out. For this purpose the prospective schemes
should be processed throughout the year so that the rush at
the time of the preparation of the budget is avoided. It is
understood that in U.K. the pre-budget scrutiny is fairly de-
tailed and schemes which are not approved are not included
in the Budget. This practice of thorough pre-budget scrutiny
could be adopted with advantage in this country and to that
extent the post-budget scrutiny could be eliminated or at
least reduced so as to prevent delay in execution of work.

Even though the budget might include provision for loans and
grants to States as well as for various development projects,
the financial sanctions thereof which are necessary for incurr-
ing expenditure are not issued until the schemes have been
thoroughly scrutinised and found acceptable. While the
issue of sanctions after the voting of the budget is under-
stanc'iab.le in the case of new projects, for reasons explained
(carlier in the previous para), it creates unnecessary delays and
difficulties in the case of continuing projects. It is necessary
that a procedure should be evolved whereby the necessity
of further sanction after the budget should be done away with
and also whereby an assurance would be given to the various
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authorities including the State Governments that in respect of
funds provided for approved subjects, the unspent amount
would be available in the next financial year.

III. Budget Discussion

Q)

€))

It might be a distinct advantage both to Government and
to Parliament if the]Standing Finance Committee is revived.
It might have the authority to scrutinise such new items of
expenditure above a certain limit as the Government might
place before it prior to their inclusion in the budget. The
Committee may, however, be purely advisory and Government
need not be bound to accept all its suggestions or its criti-
cism. Even then it would provide an opportunity to Mem-
bers of Parliament to study the proposals in their proper
perspective and thus enable them to offer well-informed
crivicism on individual schemes in a manner which would
not be otherwise possible in Parliament. Besides, ii would
also facilitate public participation in the drawing up of schemes
for inclusion in the budget.

Even with the revival of the Standing Finance Committee,
it would still be necessary to devise means to ensure that the
budget discussion is effectively utilised by Parliament to
express the popular will and to ensure in other ways that the
country gets the best and most efficient use of its resources
and of the expenditure being voted. One method by which
the budget discussion could be made more well-informed
would be for the Minister concerned himself to initiate discus-
sion on demands concerning his Ministry, explain all relevant
facts which are likely to be raised in discussion, and again
reply to the discussion before the demands were voted.
An innovation was made when the Second Five Year Plan
was discussed by a number of Committees of the House,
which discussed the various parts of the Plan and later
presented their proceedings to Parliament. The procedure
could perhaps be adopted with advantage for discussion of
the Budget also, since it would enable various Members of
Parliament to concentrate on certain Ministries, come into
contact with the Ministers and officials and get all their
doubts and grievances examined or resolved.

IV. Survey of National Economy

(1) It is necessary that economic situation in the country should be
analysed, related to objectives and proposals, and explained by
Government experts in 2 manner which would enable the correct
position to be understood and appreciated by ail. The analysis
should also explain the position in regard to foreign exchange,
balance of payments, trade and commerce, production, national
product and income, cost of living, imbalances in economy,
world trends, etc. Such an analysis should be made available to
Parliament sufficiently early to be utilised during discussions.



236 Digest of Reports

(2) Definite steps should be taken by Government to improve the
sources and methods for collection of statistical data which should
form the basis of an assessment of the cconomic situation.

(3) It is necessary that some uniform patterns should be adopted
so that the statistical information by differcnt agencies for differ-
ent purposes does not contain discrepancies.

(4) It is to be hoped that steps would be taken by the Economic
Division of the Ministry of Finance to ensure the sctting up or
rationalisation of the cxisting machinery for the collection of
reliable data for its interpretation, as also for proper co-ordi-
nation at all levels with various other bodies in the country
in order to facilitate quick and efficient analysis of the economic
situation. It would be desirable for Government to examine the
machinery at the disposal of and the working of the Economists’
Council in U.S.A. with a view to adapting them in India.

V. Miscellaneous

(1) It is desirable that the Government should report to Parliament
every time they go in for borrowing. Further, the details of
individual borrowing might also be brought to the notice of Parlia-
ment both before going to the market and after.

(2) Tt would be desirable if (i) amendments directly connected with
changes in the tax rates, and (i) major amendments which, though
not directly and immediately connected with the tax proposals,
have to be made in the sections of the Act which are so connected,
only are included in the Finance Bill, leaving amendments of other
description to be dealt with separately.

ESTIMATES COMMITTEE, 1957-58. 21st Report (Planning Com-
mission). New Delhi, Lok Sabha Secretariat, 88p.

The main findings and recommendations of the Committee are :

I. Functions

1. Planning involves allocation of scarce resources, and consequently
fixation of priorities; in a federal constitution, it presents special difficulties.
Also, when it happens that the financial resources of the States are inelastic
and they have to depend upon the Centre for financing a very large portion of
their development programmes, very great importance is attached to the
approval of the Planning body, as a pre-requisite to the release of funds by
the Centre. In consequence, it is understandable that a feeling could grow
that the Planning Commission was not just an advisory body but that it was
an additional authority to be reckoned with which though not part of the
ordinary machinery of the Government of India, decided every programme
of work and whose decisions were to be carried out by all. The entire
procedure now adopted should be reviewed, so that if any practice has grown,
which lends support to this feeling, it could be rectified.

2. The utility to the State Governments and the Central Ministries
of the role at present played by the Planning Commission in the annual
and periodical allotment of finances, should be reviewed in the light of
experience gained in the last two years. It should also be considered to what
extent this function should be performed by the Planning Commission
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and whether it should not be left to the Government themselves, rather
than the Planning Commission, to concentrate on the evaluation of the
current Plan and formulation of the future Plan. In this connection, the
Committee feels that in normal circumstances this function should be per-
formed by the Governments themselves, though in the present circumstances,
considering the various difficulties, such as those relating to foreign exchange,
etc., it might not be possible to exclude the association of the Planning Com-
mission in the formulation of annual plans.

3. The procedure for approval of schemes for Central assistance
should be so revised that the State Governments approach the Central
Ministries concerned directly. The Ministries should take decisions on all
such matters in consultation with the Planning Commission and the State
Governments concerned. In case there is any difference of opinion between
the Planning Commission and a Central Ministry the difference should be
resolved by the Cabinet, and in case there is any difference between the
Planning Commission and a State Government, it should be resolved
by the National Development Council.

4. (i) All work in the Planning Commission should be organised
primarily for the purpose of formulating a plan and advising on its imple-
mentation. The machinery of the Commission should not be made cumber-
some by undertaking work which could be got done through other agencies.
(fi) ‘Central direction and co-ordination of pubic co-operation activities
of the various ageng:ics’ and the sanction of grants-in-aid to those agencies
are executive functions and the Planning Commission should be divested

of this responsibility, which should be transferred to an i imistrvd
of the Government of India. appropriate Ministry}

II. Constitution

1. Even though the Planning Commission originally started asabody
of full-time members yvorkmg under the chairmanship of the Prime Minister,
by a gradual process it has become a mixed body with the Cabinet Ministers
forming nearly 50 per cent of its strength.

2. Whi‘le the Prime Minister’s formal association was absolutely
nccessary during the formative stages and while he would still have to pro-
vid;_the guidance and assistance to the Planning Commission so as to
facilitate the success of planning, it is a matter for consideration whether it
is still necessary for him to retain a formal connection with the Planning Com-
mission, Si{nilarly, it would also have to be considered whether it is neces-
sary to continue the formal association of the Finance Minister and other
Ministers of the Central Government with the Commission. The associa-
tion of Ministers is justified mainly on the ground that it facilitates close
consultation and co-ordination with the Ministries. This can, however,
be effected by the Minister being invited to attend the mectings of the Com-
mission when a subject with which he is concerned, is discussed. The co-
ordination with the Cabinet can also be maintained by a representative of
the Commission attending the meeting of the Cabinet when 2 matter of
interest to the Commission is considered.

3. There is an anomaly in regard to the Planning Minister in that
he has no secretariat. Further, he is not the Head of the Commission nor
even the Deputy Chairman. If a member of the Commission who is not the
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Head of the Commission, or even its Deputy Chairman could be its qukes-
mapn, it might be possible for this function to be performed by any Minister
designated by the Prime Minister without being formally associated with the
Commission or by any Member of Parliament who might be associated with
the Commission.

4. The present anomalous position of the de facto member in the
Planning Commission should be rectified. If the Planning Commission
desires to get advice and assistance from a person, who is not able to become
a whole-time member it could be so arranged that hc is available for advice,
if and when necessary, without making him a de facto member of the Com-
mission.

5. The present arrangement of having the Cabinet Sccretary to func-
tion also as Secretary of the Planning Commission is ncither ncccssary_fcl’r
high-level contacts nor conducive to cfficiency. It appears to leave very little
time for the Cabinet Sccretary to give adequate attention to the Plannmg
Commission. Considering that the activities of the Commlss:mn.shoul
be planned and organised efficiently with the utmost C()-or’dlr'lutl(m' not
only among its own divisions, but also with activitics of a similar natulrc
being carried on elsewhere, there should be a whole-time Sccretary for the
Planning Commission.

III. Office Organisation and Personnel

1. It is neither in the interest of efficiency of the work of the Planning
Commission, nor fair to the officers themselves that they should be requwcd
to play a dual role by working part-time both in the Ministry and in the
Planning Commission. Officers who m:e_enga'gcd in Planning should.bc
free from the burden of day-to-day a_dmml_stratlon. _Even th_oqgh p_lanmn_g
has to be done in close co-ordination with practlcal‘admmnstrahpn, it
requires a freshness of outlook and independence of judgment which are
difficult to secure if officers have to serve s_1ml.11tancously both the Planning
Commission and the administrative Ministries. Therefore, except when
it is unavoidable, there should be full-time officers in the Planning Com-
mission. . i s

. The strength of the various Divisions, Branches and Sections
had b%zen’];ietermine%‘l on an ad hoc basis in the light of experience gained
and not according to any standards laid down. Even though the samﬁ
yardstick that applies to the Secretariat staff may not apply to the RCSEZIIC h
personnel in the various Divisions and Sections of the Planning orlx:
mission, it should be possible to lay down standards of work to assess the
number of persons required to deal with the work in hand. These standards
may vary according to the type of the job to be done.

3. The post of Adviser (Transport) may be abolished and the Com-
mission should, whenever transport problems are considered, draw upon
the services of specialists from the Transport Ministry and the Railway
Ministry as well as of persons who have special knowledge of transport
problems in the country.

4. Even though the Public Management Studies Section has been
engaging itself in some activities, it has not been very useful for the discharge
of the main functions of the Planning Commission. Studies required on
the subject of public management, could be got done through other agencies
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like the Indian Institute of Public Administration and I.M.R.U. and it
is not necessary to keep a section in the Planning Commission to do this kind
of work. The studies of this unit should be so organised that it will facili-
tate the formulation of plans in regard to the building up of trained man-
power—technical, managerial and administrative, for the purpose of imple-
menting the Five Year Plans. They should be concerned broadly with
questions of how to make management and administration more efficient,
more economicil and less dilatory.

5. Tt is not necessary for the Planning Commission to examine as a
matter of routine all pieces of legislation or proposals received from States,
relating to Land Reforms; these matters should be dealt with by the appro-
priate Ministries of the Government. The Land Reforms Division should
focus its attention on the difficultics experienced by the States in effecting
land reform and offer suggestions for overcoming them. It should also
make a full assessment of the consequences of land reform in the social and
the cconomic fields and on agricultural production, employment etc., in
order to help future planning. Among the staff working in the Division
there is no person who has personal experience of land tenure and its pro-
blems in the States. Persons, who have field experience as well as academic
attainments and have attained the necessary stature, should be appointed to
the Division.

6. The present arrangement of having a few persons from the Indian
Statistical Institute to work in the Perspective Planning and Scientific and
Technical Manpower Division is not satisfactory. While the services of
non-Government bodies should be utilised to the extent possible for this
and other specific purposes, their functions, duties and tasks should be
clearly defined and allotted.

7. It is not necessary to duplicate arrangements in the Central Statis-
tical Organisation and the Planning Commission for collection and colla-
tion of data. It should be possible for the Planning Commission to get
all the statistical data it requires from the C.S.0. The Planning Com-
mission should concentrate on the important work of studying, analysing
and deducing inferences from the data and formulating advice on the basis
of those inferences, rather than fritter away its energy on work, which can
as well be entrusted to other statistical organisations.

8. The O & M Section of the Commission does not appear to have
made any useful contribution during the last two years; it ought to func-
tion actively. In the absence of an adequate examination of the organisa-
tion and methods of the various Divisions, Branches and Sections, it will
not be possible to know whether work has been organised in the most
efficient and economical way.

IV. Evaluation

I. The existing allocation of States among the Advisers (Programme
Administration) is not conducive to efficient functioning; each Adviser
should have a compact area preferably comprising of all the States in an
administrative zone. The Adviser in charge of the States in a zone should be
available for consultation and for advising the Zonal Councils on problems
involving the development of the zone. The headquarters of the Advisers
should be located in the zone which will be under their charge. This would
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also help them to maintain a closer touch with the Plan activities in their
zone.

2. There should be a more systematic collection of all the uscful
observations and suggestions made by the Advisers which should be tabulat-
ed, analysed and given a shape and should be circulated to all the States.
Also, more of such observations and greater details should beincluded in the
progress reports issued by the Planning Commission.

3. Even though the Committce on Plan Projects has been doing very
valuable work through the appointment of various Tcams, by its very nature
this method would be successful only for specialised studics to be made at
some intervals. It will not be possible through this method to assess the
progress of all the projects continuously; it would be necessary to supple-
ment the present agencies with a machinery like the Programme Evaluation
Organisation.

4. There is considerable scope for improving the machinery of the
local authorities and Panchayats so as to secur¢ greater progress in rural
development. The Committce would, therefore, suggest that a compre-
hensive evaluation of the extent of assistance which these bodics render at
present and could render in this matter should be ma(!e and steps taken to
ensure their greater participation and co-operation in the ficld of rural
development.

5. The evaluation machinery in respect of the various Plan Projects
should be of two types : (1) for continuous evaluation of projects by the
Central Government in respect of projects under it as well as in a State 1n
respect of works in that State; and (2) an external evaluation mgchmefY
under the Planning Commission which should continuously and indepen-
dently evaluate the progress made in regard to various projects under the
Central Government and the State Governments.

6. The Planning Commission may usefully advise on certain prpblems
of co-ordination and rationalisation of functions among the ministries a'nd
departments, e.g., land reclamation, and inland water transport, for which
the administrative responsibility has not been properly allocated. The
subject of irrigation is being dealt with by three ministries of the Govern-
ment of India. The Planning Commission and the Advisers should take
into consideration all such questions, whenever they notice them, and after
consultation with the authorities concerned, suggest a_rational distribution

of functions, with a view to ensuring speedy and efficient execution of the
schemes. ’

V. Planning

1. Adequate arrangements have not been made for commcncjng the
preparation of the Third Five Year Plan. The methods of framing the
Third Plan should receive urgent attention.

2. The desirability of setting up a body corresponding to the Plan-
ning Commission in each State should be examined in consultation with
the State Governments. It might consist of experienced administrators
and non-officials with an intimate knowledge of the problems of the State.
It could concern itself with all aspects of planning in the State and also
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function in co-ordination with the statistical and evaluation organisation at
the State level.

3. The District Councils recommended by the C.O.P.P. Team
on C.D. and N.E.S. should be given responsibility™for the implement-
ation of the Plan. Further, the Councils should constitute a number
of Sub-Committees, each of them being in charge of a subject like
agriculture, education, irrigation, roads, village industries, co-operation,
etc. The Sub-Committee should have a non-official member of the Council
as the Chairman and an official concerned with the subject as Secretary.
Each Sub-Committee should look after the particular subject in the entire
district.

4. (i) All Planning for the future should proceed from the village
level upwards through the machinery of the Sub-Committee of the District
Council suggested above. The broad distribution of the budget provision
under the Plan should be prescribed by the Centre within which the State
should evolve its own schematic budget, in consultation with the Central
Ministries. Within this framework, the district and block level local repre-
sentative organisations should work out priorities and ph;lsing, subject to
certain guiding principles and restrictions. Finally, within the block, the
panchayat samiti recommended by the C.O.P.P. Team on CD.
and N.E.S. should break the integrated plan into smaller units e.g.
Gram Sewak Circles, villages and families. (i) It should b: ensured
that the modified outline of the Plan is passed on to the district
level, so that at that level, necessary modifications can be made to fix the
final village plan. If done this way, it would really emerge as the people’s
plan and would evoke spontancous and enthusiastic co-operation from
the people, and consequently much of the difficulty in the implementation
of the plan would be automatically removed. This process of building
up of a plan from the village level will necessarily take some time. Since
the formulation of the Third Five Year Plan has to be taken in hand now,
the Committee would recommend that the machinery suggested by them
should be organised without loss of time and set in motion early.

5. (i) Itis unfortunate that a start on the work of perspective planning
was not made much earlier. Unless the long range objectives are well
settled, short-term planning cannot be meaningful. The planners would
have to think of at least a 25-year period and fix practicable limits to the
growth of the economy during the period. (i) The planning cells working
in each Ministry should work out a long term plan while they are preparing
one for the immediate future. Such questions as the location of industries,
their development, facilitics for transport, agricultural production, affores-
tation, harnessing of atomic encrgy for peaceful purposes, long range export
promotion, mineral exploitation, etc., should be considered and a plan laid
out for each. In particular, the problem of the haphazard growth of cities
and the growing urbanisation in the country are matters which should be
given sufficient consideration. (iii) The associated problem relating to slum
clearance as well as town plannming also needs attention. Further, the
need to disperse industries over wide areas so as to prevent their springing up
in an unwieldy and haphazard manner as also the connected labour prob-
lems has to be given due consideration. All such plans should be co-
ordinated by a group of experts who would study the limits of our resour-
ces, the relations between the different targets and prepare a composite
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perspective plan. (iv) Perspective planning should procced concurrently
with the five year plans. Also it should be a continuous process, so that
as the economy develops and additional factors come to light, nccessary
re-adjustments can be made. The flow of statistical data, their analysis
and rescarches should be dirccted not only to frame the five year plans,
but to work out the perspective plan as well.  (v) Steps should be taken to
train a sufficient number of economists, statisticians, engincers and other
technical personnel who will not only be experts but also have general ability
and the capacity to look at problems with insight and imagination.

6. Without an adequate body of reliable data, Planning would be
unrealistic. The Planning Commission, in consultation with the Central
Statistical Organisation, should appoint a tcam of experts to enquire into
the nature of statistical data compiled by all these diverse organisations,
the dupllqation of effort involved, rationalisation of their functions and
of the basis of collection of data, maximum utilisation of the data collected,
allocation of functions among the different organisations under the Central
and State Governments and other bodies, so that taking the country as a
whole, there will be a network of organisations producing, without waste
of effort or overlapping of functions, the data necessary for the purpose of
planning and administration.  This team should also look into gaps that
now exist in the statistical data. They should also suggest measures for
getting reliable data about the private sector and what is at present the un-
organised portion of the private sector. The efforts of the team should be
directed to produce a workable plan by which in the very near future a co-
ordinated machinery will function throughout the country making the flow
of all the necessary data available to the interested organisations.

PLANNING COMMISSION, AGRICULTURAL PERSONNEL
COMMITTEE. Report. March 1958. 166p-+29 Tables.

The Agricultural Personnel Committee was set up by the Planning
Commission on March 18, 1957, with Shri P.N. Thapar, 1.C.S., Secretary,
Departments of Food and Agriculture, as Chairman and Shri J.V. A.
Nehemiah, Secretary, Indian Council of Agricultural Research, as the
Committee’s Secretary. 1t had also 10 other government members. The
terms of reference of the Committce were (1) to examine the present posi-
tion in regard to the supply of trained technical, scientific and administrative
personnel, with special reference to existing or expected shortages; (2) to
make a fresh assessment of requirements for trained personnel during the
Second and Third Plans; (2) to review the present programmes for the

e})l(panswn of training facilities and to recommend measures for augmenting
them.

The main observations, conclusions and principal recommendations
of the Committee are given below :-—

I. The Scope of Enquiry and Approach

1. The Committee’s survey covers all categories of trained personnel
rgqmyed for the programmes of development, extension, rescarch and educa-
tion in the entire agricultural sector, including crop husbandry and horti-
cu!ture, animal husbandry, veterinary science, dairying, fishering, forestry,
soil conservation, agricultural engineering, plant protection, co-operation,
agricultural marketing, agricultural statistics and agricultural economics.
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2. The assessment of requirements, however, takes into consider-
ation the demand for trained personnel for the execution only of what may
be called the governmental and semi-governmental programmes in the
agricultural sector. Except in a few subjects like marketing, agricultural
engineering, and agricultural economics, the requirements of the private
sector have not been included.

3. The gigantic agricultural labour force, cnterprising farmers and
rural leaders would also require some sort of training for bringing about
an abiding improvement in agriculture. Considering the size of the pro-
blem, we have, under present conditions, to depend largely on the extension
organisation to perform this task. The training programme recommended
does not cover this requirement, the question of expansion of training facili-
ties at appropriate levels for the purpose will have to be considered at a
later stage.

4. Although the recommendations cover ad hoc, in-scrvice ar_id re-
fresher training, attention has mainly been concentrated on the question of
development of facilities for regular institutional training which takes not
less than 3 to 4 years and has, therefore to be planned well in advance if
future development is not to be hampered or held up for want of trained
personnel. The economic development of the country and the raising of
the standard of living of the common man will continue to depend to a very
large extent on success in developing agricultural production. The Second
Plan has a target of stepping up production of food grains at the average rate
of roughly 4% per cent per year and of all agricultural commodities by about
5% per cent per year.

5. The development of horticulture, animal husbandry, dairying and
fisheries initiated under the Second Plan needs to be expanded still further
in the Third Plan period to provide a more balanced diet to the people.
Increasing attention has to be given to proper land management; agricul-
tural credit will have to be provided on a much larger scale than is envisaged
in the Second Plan. The organization of agricultural marketing and grading
will need strengthening; and the study of agricultural economics and farm

management, which has so far been neglected in this country, will need
special attention.

6. The trained personnel provided at present in agriculture, animal
husbandry and allied fields is inadequate both in quality and number, and
will need to be considerably strengthened at different levels if substantiat
results are to be achieved . The study of the development of agriculture
in other countries shows that the nced for highly trained personnel increases
with the increase in the intensity of agriculture and the introduction of
scientific methods of cultivation.

7. In recommending the expansion of training facilities the impor-
tant considerations which have been constantly kept in view are: (1) the
need for ensuring manpower preparedness in the Third Plan period, and
(2) practical difficulties in the way of rapid expansion of training facilities,
such as shortages of equipment and teachers. The disadvantages of too
rapid an expansion of permanent training facilities have also been taken into
consideration. The timely implementation of the recommendations made
will, more or less, ensure manpower preparedness in the agricultural sector
during the Third Plan period, and failure to do so may create difficulties.
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II. Agriculture

1. In assessing the requirements of trained agricultural personnel
for the Third Plan, it has been assumed that the rate of growth in agricultural
preduction planned for the Second Plan has not merely to be maintained
but somewhat stepped up; and the Committec has assumed a target
of increase in agricultural production at the rate of about 5 per cent per
year during the Third Plan period.

2. (i) In June 1957, there were 30,000 posts in the agricultural sector
for which a degree in agriculture or some other branch of science or arts
had been laid down as an essential qualification. Of these, therc were 10,600
posts for which a degree in agriculture was considered to be an essential
qualification, and 4,700 posts for which a degree in agriculture was a prefer-
ential qualification. For 4,200, graduates in agriculture were eligible
without enjoying any preference. The remaining 10,700 posts required
qualifications in subjects other than agriculture. Of the 10,600 posts for
which a degree in agriculture was an essential qualification, 9,000 had been
filled by June 1957, and 1,600 were vacant; and of 4,700 posts for which
a degree in agriculture was a preferential qualification, 4,200 had been filled.

(if) It is estimated that during the period June 1957—March 1961
(of the Second Plan) there will be need for 8,900 agricultural graduates.
This is on the basis that there will be 6,900 posts for which a degree in agri-
culture is regarded as an essential qualification, and 2,000 posts for which
such a degree is a preferential qualification. The output of all the agricul-
tural colleges during 1957-61 is estimated at 6,000. There will thus be
a shortage of about 2,800 agricultual graduates by the end of the Second
Plan period. To this should be added the requirement of multi-purpose
high schools which may be about 500. The deficiency cannot be made good
during the Second Plan period. If, however, the N.E.S. programme is stag-
gered so that the entire country is covered by 1963 instead of by 1961, the
requirements of agricultural graduates during the Second Plan period would
be reduced by 1,900.

(7)) (a) The requirements of agricultural graduates in the entire
agricultural sector during the Third Plan period has been estimated at 27,500,
resulting in an annual demand for agricultural graduates of 5,500. For an
annual out-put of about 5,500 agricultural graduates, it will be necessary
to_provide facilities for admissions of 6,000 students yearly in the agri-
cultural colleges as against the admissions of 2,600 at present. The
present high wastage in the colleges of agriculture should be reduced to not

more than 10 per cent; any higher wastage must be regarded as a serious
matter.

(b) For meeting the additional training requirements of the Third
Plan, the quickest way would perhaps be to expand, wherever possible,
the existing institutions to the desired level without lowering the efficiency
of training. On the assumption that the admission potential in the existing
institutions would be increased to 4,500 annually, and that the new agricul-
tural university proposed to be established at Rudrapur (Uttar Pradesh)
will take about 200 students per year, there would still be need for the esta-
blishment of about 8 new institutions with a total of 1,300 seats. The new
institutions may be set up in states or zones where the gap between the out-
put and prospective demand is the greatest.
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3. (a) For strengthening the research set-up, it is of prime impor-
tance that the measures initiated under Second Plan for expanding post-
graduate rescarch and training should be extended so that at least one agri-
cultural college in cach State is developed, during the Third Plan period, for
initiating post-graduate rescarch and education. () There should be some
link between these colleges and the Central Research Institutions, such
as the Central Rice Rescarch Institute, Cuttack, so that facilities provided
for rescarch at the central institutions are available for post-graduate students.
() In addition, a large net-work of research stations for dealing with the
specific problems of each agro-climatic region and tract having a particular
type of soil and climate should be developed. At least 50 such major research
stations (including existing units) would need to be developed by the end
of the Third Plan period; and each of these stations would nef_:d to be support-
ed on an average by two sub-stations. (d) On the assumption that roughly
50 per cent of the research posts in agricultural chemistry, entomology.
mycology and botany may be filled by pure science graduates the require-
ments of agricultural graduates for purposes of agricultural research and
development may be placed at 4,500. Of this number, 2,000 should have
post-graduate qualifications.

4. (i) Agriculture must occupy the pride of place in the National
Extension Service programme. The effectiveness of this programme must
depend to a very large extent on the quality and training of the village level
worker and his competence to win the confidence of the cultivator. The
training of the village level worker should extend over a period of at least 2
yea.rsdand intensive training in agriculture should continue throughout this
period.

(i) Some degree of personal contact between the extension agent and
the farmers is essential for effective Extension work, and such contact can-
not be established and maintained by the village level worker with
the present large jurisdiction of 10 villages. The village level worker in
India is a multipurpose worker with a wide range of duties, and the number
of individual farmers to be contacted is very large owing to the small size
of holdings in India. There are also other difficulties, such as lack of
village communications. An appropriate charge for a village level worker
may be 5 villages of 500 to 600 farms.

(iii) The objective should be to raise this village level worker to the
Jevel of an agricultural graduate, over a period of time. If this became
possible the multipurpose character of the Extension service at the village
fevel would be maintained while ensuring at the same time adequate tech-
nical guidance to farmers.

(iv) For providing effective technical guidance to the village level
workers the Block level staff should be strgm_gthe;ned by the addition of 4
agricultural graduates with some special training in selected subjects.

(v) There should be 5 agricultural subject-matter specialists at the
district level with post-graduate training in their respective fields. For
purposes of administrative supervision, the specialist staff should be placed
under the district agricultural officer who will have the over-all responsibility
for supervision of the extension programme.
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(vi) A small ‘Extension Wing’ consisting gf a selected number of
subject-matter specialists with training in Extension methods to help to
develop an effective farm advisory service will be necessary in each State.

(vii) Additional requirements of agricultural graduates during the
Third Plan period for Extension work would be of the order of 11,560.

(viiiy 1f it is agreed that the village level workers should cventually ble
agricultural graduates, it may be assumed that our requirements of agricul-
tural graduates in the entire agricultural sector in course of time would be
of the order of 1,50,000. At the rate of 3 to 5 per cent wastage duc to renre-‘
ment, the annual replacement will be nearly S,OOO.RgI'lCU]Il‘II"fll grad.u‘ugc§
when 1,50,000 graduates are in position. The :1dqunal training facilities
recommended by the Committee will need to be continued without reduc-
tion even beyond the Third Plan period.

(ix) 24,000 village level workers were trained up to November 1957,
leaving a balance of about 27,000 to be trained during the rest of the Second
Plan period. These could be trained by October-November 1960 if the
capacity of the training centres is fully utilised. If the Committee’s recom-
mendations regarding the training and jurisdiction of thcyﬂlagc level work?r
are accepted, another 51,200 village ievel workers, trained over a longer
period, would be required. The existing training centres, with suitable
modifications, should be adequate to train this number.

III. Animal Husbandry

1. (i) The overall supply and demand position of veterinary personnel
during the Second Plan period appears to be satisfactory; there are, how-
ever, likely to be local surpluses and deficits which would need adjustments
through co-operation among the States.

(i5) The reasons for the present high waste, namely, 307 in vetcri-
nary colleges should be examined and efforts made to reduce it to the
minimum. '

2. (i) The requirements and the output of veterinary graduates d_urmg
the Third Plan period have been estimated at 6,800 and 5,800 respectively;
the shortage of about 1,000 veterinary graduates will have to be met by
making the maximum use of the existing institutions and of the proposed
?G“i’ gnstitution in Mysore and the Agricultural University at Rudrapur

(i) The four colleges and the Indian Veterinary Research Institute,
which are proposed to be developed into centres of post-graduate research
and training, should be able to meet the requirement of l,OOO.pcrsons_thh
post-graduate qualifications in animal husbandry and veterinary science
during the Third Plan period.

IV. Dairying

1. The present unsatisfactory position in regard to the supply of
milk cannot be expected to improve sufficiently unless milk production can
be increased at a rate considerably faster than the growth of population.

2. It is estimated that about 600 qualified dairy men and higher staff
will be required for implementing the dairy development programme during
the Second Plan period. The position regarding basic institutional training
for this staff is not unsatisfactory. In-plant training will, however, be
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necessary for persons who will be responsible for running the commercial
milk supply schemes, e.g., managers, engineers etc.

3. (9) Milk supply schemes may have to be taken up in 120 cities
with a population exceeding 50,000, and milk product factories in 9 areas
during the Third Plan period.

(i) To provide specialist advice on problems relating to dairy deve-
lopment, 100 dairy specialists will be needed at the district level and 500
Extension officers, having training in dairying, at the Block level.

(iif) The existing facilities will have to be expanded to provide train-
ing for 3,300 technical personnel needed for milk supply schemes, milk facto-
ries and as specialists and extension staff.

V. Fisheries

1. The requirements of administrative and research personnel and
personnel for fishing vessels and engineers during the years 1957-61 will be
of the order of 630 (170 senior and 460 junior positions).

2. The ad hoc arrangements for training of fisheries personnel should
be replaced by a regular system of institutional training to prepare candi-
dates for taking higher positions in government and in the industry; and
the proposal of the Ministry of Food and Agriculture, to establish a higher
training institution to provide ‘composite’ training in all aspects of fisheries
should be implemented early. This institution should be able to turn
out 300 qualified administrative personnel against the total requirement
of 350 during the Third Plan period.

3. (i) Fisheries developmental staff should be organised on the basis
of fisheries districts which may vary in size from state to state, and should
receive the assistance of specialists in different fields.

(i) 620 specialists will be required during the Third Plan period and
these could be trained in the existing institutions, except that new facilities
will have to be provided for fishery co-operative personnel and the existing
fa%lities for marine engineers and master fishermen will have to be expan-
ded.

(iif) Higher training in special subjects should continue to be given
in foreign countries to selected persons. ~Japan would be most suitable in
most of the fields except fish conservation and management for which train-
ing in the U.S.A. would be preferable.

V1. Forestry

1. (i) During the Second Plan period facilities will be required to
train 250 Forest Officers and 700 Rangers, and about 80 Forest Officers and
160 Rangers in the Third Plan. The present training facilities are adequate
to meet these demands. (i) The surplus capacity should be utilised to train
private candidates.

2. As all training is at present given in India, the various foreign
Scholarship schemes should be availed of to send a officers each year for
advanced and specialised courses in forestry to appropriate foreign countries.
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VIII. Seoil Conservation

1. The minimum target for soil conservation during the next 25to
30 years should be 200 million acres; for the Second Plan period, 3 million
acres, requiring nearly 5,200 technically trained officers, assistants and sub-
assistants.

2. (i) The recruitment and training of soil conservation personnel
would require to be lifted from the present rather temporary and make-
shift arrangements and placed on a sound and permanent footing,

(i) The immediate training needs could be met by an expansion
of facilities at the existing officers’ training centre at Dchra Dun from 20 to
50 officers, and at the four centres for Assistants from 80 to 104, a year.

(iii) During the Third Plan period, training facilities should be
progressively increased to train additional 340 Officers, 1,700 Assistants and
6,800 Sub-assistants.

(iv). During the Fourth and Fifth Plan periods, facilities at the existing
centres should be increased progressively to train personnel for 260 work-
ing units (with a complement of one Officer, 5 Assistants and 20 Sub-
assistants to manage 5,000 acres).

3. For manning key positions, involving planning, direction and
supervision, promising officers should be picked up and given suitable train-
ing in India and abroad.

4. The large number of trained personnel required for soil conserva-
tion work could be found only if permanent additions are made to the
cadres of the departments concerned in order to ensure optimum utilisation
of the training centres. In the alternative, a separate soil conservation cadre
may be formed.

VIII. Agricultural Marketing

1. (i) 430 graduate technical personnel needed during 1957-61
would be available.

(i) Their additional requirement during the Third Plan period would
be of the order of 700 (330 graduates in agriculture with specialisation in
agricuitural economics and 100 with a post-graduate degree in agricultural
€Conomics).

2. Senior marketing personnel may be sent to foreign countries
in batches of 4 to 6 each year, for advanced study for a period of 3 to 4
months.

IX. Co-operation

1. An attempt should be made in the Third Plan period to employ
agricultural graduates in at least 1/3rd of the intermediate and senior posts;
the co-operative sector would thereby absorb a minimum of 300 to 400 agri-
cultural graduates with a post-graduate degree in agricultural economics
and 2,500 agricultural graduates.

2. An additional college for in-service training of senior personnel
may have to be needed and facilities at the existing college at Poona will
have to be expanded.
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X. Agricultural Statistics

1. The rate of appointment of statisticians has been regrettably slow;
to remedy this situation, a far greater number of posts for qualified statisti-
cians will need to be created and provision made for selecting and training
necessary men to fill them.

2. (i) All research institutes, having a reasonable amount of statis-
tical work, should have a minimum staff of 2 Research Statisticians and the
necessary Statistical Assistants and Computors.

(ii) There should be a minimum of 2 Research Statisticians in each
Statc Decpartment.

(i) 300 Research Statisticians, 340 Statistical Assistants and 560
Computors would be needed for the Second and Third Plans.

(iv) The possibility of integrating the statistical work of the various
research departments in agricultural fields in the State into one strong unit
should be explored.

3. (i) With the re-arrangement proposed for integrating the training
programme of the Indian Council of Agricultural Research with that of the
[ndian Statistical Institute, the annual in-take to the diploma course conduct-
ed by the Council can be safely increased to 30.

(i) If the L.C.A.R. Statistical Wing is to continue to perform its re-
search functions properly, it should not be committed to too large a training
programme.

) (i) In order to attract th.e most promising students for specialised
training it is esseatial to provide scholarships for those entering post-
graduate courses.

4. If a statistical cadre of high standard is to be built up and main-
tained, the initial scales of pay s}xould be comparable with those that can be
obtained in other fields of activity requiring similar ability and training.

XI. Agricultural Economics

L. Aclose collaboration of agricultural economists with other special-
ists is required to improve the long-term efficiency of all sectors of agricul-
ture.

2. (i) Agricultural economics at the post-graduate level is taught in
a few agricultural colleges and in some universities and institutions. The
candidates admitted to the latter secure a basic degree in economics and not
in agriculture. It would be necessary to provide for both types of study.

(if) For effective post-graduate research and teaching in agricultural
economics, there should be a strong department of Agricultural Economics
in at least one agricultural college in each State, under an officer of Class 1
status with adequate support at lower levels. The Professor of Agricultural
Economics could also be the Agricultural Economist to the State Govern-

ment and have necessary research support. This should be arranged during
the Third Plan period.

3. All the major Commodity Committees should have their own agri-
cultural economics sections.
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4. The total requirements in the Third Plan period, for post-graduate
agricultural colleges, agro-economic research and farm management research
centres and co-operative development schemes of persons with a Docto-
rate degree in agricultural economics would be 200; and of persons with
post-graduate degrees in agricultural economics, 700; and of graduates in
agriculture with training in agricultural economics, about 1,350.

5. The University Grants Commission may take up the question of
expanding and improving facilities for teaching of and research in agri-
cultural economics at Universities. The Agricultural Economics Com-
mittee of_the Indian Council of Agricultural Research, which is at present
engaged in drawing up a suitable syllabus for the course in agricultural
economucs at the graduate and post-graduate levels in the agriculture colleges,

may also go into the question of teaching agricultural economics at the
Universities and make recommendations.

XII. Agricultural Engineering

1. The requirement of graduates in agricultual engineering durin
1957-61 will be about 80; and for the Third Plan period, ab%lut 200gper yearg.
The out-put from the Agricultural Institute, Allahabad and the Institute
of Technology, K haragpur, is about 30 a year; and this would be adequate
to meet the needs during the remaining years of the Second Plan.

2. Agn_cultural engineering should be one of the disciplines in the
college which is developed in each State as a centre in post-graduate research
and teaching during the Third Plan period. Agricultural engineering sec-
tions in tpe States and at the Central Institutes would require strengthening
during this period.

3. The Committee endorses the suggestions of the Engineering Board
set up by the Ministry of Education and Scientific Research, that courses
in agricultural engineering should be started on a regional basis in engineer-
ing colleges at selected centres having an agricultural college close by.

XII. Plant Protection

L. The most effective way of giving technical advice and material
assistance on plant protection to farmers would be to provide each Block
with a gra}duate and qualified plant protection Extension Officer, supported
by a specialist (with a post-graduate degree) at the district level.

2. The total requirements of graduate technical personnel for plant
protection work during the Third Plan period will be 5800; of these
about 2,900 will have to be graduates in agriculture,

BOOK REVIEWS

THE SOVIET SYSTEM OF GOVERNMENT By JOHNN.
HAZARD. Chicago, University of Chicago Press, 1957, 256p. $4.

THE ADMINISTRATIVE STATE By FRITZ MORSTEIN MARX.
Chicago, University of Chicago Press, 1957, x, 202p., $4.

Under the editorship of Roy C. Macridis the Chicago Library of Com-
parative Politics has brought these two books out as its first two volumes
in a series meant to challenge the reader to independent thought. _The
first work, that of Prof. Hazard, deals with the Soviet Government in as
full and objective a manner as is possible in the circumstances. For several
years before, during and after the Second World War Prof. Hazard had
opportunities of very close study of the structure and operation of the
Soviet system of government. Apart from written records and interviews
at high levels Prof. Hazard has drawn intensively on the resul.ts of inter-
views with Russian emigrants. The book that he has produced is as autho-
ritative and analytical source book as we can hope to have for English
readers. Not only the mechanics of Government, but all the social back-
ground and ideological urges which go to make the Soviet polity have
been carefully described. Opinions intrude very rarely, and thus we have
by our side a reliable informant on Soviet Government whom all studgnts
of government would like to consult for facts. The state of communica-
tion is no longer so unsatisfactory as to justify any reasonable doubts about
the main outlines of the structure and operation of the Russian system of
Government.

Prof. Hazard rightly discards the view held by some students of Russian
affairs that the Russian system of government is a totalitarian and auto-
cratic system masquerading under democratic forms and names. He sees
no deliberate intent to be one thing while appearing to be another. On his
part Prof. Hazard considers that the Russian system consists of democratic
parts which are counter-balanced by authoritarian devices. This would
mean that all parts, democratic and authoritarian, are consciously fitted
into a system, without any intent of deceptiveness. This, however, leaves
out the possibility, which in fact is the reality, that what Prof. Hazard calls
the authoritarian features are for the Russians as integral a part of democra-
tic structure, as those other features, which Prof. Hazard allows to be demo-
cratic. Prof. Hazard has described in full the whole scheme of Russian
values and social apparatus. This leaves no doubt that the entire life of the
Russian people, the Russian polity, flows from some principles, all of
which have to be taken together to understand the working of Russian
Government.

Quite elementarily, the common concept of Western democracy of
popular participation does not hold the field in Russia. The common
people are not considered either capable of understanding thetr real interests
or of a desire and competence to share in the essential task of government,
that of decision making. Government for the masses, not necessarily by
the masses, is the Russian definition of democracy. For the essential task
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of decision making a special group of elite personalities is considered to be
essential in peoples’ democracies. This elite is to be sought among the
working classes who have a nearer contact with processes of modern indus-
trialism than other classes in the community. From among the working
classes such persons as have studied the Marxist-Leninist theory of the
transformation of capitalism into socialism, and eventually into communism
constitute the leadership group. The essentials of Marxist-Leninist science
are self-evident and permanent. They need no further rescarch or objective
examination, What the leaders have to do is to band themselves into devot-
ed and disciplined cadres to carry out the various functions essential for
the preservation and progress of the socialist regime. Concentration of
authority within the party, and the all-pervasive power of the party over all
things and persons within the State, are integral and unalterable features
of current Russian society.

Why should Russian courts which in all non-political matters appear to
work with the greatest objectivity and consideration for real justice appear
to be devoid of elementary consideration for equity in political cases, can
only be answered in terms of the relativity of notions about equity and
justice.  Anything, literally anything including terror, which in the opinion
of the supreme leadership of the party is considered necessary for the pre-
servation of the Soviet regime, is accepted as being inherently right and
just. By the very concept of discipline and non-factiousness within the party,
rule of party necessarily develops into rule of personality. The personality
cult is inconsistent with the principle of Soviet rule which ought to be collec-
tive rule. But the fact of personality rule is unavoidable in the Marxist-
Leninist version of democracy in which decision making has to be shared only
by a disciplined and centralized group of leaders. This is the real contra-
dictiop of Russian thought. Unless the protagonists of revolutionary
socialism are prepared to concede to the mass of the people freedom to
decide for themselves, no one except the supreme leader for the time being
in the communist party can have that freedom. Such a system, howsoever
benevolent it may be in some cases, is essentially an unstable system, Only
by discarding their prejudice against people’s capacity to Judge for them-
selves can socialists hope to build democracy. Some at least among Russian
socialists seem to be realizing this truth. Contacts with socialist regimes
outside Russia are creating thought stisrings on both sides of the curtain.

. Such rethinking is being denounced by leaders in authority as liberal
deviation. There is another ‘deviation’, which is equally dreaded by persons
in authority, but which seems to be equally natural. According to the
traditional Marxist-Leninist views parties as well as nations are exclusive
groups which arise only on account of conflict of economic interests. Where
there is no conflict of economic interests as in a classless society there is no
justification for a division into parties or nations. That is why good com-
munists have necessarily to be non-factious and international. Whether
conflict of economic interests has in fact ceased or not, its end has to be
assumed as a communist axiom. Those who wield authority in the com-
munist party of Soviet Russia constitute themselves into the interpreters
not only of the interest of the Russian people but also of those of all work-
ing people of the world. Assumption of this role of leadership does not
depend on the people of any other nation desiring the Russian Soviet
leaders to do so. It is axiomatic, as nations are not recognized as normal
and legitimate units. As communists have to be irreligious, they have
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to be inter-, i.e., non-nationalists as well. That such an attitude towards
other nations is inconsistent with an honcst support to the doctrine of
peaceful co-existence is obvious. Undoubtedly this perception, among
other things is responsible for a lack of initial understanding between Soviet
and non-Sovict negotiators of any international transactions with a political
content. This contradiction between the doctrine of qon-natxonahsm,
wrongly described as inter-nationalism, and peaceful co-existence concerns
the whole world, and if ever negotiations with Russia are to be pursued
with confidence a clarification would have to be forthcoming.

Dr. Hazard’s book contains a vast amount of detailed information
on the well-known themes of police methods, trade unions and the educa-
tional system. But of greater interest to students of administration is
the account of the working of the legal system and of local government.
The system of lay judges, two of whom Qrawn_from common citizens for
about ten days in a year sit with professional judges in all original cases,
is an interesting variant of the jury system. For fact finding and for assess-
ment of evidence the lay judges are said to make a real contribution, The
college of advocates supplics a panel of lawyers under a social assistance
scheme to all litigants. These also are said to work with competence in all
but political cases. The scrvices, as dxsu_ngmshed from leaders of communist
party, do seem to have quite a trying time with the ever present danger of
complaints against them appearing even in the controlled press. It is not
surprising that a large part of the services, m_cludmg_armed services, seek
admission to the party itself. Party status is less insecure than service
status. This is true right up the line till the president of the Supreme
Council of Ministers. The machinery of government is only for the purpose
of registering and carrying out the decisions of the party. Even this fc_)rm-
ality is not considered necessary in all cases, and often the party decides,
announces and carries out important measures by itself. The Soviet Prime
Minister is a shadow of the Party Secrctary who may decide to do without
this superfluity whenever a single representation of Russian authority is
considered suitable. For objective students of the Soviet system of govern-
ment and administration, Prof. Hazard’s work must be considered to be not
only a useful, but a necessary reading.

* * *

The “Administrative State,” which is the subject of study by Prof. Fritz
Morstein Marx, is not necessarily a totalitarian or an authoritarian state.
In fact citizens as well as servants are subjected to centralized authority in
totalitarian regimes. The administrative state is a normal manifestation
of constitutional government in industrially developed states. While the
legislative and judicial branches of governmental organization continue to
function normally, the quantum and technical complexity of administrative
tasks involved in the activities of the modern state goes on increasing. For
a satisfactory discharge of these functions a large professional corps of civil
servants becomes necessary. While the administrative organs are by no
means comparable with the legislative, judicial or high executive branches of
constituted authority of the sovereign state, in their continuous and intimate
impact on the life of the citizens administration, i.e., the service organisa-
tions, are coming to play a very important part. While political decision
making cannot be left to the services, decision making in_many technical
and operational features has to be left to them, as they are functionally best
qualified to decide between wrong and right decisions in these matters.
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Any provision against wrong decisions has also to be made within the tech-
nical administrative organisation than within the political hierarchy, though
it would be the duty of the latter to ensure that the former, like all other organs
of the administration, is working satisfactorily.

Decisions of principle or of gencral application, which for technical
and operational reasons have to be feft to the administration, are not aiways
on the high level of political policy. Contrary to traditional British think-
ing on the sp!ycct, exemplified in the famous “New Despotism” of Justice
Hemart, decision making by the services has become a structural necessity.
Prof. Ma’r).( correctly indicates the area of administration, as distinguished
from political, decision making where far from being a despotism, service
operation would be the only safe guide to fruitful and equitable action.
The need to have trained and professional services has been emphasised by
these very aspects of public administration, both in its organizational and
technical aspects. The entry into public service, occasionally for only
brief periods of duty, of experienced professionals has made decision mak-
ing by and with the advice of, services even more natural and legitimate.

.. Another feature traditionally associated with the services, particularly
with the higher services, is that of political neutrality. Does the civil servant
serve the regime or does he serve the state? A question like this can have
relevance only where a regime is replaccable. Where the regime is not
constitutionally replaceable, there is no distinction between the state and
the government. Even where the government is constitutionally removable
the services can be permitted to have an independent judgment about the
interests of the state, as distinguished from those of the government
of the day only to the extent to which the constitution supplics a firm
guidance on the subject. In the language of German Civil Service Act
of 1953 : “By his entire conduct the civil servant must profess his attach-
ment to the free democratic order in the sense of the Basic Law and exert
himself for its preservation.” It is characteristic of the status of the civil
servant that even when he professes to act in support of the basic law, he
has no legal redress against the government of the day. He has to sub’mit
himself to the processes of legal inquiry into his conduct, and it is for the
administrative judges, some of whom may be his own peers to say whether
he wrongly interpreted his duty to the state. This is where the tradition of
merit, coupl_ed_ with devotion and integrity, created by each service for
itself stands it in good stead. A state which desires to be well served by its
administrative cadres should, therefore, be very careful in building up a well
trained and professional corps of civil servants,

The pace of change in policy as well as in execution has grown so
tremendouslyin the recent past that services are finding it well-nigh impossible
fo maintain a pose either of superiority of merit or of aloofness of interest.
If only they exert to the full to identify themselves with the long term interests
of the people at large they will find that their claimto independent advisers
yyxll be accepted by the_ people and their leaders. As Prof. Marx says :

Administrative neutrality...is a militant creed...It is an abuse of the concept
of neutrality when it is invoked by the civil servant as a convenient way out
pf any personal mvolvemcnt in public decisions or as a justification for hang-
ing tightly to the coat tails of those bearing political responsibility.” Properly
Interpreted there is no need why the concern of the civil servant for the
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constitution and for the long term interests of the public at large should
make him a conservative or even a moderate centralist, as Prof. Marx thinks
it would. 1In fact, it is this static attitude on the responsibilities of the
civil services which would appear to lead to the somewhat pessimistic future
which he envisages for the career scrvices. 1f only the services could really
imbibe the principles, not only the words, of the constitution, and if they
were to identify themselves with the people in the emotional as well as the
intellectual process of decision making, they with their selective merit and
experience would have a most valuable contribution to make towards the
progress of the state.

As Prof. Marx says in the concluding part of his admirable work : “Itis
clear that significant advances in the functional efficiency of the “‘adminis-
trative state’’ cannot be expected without corresponding changes in the work-
ing stylc of the administrative system. In this respect perhaps the most
important thing is the acceptance within the higher civil service of a re-
orientation toward its role. The men of the top cadre must shift their atten-
tion from watching “processes” to measuring their impact, from “getting
things done™ to giving each citizen his due, from the technology of adminis-
tration to its effect upon the general public, from utility to ethics. Not
what is being said but what is being donc will decide whether the “adminis-
trative state” will stand out eventually as a benefactor or as a destroyer.
f¢t is for the civil servant to realize that much of what can be done must be
his doing.”

—D. G. Karve

THE MACHINERY OF LOCAL GOVERNMENT By RM.
JACKSON. London, Macmillan & Co. Ltd., 1958, xii, 350p. 3. s.

Here is an engrossing study of English Local Government. It
appears at places to have been written in the manner of a text book,
with the pros and cons of an argument analysed and carefully itemised.
But, nevertheless, the subject is treated with a difference—Local Govern-
ment is looked at as an integral part of the whole scheme of government.
Over and over again, a problem is considered with reference to the
implications that arise at the national and the local levels. Party politics
and the system of elections are, for example, two matters that are so
analysed. In the result, one is cnabled to obtain a clearer idea of the
fundamentals and of the need for their adaptation in different contexts.
Secondly, the book, though essentially concerned with the English system,
draws upon la\y and practice prevailing in other countries, too. This is,
in a sense, inevitable, for, as the author says, “local authorities in different
countries are engaged in work that is much the same, and their troubles are
much the same.” The overtures of difference arising from local peculiari-
ties and background are handled with judgment; and the impression left
behind is that of the essential sameness of the aim and practice of local
government,

There is a great deal in the book that is of special interest and
significance to Indian students of local government. We have heard
and continue to hear a long debate on the place of the Municipal
Corporation in the local scheme of things. There is still a tendency, nay
a desire, to look upon the local authority as much the same thing, though on
a smaller scale, as the national or a State Government. Such an assumption
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we look at local government structure, all that we see is a division
of territory and powers. Much debate has taken place on the amalgamation
of local authorities to produce better and more homogeneous administrative
units. The social pattern, the size of population, the needs of a strong
administrative machinery have all been discussed as possible criteria for a
scheme of reorganisation. But old established councils have shown a great
deal of resistance to change, despite the clearly demonstrated need for such
change. The author says: “‘The case for re-casting it (Local Government)
is that it could be better and some conflicts could be remedied, but as it is
nowhere near 1o breaking down, its structure is to be repaired rather than to
be re-built.”” In India, we are fortunate that we have been able to make
greater progress in the re-organisation of jurisdiction and the amalgamation

of smaller, less viable units of local government.

The chapters on “Finance’, “Relation with the Central Government”

and *‘Dishonesty and Corruption” contain much that is apt for Indian con-
ditions and are well worth a study. The last subject, particularly, covers
ground in respect of which there is not much literature. The legal and
other restraints that exist do, no doubt, have a salutary eﬂfect, but as the
author cxplains “‘law is only onc of the social controls that influence men’s
conduct”. An improvement in the standards of integri

ty has, in England,
been a matter of interesting historical change. An carlier system of general
and gross corruption has given place to one 0

f fairly high standards. The
emergence of honest politicians and civil servants is no

But when

t the result of any

single cause. Many factors have operated, not the least important of which

has been the growth of professional bodies that have imposed and enforced
a high standard of conduct on its members.

Perhaps here is the direction
in which India can profitably move.
—P. R. Nayak

TRAINING IN PUBLIC ADMINISTRATION. New York, United
Nations Technical Assistance Administration, 1958, 46p. $0.25.

This is a short but highly informative study based on the material
prepared for the United Nations Expert Working Group which met in
Geneva from October 9 to 16, 1957, to review and evaluate the progress of
the U.N. training projects in the field of public administration. The experts
were four on South America, three on Africa, three on the Middle East
and one on South East Asia. The Working Group was attended on
behalf of the Government of India by Shri L.P. Singh, 1.C.S., Director,
Central Manpower Directorate, and Officer on Special Duty for enquiry
into services organisation questions, Union Ministry of Home Affairs.

The U.N. training ‘projects are both national and regional. In
the case of regional projects, the training institution is either operated
jointly by a group of countries or provision is made, through U.N. fellow-
ships and payment of travel costs, for trainees from neighbouring countries
{0 attend at a national training institution. The training institution receives

technical assistance from the United Nations mainly in the form of services

of experts and fellowships.

The Study claims that the benefits of a successful public administra-
tion training scheme are not confined to increasing the effectiveness of the
public service, the training institution also indirectly stimulates administra-
tive reforms and improvements o enable the government mechanism to
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cope with the increased burdens of economic and social development. A
training project has thus an expanding influence beyond its immediate
impact on the individuals, it has a “multiplier” effect. The training institu-
tion tends to become a focal point of new ideas and insights into the tech-
niques of public administration. The numerous problems of rendering
of technical assistance—the nature of the project, the form and location
of the training institution, its independence, support by government depart-
ments, the question of recruitment and adaptation of experts, and cffective
utilization of fellowships—all have been dealt with in a pragmatic manner.
So are the problems relating to the arrangements to be made by the train-
ing institutions recipient of technical assistance. A full section is then
devoted to technical aspects of training, covering selection of trainees,
teaching materials, methods of instruction, the nature, content and duration

of the course, etc. _This is followed by certain conclusions relating to the
evaluation of technical assistance training projects.

Some of the observations made in
We are told that many of a country’s nee
only become clear as the
modifications are needed;
from some of the restraint
that a combination of acade
titution the necessary balan

the Study deserve special notice.
ds in administrative training will
project grows and reveals where additions or
that the training institution should free itself
s of administrative and academic tradition;
mic staff and public servants will give the ins-

! lance between theory and practice; that the inter-
national expert has to adjust his ideas to a scale of priority of needs at first

totally unfamiliar to him and he must not suggest more innovation at once
than the situation will bear; and that training at the institute of public
administration should not co

mpete with the university, it should seek to
supplement academic studies by demonstrating the application of theory
and principle to the realities of the local situation. The nature and scope of

the curriculum have to be adjusted to the type of training to be imparted.
The training scheme may cater to the requirements of senior or junior
generalist-administrators ~or functional specialists or clerical secretariat
personnel, or concentrate on special phases of administration common to
all departments. The training institution may even gradually adopt a role
of stimulation and advice. In organizing a training course efforts should be

made to avoid a curriculqm so broad as to duplicate university study, and
adl;/anced material so specialized as to hel p only a limited group in particular
jobs.

Most of these observations ar
centres for training in public administr

or school in the field such as the Schoo
Indian Instity

also reveals t
good deal in
circumstances.

e pertinent not only to the UN.
ation but also for any national centre
1 of Public Administration which the
te of Public Administration proposes to set up. The Study
hat the role of an institute of public administration varies 2
different countries, depending upon national conditions and

The success of an internationally-aided training centre in public ad-
ministration depends partly on the quality of instruction. The duration of the
stay of international experts at the training institution should be sufficiently
long to enable them to acquire an adequate knowledge of local traditions
and circumstances, The national government may even utilize their services
in an advisory capacity in connection with the planning and evaluation of
some of its administrative projects. This experience will also help to
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i isti i i iven by the international expert.
t a realistic touch to the instruction given on
;:Ing) ?c:ss important is maintaining a regular contact by the training ce%tﬁe
with the appropriate higher educational institutions 1n the co'untry. ) c;
training centre may even be located in the vicinity of an 1rntpor;¢1ril;£ﬁgcc;33l
i i it intai tain amount o g é
iversity. The universities maintain a ccrt . : ctua
fl’lrgle\:ieor:rlxy The training of administrators, pdartlcglantl.y of nt"d?ilf a;)nl(iilu(g:g;r
, i i ir 1 trination into the bas -
annot be effective without their 1indoc into th con
L%\;)etl:, octfl public administration; the?ry t;g'hotulrgatg:rl ngltcheuclgoizgug%
‘from the arrangement ol subject- ' :
pizgx{g@mc"'\garinntlhere is neced for a ‘foundational and bd?k%ir(:junc-ll cou:;;g:
?‘or recruits to administrative services. The ncyv wclfcetlrﬁ Fonr . \fr\iléeoﬁglow
tasks, which the administrator today has to per orr(ri\, cal r-rcl;tionships >
ledge’ and understanding of the complexities an ;\n ¢5:s relationships of
modern social, economic and political life. The cdmp ?sst‘fativc ninistrative
studies has therefore to be on the study of the a rm:L itive F;t miéht .
synthesis of many and varied ‘ﬁelds o{’ k‘r:o‘wlte)dﬁtc ch;?r\llges ] it might be
hile for the United Nations to look 1nlc han, the
:‘:)Or:ttlhxm content of technical assistance which archnccdud tnz eld a;on :t:né etvh(:
training programme of the U.N. centres to meet the new .
lopment of the recipient countries. V. K. N. Menon

CENTRAL ADMINISTR‘}ATI(ZN IN BI‘llg;:Iel’\ll.aI;(); 2/0.11\/;95@1.4?”1(1
ENZIE & J.W. GROVE. London, Longmans, .-
487p. 30/-.

In several British Universities study and research in the field (r)f I;L:lbol(ljc
Administration have been substantially extended in the lzogt:wains‘iitute(i
Degree and diploma courses in Public Administration have huen nshiue
at quite a few places while the expansion of research facilities asbre ulted
the publication of several valuable monographs. But there hatq gi ajact
of a comprehensive and uptodate text-book, giving a systema ut{ npand o
of the chief features and problems of the Central Administra lOP nd
personnel. The two books which appeared some years ago—Glrod::1 o
S.E. Finer’s “A Primer of Public Administration” and Mr. E.N. Gla te Y
« An Introduction to Public Administration’—are rather too elementaﬁ( 0 t<:
of much use to the University teachers and advanced students as we 'astho
the civil servants. The book undeg review, th.er_efore, ﬁltls a lacuna mh e
literature on the British Administration by providing a lucid ar}l\d comprcthcn-
sive account of the administrative sys_tem.anq its traditions. T ? t“{lo aﬁ 't(')rls\
of the book display sound scholarship with inside knowledge of the kr1 is]
Administration, This is mostly duc to the fact that Prof. Mac eqzxpl
is not only a well-known scholar but has also served as a temporary %vx

rvant during the Second World War while Mr. Grove, a University teac e}:,
i;n claim valuable experience in the field of Local Administration and in the

Army.

. . . ish
is not only highly informative about the present Britist
admil;l‘;stiia:)ic\)'gl(scltsiup but ajllso provides a historical perspective ((‘)f th:: egd:;l&
istration. Again, not only the material has been properly diges !
msttra atis'ed b thé authors but a check-up of the book testxﬁqs to the genera
zsag::::cy of itg contents. The book is also interspersed with illuminating
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comments of the authors on the working of the administrative system.
Another important feature of the book is that the human aspect of the
administration has not been ignored by the authors altogether as is gencrally
done by many writers of text-books on Public Administration.

Part 1 of the book deals with the Civil Service. Herein is sketched
the Treasury’s role as the Central Personnel Agency. Due notice has also
been taken of the working of the Civil Service Commission which has esta-
blished a big reputation during about hundred years of its existence. A
substantial account has also been given of the structure, recruitment, train-
ing, terms of employment, staff associations and Whitleyism within the
Civil Service. The account of the prevailing standards and ‘attitudes among
the civil servants provide an interesting reading to an Indian reader in view
of the general deterioration in the administrative standards which he finds in
his own country today.

Part IT of the book is concerned with the organization, methods and
procedures of the various departments. The authors have also given a des-
cription of the administrative process, though rather briefly. The post-war
trends——_—sgqh as the increasing use of O & M, the strengthening of Establish-
ment Divisions for promoting better peronnel and management policies as
well as practices and the big expansion in the field organizations of some
Central Departments—have been well brought out in addition to the des-
cription of the routine administrative structure and practices.

Part TIT relates to the Central direction and co-ordination provided by
the Cabinet, the financial control and the Common Services. The des.
cription of the Cabinet’s role within the administration will be of interest to
us in India where the Cabinet system is still in its initial stage of develop-
ment,

In Part IV is delineated the impact of Parliament upon the position and
work of the civil servants. This is again of considerable interest to us in
this country where the proper adjustment between the respective position of
Parliament and civil servants has yet to be adequately attained. The authors
have also taken into account the relationship which exists between the
Central Administrative Departments on one side and the Local Authorities
as well as the independent public bodies on the other. They have also
touched upon the attitude of the administration towards the people and
pressure groups and vice versa. This description of the new administrative
problems in the rapidly developing welfare State in Britain would certainly
be of interest to people in India as well as in any other country which is
struggling to orient by administrative system to make it serve the needs
of a new Democracy engaged on welfare planning.

The book, however, suffers from a few limitations. 1In the first place,
the authors have not been as critical and analytical in their approach as one
would have wished. They have devoted most of the space to the description
of the administration and its traditions while their comments on some of
the administrative controversies facing post-war Britain are rather meagre.
For example, the position of the specialist in the administrative hierarchy,
the social origins of the higher civil servants, the need for controlling the
growing power of the administrative tribunals deserve a fuller treatment in a

Book Reviews 261

book on Central Administration. Again, onc would have wished for a
somewhat fuller account of the relationship between the Public Corporations
and British Parliament which has been arousing considerable interest in
the country.

Sccondly, the authors of the book have not !nqdc any SIgnmc'unt
comparisons between the administrative system in Britain and that of gl;y
other democratic country.  One feels that a comparative study might
have cnabled the authors to offer broad reflections in the field of Public
Administration which would have added to the value of the book to the
teacher, the administrator and the advanced student.

—B. S. Khanna

A D D~

We wish to inform the readers of this Journal that the
article on “Henley and Hyderabad” by Mr. J.W.L. Adams
published in our last (January-March, 1958) issue did not
| contain the text as originally contributed by him ; the
MS was modified in several places to bring it to the
standard pattern of articles published in the Journal. As
Mr. Adams has since expressed a wish that the original
text of his article should be made available to our sub-
scribers, it is being published and circulated separately.
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Andre Bertrand

BEFORE dealing with the exact subject of today’s lccture_iF seems
nccessary to me to try to place before you some definitions in
order to cnable you to know precisely what 1 am going to talk about.
“public Administration’”” (“‘L’Administration publique”) is, in my
view, firstly, an organism having activitics dcﬁneq directly or indi-
rectly by law, with a view to accomplishing certain tasks of general
interest; and secondly, the activitics of such an organism, whether
within itself or in contact with citizens in the outside world, directed
towards the fulfilment of public purposes. Onc¢ who wants to study
public administration in both these aspects will have to look at its
structure, procedures, organisation and methods, the means which it
has at its disposal-—means of action in terms of things, movable or
immovable, and of men—and the rules which govern these means of
action. If this dcfinition is to be accepted, Public Administration
can then fairly easily be distinguished from another one—that of
administration in general or private administration in particular—in two
essential respects : first, a private administration, a private organism,
is not created by law; and secondly, a private organism is not by nature
dedicated to the general interest of the community. But apart from
these two differences, which, of course, are important ones, the defi-
nitions of public administration and private administration have much
in common. This, I believe, explains the first kind of approach to the
science of public administration which seems to me to have been, to a
fairly great extent, the American one. This approach lays more empha-
sis on the similarities than on the differences between public administra-
tion and administration in’general. The American experts in the field
have, broadly speaking, thus risen from management of private

*Text of a lecture delivered at the I.I.P.A. on November 30, 1956. It could not
be published earlier due to upavoidable circumstances.
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enterpriseto public administration. If, on the contrary, we concentrate
more on the differences than on the similarities between the two kinds
of administration, we come to another set of approaches to the same
problem. The first one, that is to say, the first of the second category,
is what I would call the English one. It takes the view that the
administrative bodies set up by law or administrative regulations, and
placed at the disposal of the Government and are thus an instrument of
the Executive. The English experts in the field arrive at the study of
Public Administration proper by starting from that of Political Science,
Political Philosophy and History and Constitutional Law.

The second approach of the second category—which I would like
to call the third approach and which is the French one—takes into con-
sideration the fact that not only is public administration so created by
law, but also furthermore, that, in France as well as in many other
countries, particularly in most of the continental countrics of Europe,
it is governed by an autonomous body of legal rules called ‘‘adminis-
trative law”” and controlled by a set of administrative courts the highest
of which in France is the Conseil d’etat. This system is clearly the
opposite of the one governed by the principles of “unity of jurisdiction”
which is to be found in the “Common Law’-countries as well as,
if I am not mistaken, in India today. The French approach has thus
consisted in shifting from Administrative Law to Public Administra-
tion proper. During my talk tonight I will be dealing with the new
trends in Public Administration in France in the context of this third
approach only. In order to study these new trends it is important to
examine, what seems to me, the two main series of problems. The
first, which is purely of a scientific nature, relates to the study of the
development of the science of Public Administration in France in the
context of the legal approach which I have just now defined. The
second series of problems is mainly institutional, that is to say, “through
what channels, what organisms is the science of Public Administration
developing today in France”? And these two series will constitute
the two parts into which this lecture will be divided.

11

In order to examine the development of the science of Public
Administration in France in a scientific way, we have to go back to the
French legal or juridical approach. Historically, though, this approach
was not the first one—a fact which is often forgotten, even in Fance,
today. The recognition of the importance of administration of the
various departments in the Government, the increase in the number
of civil servants and other similar developments date back to the
French Revolution, still more to the Napoleonic Empire and the
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Restoration period that followed after 1815. Tt may be of some
interest to point out that the first books which at that time were pub-
lished on administration did not deal purely with Administrative Law.
The first one of these was by Bonnin in 1811, and was entitled :
“Principles of Public Administration”. Bctween 1840-50, two other
great authors, who werc members of the Conseil d’etat, Vivien and
Aucoc, wrote other books which predominently dealt with non-juridical
aspects of administration. But afterwards, the courts, created by
Napoleon in the beginning of the 19th century, became courts of justice
in the full sense of the term—tribunals with a system of what is called
delegated justice, and no longer ‘kept justice’, i.e., they directly passed
judgments, on the cases referred to them, without presenting advice
to the executive. They had a final say in the matter as courts of
justice normally have. This happened in 1872. As a result of this
development the observers of administrative phenomena came to see
them only through the judicial side, i.e., through the judgments of the
highest administrative court, the Conseil d’etat. Tt therefore became
normal and logical that the writers, who wrote about Administration
and who were professors of law, studied specifically Administrative
Law and left aside all othcer aspects of the administration.

From 1880 up to the Second World War, the books written by
great authors like Laferriere, Duguit, Hauriou, Jeze, Barthelemy,
and, in modern times, Waline, some of which were real master-pieces
in their own field, exercised a very deep influence not only in Europe
but also in other countries adhering to the French system of ‘“duality
of jurisdictions”, such as in Egypt, Lebanon and some countries of
Latin America. These master-pieces were books of Administrative
Law in the strictest sense of the term, and Public Administration was
left out entirely. But after the Second World War the picture began
to change, probably under the influence of various factors. During
the last years of the war there existed more intimate contacts than even
before between France ad Anglo-Saxon countries they resulted in a
sort of greater influence of Anglo-Saxon ideas even in scientific fields,
such as the one we are dealing with tonight. Apart from this factor
which was external, others, purely internal ones, still more important,
were at work., After the terrible war—ordeal of five years which
France had gone through, the Provisional Government of the
Republic, headed at that time by Gen. Charles de Gaulle, strongly felt
that in order to build a new France it was essential to have, as a sound
basis for it, a civil service of the highest possible quality. In studying
the problems of getting such a civil service, it is quite obvious that one
had to look at it not only from a purely legal point of view, but in a
broader context.
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The period which followed the liberation of France was generally
characterised by frequent discussions, both at tl}e po]mcal. :}nd t.he
administrative levels, about the utility ' of various admlnlstxratlvc
adjustments and reforms. For instance, m_51de the government itsclf,
it was at that time that the General Secretariat of the Government was
created, which I would roughly put as the equivalent of the B{ms(h
Cabinet Office; and it was at that time that the problems of regional
adaptation were thoroughly discussed. Thus, the last 10 years otr' SO
mark the beginning of a revival of the study of Public Administra .1or;
in France. And important among the main fields in which this re\lflva
is noticeable is that of personnel. The problems of personncl h}?ve >eer:
perhaps more thoroughly studied than any othgr‘?roblemg in the ri:fc[r:
past. A most important work on the subject is The Qvnl Se:ivul:]c t);
Mr. Gregoire; it is a rcal treatisc on public administration, and tl ogg 1
it contains some legal developments, othef aspects of sociologica
and psychological character clearly predominate.

The revival is also noticeable in regafd to study of acjmnustrat'lvci
structures and techniques. Various articles dealing w;th‘ ‘ teghr_nqa
problems of the civil service have frequer}tly appeared in thc_: A. r};mls-
trative Review” created after 1945. It is managed by active civil scr-
vants and not by university people—a fact which, 1 think, desgrvcsl
special notice, because traditionally in France.qll oth_er pr’?fcssmna
journals like “The Review of Public Law and Po_hn.cal Science arle gfl:'nct-
rally directed by university professors of law. Sln?llarly,‘ during the tdst
few years problems of administrative structure, in thel‘l“ broad cﬁon ex
~ have been the subject of many articles published in the “F rench _ev1tehw
of Political Science”, also created after the Second World War,;‘r(l te
Administrative Review and in some other books. I“would a]sc;] 1fetho
mention here a book written by Mi(;hel D§bre s The .D‘caltsq ee
Republican State” which, though dealing n}agnly vylth Politica mer?}clis,
contains elements of a pure public administration charactf':r. s
book is in a way a French example of thg }.Enghsh. approach,las pu ,
administration here is linked with political science dcve f(‘)pmen sS.
1 may be allowed to refer to a smaller boqk.I wrote myself a few yealr)
ago for the International Institute of Administrative Sciences (B’r’ussel s-
on “Techniques of Governmental Work in the Modern Stz;lteée§t ad
blishing a comparison of these techniques in Great Britain, the rlnl'e
States and France. Itis a study, both at t.he level of (.:onsut.u;llona aw
and of public administration, of the various ways In whic govlcim-
mental work can be co-ordinated, essentially throug}l agencies such as
the Cabinet Office in England, the General Sc;cretarxat of the Qovem-
ment in France, and the President’s Executive Office (especially the
Burcau of the Budget) in the United States.
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The third very important category of studies in public adminis-
tration which has developed in France recently relates to problems of
cost and efficiency of the public services. These studies originated
with the setting up in 1947 of an inter-departmental committee attach-
ed to the Prime Minister’s Office, called the Committee on the Study
of Cost and Efficiency of Public Secrvices. The Comumittee is still in
existence and its reports have already led to some important adminis-
trative reforms. The Secrctary-General of this Committee was
Mr. G. Ardant, an Inspector of Finances, who, since, has been appoint-
ed General Commissar of Productivity in the French Public Service.
And this distinguished civil servant has since written a very important
book on public administration proper, called “The Techniques of the
States”. This work is based on the cxperience of Mr. G. Ardant as
the Secretary-General of the Committee, 1 just mentioned. It deals
with the various problems of efficiency of the public services in France
and the methods by which this efficiency can be improved. It would
be useful to note that these studies were conducted on a broad basis
and were not so narrowly concentrated on what is known in the English
speaking world as “O & M”.

While these have been the main lines of the development of the
study of public administration in France, “Budgeting” must be men-
tioned also. Tt used to be more studied in connection with law (as
financial legislation) than in conjunction with Political Science and
Economics (as a financial science.) But now, through the records of
the activities of the French Ministry of Finance (“Les Inventaires
Financiers”) and through a periodical review which is published by it
since the last World War, called “Statistics and Financial Studies”,
Budgeting, as a part of the science of public administration, is develop-
ing rapidly. One often finds in this review, studies on the structure of
the budget services in France and abroad, the impact of budget rules
and procedures on administrative management and the structure of
sconomic public services—studies which definitely are of a public
administration character. 1 would like also to add that important
aspects of Public Administration, such as concentration, deconcentra-
tion, centralisation and decentralisation, contracts dealing with public
vorks, etc., are still dealt with in France in university lectures and in
>00ks of Administrative Law, because these are essentially legal in their
>asic elements. But there has been a change in emphasis. Before the
ast World War, these were studied in a purely juridical way, but now,
lue to the various influences I have already mentioned, the non-legal
tspects of these problems are much more insisted upon by the professors
f law, and specially of Administrative Law, than ever before. This
loes not mean that they are mainly treated as elements of Public
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Administration; but it does mean that indirectly some aspects of public
administration are mentioned in the study, which was not the case
before, so that in fact now many of the various subjects (I don’t say
all), which are covered, say, in a general American book on Public
Administration, can be found as separate elements in France. What
is still lacking is a comprehensive, general treatise on public adminis-
tration, taken as an autonomous discipline. But I think that this
lacuna will be fairly soon bridged, let us say, in the next 5 or 10 years,
as a result of the evolutionary process I have just tried to describe.
But that will be accomplished in a French way, that is to say, with more
of an inter-connection between the legal and the non-legal aspects of
administrative problems.

111

Having outlined before you the new scientific aspects of the study
of Public Administration in France, I would like to turn now to the
second series of problems I have mentioned, i.e., the new institutions
which are interested in Public Administration in France today. Since
1945 these problems have been studied at three different levels: first,
at the university level; secondly, at the level of the entrance to the civil
service, and the civil service in this context means the administrative
class; and the last and the third level is of the civil service itself for rais-
ing of its standards of performance and efficiency. Hence, the crea-
tion at these three different levels—first of all, of the Institutes of Poli-
tical Science; secondly, of the National School of Administration;
and lastly, of the National Centre of High Administrative Studies.
These are the three institutions or types of institutions which deserve
special mention, and I shall dwell on them at some length.

Starting with the university level, we find that the traditional
structure of the French University was based, as you probably know,
on the existence (1) of the Faculties of Law where the study of private
law predominated, but where Economics also, and I would like to
stress this point, were taught, as no autonomous faculties of Economics
existed in France; and (2) of the Faculties of Arts, covering the study
of such matters as Sociology, essentially in conjunction with Philoso-
phy, General History, including, of course, Political, Economic and Social
History, and Geography including Human and Economic Geography.
Civil servants were mainly recruited from graduates from the Facul-
ties of Law, because that was the old French tradition. According to
that tradition, which may be of special interest to you because it is very
different from the English one, a French civil servant was and is still
supposed to be, to a fairly great extent, a lawyer. This fact helps to

Recent Trends in Public Administration in France 269

explain that in 1871, the idea of a great Frenchman, E. Boutmy, was to
create a new Superior School, in order to promote a more integrated
teaching of social sciences in a broader sense thus bridging the existing
gap between the Faculties of Law and Faculties of Arts. That school
was the ““Ecole Libre des Sciences Politiques™, which was so set up some
twenty years before its English counterpart—the London School of
Economics. And, in fact, this School of Political Science played a
decisive role in the preparation of entrants to the most brilliant posts
of the Civil Service (the Grands Corps, the Ministry of Foreign Affairs,
and the Finance Inspectorate) between its creation and the Second
World War.

Then, in 1945, it was felt that the State ought to take over from
private enterprise the School which was to be transformed into an
university institute of political studies (the Institut d’Etudes Politi-
ques of Paris) and at the same time to promote a policy of decentralisa-
tion by creating similar institutes—Institut d’Etudes Politiques—in the
provinces. Six provincial institutes, of the same kind as the one in
Paris, have been established since October 1945. Today there are
such institutes in Algiers, Bordeaux, Grenoble, Lyons, Toulouse, and
Strasbourg.  You would note that there is no separatc or autonomous
institute of public administration in France. But many clements
of the study of public administration arc to be found in the programmes
and curricula of these institutes of political studies. And the main
elements so to be found, in the first place, cover general lectures dealing
with the French and also very often with foreign administrative institu-
tions, structures, and mechanism. I would like to mention the fact
that in Paris, and even in many cases in the provinces, lectures are more
often delivered by senior civil servants, especially by members of the
Grands Corps, than by university professors. Secondly, the teaching
of public administration is mainly the result of what we call ‘fravaux
de conferences’, which, up to a point only, might be called in English
‘seminar work’. This concrete and practical method of studying pro-
blems of various types is used by small groups of students, who are
guided by “Maitres de Conferences” in the majority of cases active
civil servants and who thus get used to examining the varied and com-
plex aspects of an administrative situation and not only the legal rules
which govern it.

At the research level, it must be added that a new centre was
created in 1955, under the name of “National Foundation of Political
Studies” and this Centre inherited the library of the School (Ecole
Libre) erected in 1871. At this Foundation, a section specialised on
rescarch in public administration is going to be set up in 1957,
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The administrative structure of these university Institutes 1s
rather simple. Once again, you will find here a lir_lk between lqw and
public administration in France. The Director is always, with the
exceptions of Paris and Strasbourg, a professor of pubhc law in the
Faculty of Law of the town concerned, and therg is also a}ways an
executive council to manage the affairs Qf each institute. I.t is headed
by the Vice-Chancellor of the University. Its members include the
Deans of both the Faculties of Law and Arts, and the Director of the

National School of Administration.

If we now turn to the second level 1 have announced, that' qf the
entrance to the civil service, we find a Natlonz}l School of Adrpmlstra-
tion (“Ecole Nationale d’Administratxon”)- which was created in Octo-
ber 1945. T would say that this School is a blending of the English
idea of a unified civil service and the French idea, which has been very
dear to the French hearts for more than a century, of a professional
school—a “great school of application”, according to the French
phrase, such as the ones which were created by !he Revolution, the most
glorious of which was the Ecole Polytechniques, founded by the
“Convention” in 1798. The creation of this School meant that the
various departmental and “Grands Corps” entrance examinations for
entry to the civil services were abolished, and, instead qf them, was
instituted a competitive examination for entry to t.he National School.
To be quite precise, there was not one examiation set up, but two
parallel ones : one for graduates from universities and diploma holders
of various schools, and the other for civil servants qf lower grades
already employed in any public service for at least five years. Th;:
establishment of the new School has brought about a thoroughly uni-
fied process of recruiting the future high civil scrvants of the Statf:.
This has been achieved in the same way as it was realised carlier in
Great Britain through the sciting up of the civil service commission
with its system of compctitive examinations. But there is one distinct
difference. In France, we felt we needed, as you did in India, a pro-
fessional training school, in order to train probationers to the f:ml
service, to make them learn thc basic elements of their future J‘obs
before they embarked upon their active service carcers. And as it is
a training school, it is outside the purview ot_‘ any university. And, as
it is naturally an inter-departmental one, it is directly attached to the
Prime Minister’s Office. Its director must be a high civil servant.
In fact, since the School was created, it has been dirccted by a highly
talented, former administrator Mr. Henry Bo‘urdeau de Fontenay,
who was the first ““Republic-Commissar” appointed (for Normandy)
in liberated France by the Provisional Government of the Republic
in September 1944. There is also an Executive Board which is
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ex-officio headed by the Vice-President of the “Conseil d’etat’.
It consists of 5 high civil servants, 5 university professors and 5 other
distinguished people from other fields of activities, such as employers,
trade unionists, etc. The Dircctor of the Civil Service Office (Direction
de la Fonction Publigue) is also an ex-officio member.

Obviously, I don’t intend to explain to you in detail what this
National School of Administration is. That would require another
full lecture. My purpose is only to let you know briefly what part
Public Administration is playing in the way that School works. And
that part can be summed up, 1 think, in this way. During the first year,
the civil service probationers arc sent to the provinces to undertake
field work of a thoroughly practical nature under the guidance of the
“prefet” or civil administrator. They sce Public administration in
action through this field work. They devote themselves to the practical
activities in two ways in particular. First, they have to write two or
three notes, as we call them, of 15 to 20 pages, dealing with an external
service of the State as they have been able to study it in the district
where they are located. This study of an external service is definitely
a study of public administration in the broadest sensc. Secondly,
at the end of that same year, they are required to write what we call a
“memoire de stage”. This is a more comprehensive note (but not a
thesis in the academic scnse), on a subject they have had to deal with
as probationers, that is to say, about which they have acquired some
practical, personal experience. 1t must, as a rule, pose a problem which
has to be solved and therefore about which the probationers have to
propose personal solutions. Thus every year our probationers make
available to the School, and more gencrally, to all those who are
interested in Public Administration, a series of studies which may be,
in some cases, of very great interest,

After finishing the first year of field work, the probationers come
back to Paris for a year of studies proper at the school premises. And
in these studies there are generally one or two or three courses which
deal with public administration, administration structures or reforms,
personnel management, governmental contro! of nationalised industries,
etc. Thesc courses have a more practical bias than those given at the
institutes of political studics. But, far more important still than the
lectures, they follow “Des travaux de conferences”, thanks to which
they do studies of public administration three times a week under the
guidance of active civil servants. The supervising officer ensures that
they take an objective, practical and synthetic approach to administra-
trative problems and certainly not only a legal or financial or social
one. Itis always a blending of all these different perspectives which
our probationers must bear in mind during the course of these
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“Semincis”. At the end of the second year comes a ranking examina-
tion. In this ranking examination, as we call it, there are two tests
which are of a public administration character. First : on the basis
of documents which are given to them to be studied, the probationers
have to write, in six hours, an administrative note, or report which is
supposcd to have to be sent to a civil servant higher placed in the
hierarchy, on a supposed case which is being put to them. Secondly :
there is a viva voce, which consists of a 15 minutes exposz followed by
15 minutes cross-examination on subjects which normally are dealing
with public administration on the basis of the results of the ‘ranking’
or ‘classification’ examination, and their performance in the first year
and in the group seminars, of the second year, the trainees are ranked
from first to last. Then, according to their order of merit, the section
to which they belong* and the posts which have been made avail-
able to them by the Government, they freely choose their posts of future

appointment.

The third and last ycar covers another short period of field train-
ing, usually of two months, in the “private sector”, after which the
probationers come back for the last time to the National School in
order to undertake very practical, technical and specialized work in
small groups. The nature of this work varies according to the carcers
each of them has at that time already chosen. This practical work
takes normally the form of “casc studies”. The probationers are
asked, by their “directors of practical work™, 1o study actual files which
these directors have procured for them in advance, from their own
offices. The probationers thoroughly examine what the difficulties of
the case were and propose solutions which they consider most appro-
priate. These solutions are discussed between the “Director”, the
probationer and his fellow-trainees in small groups of 6 or 7 or 8 for
two hours, may be for four hours if the case so requires. The third
year of training is really a period of transition from the work of the
probationer in the strictest sense to the work of an active civil servant.

1AY

The third direction in which the study of public administration
in France has shown most fruitful results relates to intensified in-service
training courses for the higher civil service. 1t is a common know-
ledge that civil servants, after some years of active service, become too
much used to what they are doing and are not curious enough about

*The probationers are divided into four sections : of general administration. of
economic and financial administration, of social administration and of external affaits
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developments in other fields. It is therefore always useful to give them
an opportunity at this stage of developing a broader horizon and of
increasing their knowledge in the field of their specialisation or in allied
matters. This is why at the same time the National School of Adminis-
tration was set up, there was created also a Centre of High Adminis-
trative Studies (Centre des Hautes Etudes Administratives), which
would be the French parallel to the Administrative Staff College at
Henley-on-Thames. But there is a rather striking difference in that the
proportions of civil servants and non-civil servants to be found at
Henley on the one hand, and in Paris on the other, are exactly reverse.
In other words, at the French Centre, out of the 20 to 30 auditeurs at
what we call a session, 4/5th arc civil servants and only 1/5th come
from the private sector, liberal professions, etc.

The structure of this centre is very simple. [ts Dircctor is ex-
officio the Director of the National School of Administration. The
same executive board supervises also the work of the Centre; there is,
however, another advisory board, in rcgard to the discussion-subjects
chosen for each session of the Centre. A training session at the Centre
lasts for about 3 to 4 months and is conducted on a part-time basis,
that is to say, from Thursday to Saturday afternoon. In a sensc
instruction on part-time basis is certainly less favourable from a scienti-
fic point of view than the onc on a full-time basis, as at Henley-on-
Thames. But it has a practical advantage, because the various depart-
ments or the “Grand Corps” which are asked to send some of their
civil servants to the Centre are probably better disposed to do so,
knowing that these civil servants will go on doing essentially what is
their normal job during the first half of the week. One main subject
is chosen for each session, e.g., *“The Role of French Government
and Administration in International Technical Assistance™ or *“Econo-
mic Development of Sub-Developed Regions in France” or ““The State
and Scientific Research in France” and so on. The specific subject
chosen for a session is thoroughly studied and discussed in all its possib-
le aspects for 4 months under the guidance of an ad hoc Director who
is appointed especially for that session and who works in very close
contact with the Director of the Centre itself. A few lectures are deli-
vered during the first week or so of the session to enable all the audi-
teurs who come from the various departments of the Government to
acquaint themselves with the latest developments of the problem in a
general, rather theoretical way. But that is only for a week or so
and afterwards the auditeurs become the true instruments of their
studies. Every time it is necessary, and it is often necessary, they
do some field work outside Paris. In fact, in some cases field work
was even done outside France. For instance, in the session on “Some
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Administrative Problems of Large Cities”
foreign towns as well.  After the field work
back to the Centre and are divided into small committees, each of
which is allocated a certain part of the over-alj study. T,hese com-
mittees work for about two months, at the end of which a general
report is prepared on the basis of the various Separate reports previous-
ly got ready. Thus, Public Administration, in its most professional
sense, but at the same time in a very scientific way, and I dare say
at a very high level, is studied automatically in that way through the
Centre of High Administrative Studies operating in France, Byt there
is onc disadvantage which I would like to specially mention. Ag the
Centre deals with purely administrative problems and all its members
(except 4 or 5) are civil servants every one of whom is bound to pro-
fessional secrecy, the reports of sessions, as a rule, cannot be published.
Thesc reports, in most cases, are fairly of a high quality, and I feel it
would be of great interest and perhaps it would promote a better under-

standing between the people and civil servants in France, if these reports
could be made public.

the trainees had to visit
1S over, the trainees come

\%

From the development which I have briefly outlined in my short
lecture to-night, you will find that France is progressively catching up
with other countries in the study and practice of public administration.
Much still remains to be done; but much has already been done, and
the main trends are clear cnough.  The study of Public Administration
in France will undoubtedly keep its specific character and it is fortu-
nate that it would be so. The French approach is and would be a very
useful supplement to other approaches—the American, the British or
the Indian. France has always been very deeply interested in the
universal and comparative aspects of intellectual problems. Therefore,
she will continue to develop the study of public administration accord-
ing to such traditional lines of thought and she might, thus, be the
pioneer of a more universal work in this field—by trying to bring about
a sort of synthesis of the various national approaches for the benefit of
the science of public administration—a science which has no father-

land particular to itself and, generally speaking, belongs to the whole
world.

INTEGRATED RURAL DEVELOPMENT

S. V. Ramamurty

URING the last two centuries village life ‘has become anaemic
and disintegrated through the intlfo_ductlon of an ufban, colo-

nial and commercial economy by the British rullers. The importance
of cities has been cnhanced as a result of the import of scwnce;l and
technology besides the politics of western rulers. The ncw ;()jl‘n.osoi
phy of materialism with its sets of values divorced from the tra mon;l
and spiritual values of India, the new arts based on machines, the
new modes of democratic organzation, whlc}} v_vhlle bas'ed on t.he
whole people yet achieve full meaning and 51gn~1ﬁcqn'ce among the
leaders who function in instituthns concenlratgd in cities, hgve ovehr-
emphasized the political side of lifc to the detriment of the life of the
people of the country in general. Politics has been on the whole
an imposition on Indian life which while finding its natural habitat
in cities has not fully fitted into villages and the country as a whole.
Yet the civilization of India has been through many centurics iden-
tified with the life of the country rather than with its cities. The
religion of India was rooted in the simple surroundings of villages
more than in the bustlc of citics. The culture of India has bgen
widespread in its villages with their arts and cruﬂ:g the. c‘c‘remomals
of their social life and the cohesion of their public activities {ayl}er
than with the luxury, the courtly pomp and the professmnal activities
of cities, moving round kings, feudal lords and rich men. To rebull.d
Indian villages in the changed atmosphere of a free India, there is
need both for a philosophy and a programme of rural devclopme:nt.
Let me compare and contrast the elements of urban and rural life.

The atom of country life is the village; that of urban life is the
individual citizen. This forms the basic distinction l?§tween the qua-
lity of life in the country and in citi;s. The definition (?f political
democracy is that cvery man has a right to freedom subject to the
equal right to freedom of others. This involves competition betwef;n
individuals and furnishes a basis for indmduuhsm. A% against this,
rural democracy is based on the freqdom of each individual subjegt to
social well-being. Individual right is balanced by duty to saciety.
Rural democracy is thus adapted to a socialist pattern of society.
Residents of a village are subject to public opinion in the VIIIagg.
Their acts should not go contrary to aCccpted_nlqdf:s of conduct. in
the village. There is a balance between the individual and society
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in a village which is not sought in a city. If competition is the pre-
vailing motif of city life, co-operation is that of rural life.

Agriculture constitutes the prevailing economy of a village
while industry and commerce that of a city. The village as a whole
follows the moods of nature and adapts itself to its gifts. The indi-
vidual in a city, each seeks his own way independently of his neighbour
based on science and technology which give gifts in packets to indi-
viduals. Tntellectual progress shows itself in the country as culture
while that in cities is in the shape of science and technology. The
basic culture of India can be seen and recognized in the country
rather than in cities. In modern times, cities in Asia follow the pattern
of European culture rather than Asian culture. In citigs, the Worlq
meets. In the country, the national colour and quality of life is

conserved.

Cities have their valuc in India as the centres where new knqw-
ledge in science and technology can be adapted to the needs of Indpm
life. Heavy industries, large industries, political and defencg organiza-
tion need large centres of Indian life which are or become cities. But
the organization of life in cities differs in quality, purpose and mgde of
functioning from that of the country. In India, urban pOpUlathI.l to
rural population is in the ratio of 20 : 80, while in the U.S.A,, {t'ls
the reverse, namely 80 :20. Politics which is the ideology of cities
can be applied only to a small part of Indian life and development.
There is need for a different ideology as the primary ideolc_)gy of
Indian life and development. 1 have coined the word ‘Ruralics’ to
denote a philosophy of rural life.

What comes to India from the West has a place in the plar}nfng
and development of India. But it should not be treated as providing
a complete objective. The balance of urban and rural life is itself an
element of ‘ruralics’. This balance in India has been upset by colonial
politics from the West which has built in India an urban and com-
mercial life and made village economy anaemic. Village politics
have often tended to be a cancerous growth, flourishing in village fac-
tions and breaking up the cohesion and co-operation of village life.
The work of the National Planning Commission has thrown increased
emphasis on rural development and advocated such urban develop-
ment as will spread benefits over the whole country through nationali-
zation of heavy and essential industries.

Village life in India was built up on the social and economic
patterns available in pre-scientific age. Such life has been dis-
integrated by the imported methods of science and technology which
tended to be adapted to the needs of cities and not of the country as
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a whole. It is now recognized that science should be used not only fo:
large industries in towns but also for medium and small-scale indus-
tries and down to village industries. It is recognized that electric
power should be ruralized instead of being used only in towns. It is
recognized that the cuiture of India can express itself through rural
art better than through mechanized urban art. If a balance of modern
amenitics is struck between a village and a city through what may
be called a rurban organization, there will be a better retention of intel-
ligence and energy in village life. A town of 20,000 people gets a
municipal council, a high school, a hospital, doctors and engineers.
There is no reason why 20,000 pcople spread over a larger area in
the shape of villages should not be provided with such amenities
through a suitable organization designed by ‘ruralics’. In villages
themselves, science has begun to provide new modes of community
action. The village lost its old economy as a result of the use of
science and technology in cities. There is now a new economy in
villages as a result of the increasing use of new knowledge and orga-
nization in villages. Agriculture in the village has now the benefit
of improved seed. manure, implements and anti-pest measures produce
ed with the help of science. Modern engineering has constituted
large reservoirs of water which provide wholesale irrigation for
villages. The Japanese method of cultivation of paddy has opened
up to villages the possibility of producing 50 to 100 per cent more
paddy crop. The Community Project organization has given to
villages the opportunity to take mass action in the village for increased
agricultural production, development of cottage industries and better-
ment of social conditions by the combined efforts of villagers.

The Planning Commission has initiated a programme of inte-
grated rural development. This programme is based on four principles
laid down by the Deputy Chairman of the Planning Commission.
These four principles are :

1. Every family to have a plan;

2. An adult member of each family to be a member of a
co-operative society by own right;

3. Special measures for women and children; and
Community activities.

Agricultural production is a result not only of the cultivation of nature
but also the cultivation of man. For long the latter aspect has been
neglected in India and man has been a missing link in Indian agri-
culture. The Community Project and National Extension Service
movement has laid emphasis on human development in a village
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in addition to natural development. To give concrete expression to
this programme of rural development, two villages have been selected
in Mysore each in a National Extension Service block. These are
Kodigahalli village in Bangalore division and Hittanahalli village in
Mysore division. Each of the villages has a panchayat and a co-
operative society. With the co-operation of the village panchayatdars,
the village level worker of the N.E.S. block has prepared two records :

A. A general list of families with the following columns :
(1) Serial number of family
(2) Head of family
(3) Number of males, females and children in the family
(4) Extent of the Jand holding in the family
(5) Area irrigated and how
(6) Membership of a co-opcrative society
(7) Use of good seed
(&) Use of manure—chemical, compost and grecn
(9) Marketing co-operatively or through merchants.

B. A casc shect for each family has also been prepared. In
this the hecading of the various columns mentioned in ‘A’
from (5) onwards arc dealt with and under cach heading
(@) denotes the present position and (b) denotes proposals
for improvement. The following additional headings arc
also dealt with :—

(10) Position of women and children in the family

(11) Usc of cottage industrics in spare time

(12) Participation in community activities, social and
economic

(13) Assessment of the possibilities of improving the
cconomic activities of the village as a whole with special
reference  to increase of agricultural production,
growing good seed and green manure for the village
in the village.

In each village a plan for each family is in course of preparation by the
village level worker and the village panchayatdars, with the guidance
of the Block Development Officer and the various officers of the State
Development Departments. Having prepared these plans they will
help in their implementation.

_ The village of Kodigahalli has a population of 600 with 102 fami-
lies. Narly 759 of the families have membership in the co-operative
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society. The Japanese method of paddy cultivation which has been
introduced in the village is proposed to be adopted over all the paddy
land in the village as well as on the land owned by the villagers of
Kodigahalli in neighbouring villages in the course of the coming year.
The use of good seed, of green manure and chemical fertilisers is being
systematically spread. The provision of credit of Rs. 100 an acre
to carry out the Japanese method is being arranged. Almost all the
villagers are known to the village level worker. The social education
organizer of the block has started a women’s samayj, a children’s club
and has helped the adoption of improvements in the house. The
village has a system of frce Monday labour and with this they have
built village roads, drains and are to build a village panchayat house.
A Bharat Sevak Samaj has been started in the village with three sub-
committees for agriculture, for Monday labour and youth organization
and for education and social education. The other villages in the
jurisdiction of the village level worker in charge of Kodigahalli are
also to be helped to emulate the intensive development of Kodigahalli.

The Hittanahalli village has a population of 1500 with 270 familics.
Out of 300 acres of paddy land, the Japancse mcthod is adopted on 205
acres. In the remaining 95 acres most of the measures of the Japa-
nesc method are being followed.  The production per acre of paddy
has risen from 1500-2000 Ibs. to 3000-3500 lbs. Increase of yield
hias been due to reduced seed rate, use of green manure, improved
p oughs, usc of chemical manure, weeding as well as provision of
short term credit. Green manure is being raised and chemical
manure supplied to the village. It is expected that half the chemicals
could be cut down if the production of green manure was increased.
The other villages around Hirtanahalli have got panchayats and two-
thirds of the families are also members of co-operative societies.

Speaking generally, Kodigahalli is a village with good leadership
and human resources. Hittanahalli is a village with good natural
resources as it is fed by the Cauvery channels. 1In both, the villagers
are organizing community life through concerted action. 1In the past
a village level worker addressed villagers with a forward outlook and
some of them followed his advice. The result has been that rich
villagers have become richer but poor villagers have remained where
they are. On the basis of the programme for rural development
initiated by the Planning Commission, every family has to have a plan
of development so that it is not merely the maximum production in
the village that will be raised but also the average production. The
difficulty in India is not that high yields of production are not reached
here and there but that the average production is low. In irrigated
areas the average production of paddy is about 1600 to 1800 lbs. an



280 S.V. Ramamurty

acre. It is definitely possible to raise this average by 509 to about
9500 Ibs. The integration of village effort is a source of mobilizing
the human energy of the village. The power of an i_ntegral is greater
than the sum of the power of its parts. A disciplined regiment of
a thousand soldiers is more powerful than an army many thousan;l1
strong but undisciplined. Village life can become enlechedbthrgug

organization. A common type of plar} for the whole village a?§: or}
its geography, its history, its economic resotlrces and the qu}? nyfo

its people, will produce a ‘single mindedness” comparable to that of a

disciplined regiment.

For the re-orientation and rebuilding of village life in India lh'crc
is need both for the philosophy and the programme of concrete action

that have been described above. The success of the experiments in
Mysore will be watched with interest.

«Public administration, apart trom the novmal features tihn_t it
should have, should be intimately co.ncerncd with public co-op(_:xatmnt.
The idea of a public servant sitting 1n world fl}’ﬁ"‘ an‘q‘ qo“g“o‘ii;“
impartial justice is completely out of place ina dcmoc.,lim_c s xiny’
and much more so in a dynamic demacratic socicty which is moving
forward, because the very pace of moving forward depends not 'otn
the public servant but on the people, and if there is no 1Intxmn e
connection between the people and the public servant, then he éngy
be efticient but therc is no movement .forw"ard.”.:.: ..... “in the moﬁpciin
age the success of the public servant lies, in additicn to ability, Cbllt:l-
ency and integrity, upof his capacity to co-opeiate with the pu 1c:
Jt is an essential requircment of the public servantﬁof today. If he
cannot meet it, all his efficiency is net of much use.

JAWAHARLAL NEHRU

(in Presidential Address at the Fourth
Annual Meeting of the General Body
of the 1.I.P.A. held on the 5th April, 1958.)

HEARING AND CONSULTATION PROCEDURE IN
PUBLIC ADMINISTRATION

R. C. Dutt

THE subject of “Hcaring and Consultation Procedure in Public

Administration” formed onc of the three subjects discussed at
a Round Table arranged by the International Institute of Administra-
tive Sciences at Licge (Belgium) this summer. The importance which
such procedure has assumed in the democratic administrations of
modern states amply justifies its detailed consideration by an inter-
national organisation devoted to the study of public administration.

There are two factors which contribute to the importance of this
procedure in modern administrations.  The first is the complexitly as
well as the comprehensiveness of the functions of the states in rela-
tion to their citizens.  The nineteenth century theory of individualism
and laissez jaire has given place to state control in ali spheres of nation-
al activity. The theorists of the last century envisaged individuals
developing their full stature once they were freed of the bonds which
the state imposed on them. The twenticth century soon revealed,
however, that the bonds were forged really by the unrestricted social
and economic forces, and that it was only when these forees were con-
trolled by the statc that the citizens could reap the full benefits
of the highly technological civilisation which is the characteristics of
the present century. The need for state control is, therefore, fully
recognised now, and this control spreads to larger and newer fields
as society becomes more and more complex.  State control takes vari-
ous forms. Ii may take the restrictive form of a prohibitory nature,
or it may take the constructive form of development by providing
help and guidance where they are needed.  In fact, every state measure
has both thesc aspects ina greater or less degree, A restrictive measure
is justified only becuuse it provides the background for develop-
ment.  Even the purely law and order activities, which form the
traditionally regulatory functions of the state, are relevant because
they create conditions which are the essential pre-requisites of social
and economic development. Whatever form such activities may take,
however, they have to be based on the fullest available information
on the subject sought to bc regulated or developed. The term
“information” is used herc in the broadest sense. It includes not
merely data of a statistical or factual nature, but also knowledge of the
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forces sought to be controlled and the probable result of the activities
proposed to be undertaken.

The second factor which lends importance to consultative pro-
cedure is the democratic nature of the administration. It is possible
to conceive of a completely autocratic state which imposes its f‘ﬁat”
on society or on social groups without any attempt to ascertain the
views or opinions of the latter. Even in such cases, the first factor
will operate. The need will still exist to collect not only factual data,
but also to obtain “expert” advice. It is conceivable, however, that a

purely autocratic state need not go beyond this. In fact, this is hardly
true of any state today where citizens have attained a certa!n degrec
the more democratic a state

of maturity, and it is less and less true

is in nature, On the other hand, in a modern state, the facts of
increasing state activity and the complexity of social life Jead to forces
and interests being continually realigned in organisations su.ch.as those
of employers’ or employees’ unions, of professional associations and

other interest groups. These groups clamour to be heard and consult-

ed, and few states, even if not fully democratic, can afford to ignore
n the modern

such claims. Thus arises the need for consultation i
administration, a need which is increasingly felt in states wherc there
is a conscious desire to exercise authority in accordance with the

wishes of the people.
The distinction between “hearing” and “consultation” is more
The emphasis

one of emphasis and procedure than of substance.
in the hearing procedure is on the information sought to be
obtained. The procedure is to provide an opportunity to the persons
or the groups of persons concerned, who have the requisite information,
to be heard. In the consultation procedure, on the other hand, the
emphasis is on opinions. The procedure generally is to constitute
scouncils” and “boards” which tender “advice”. The two processes
are, however, by no means exclusive of each other. As indicated in
the next section of this article, information is often collected by “com-
mittees” and “commissions”. They hear the parties concerned and
elicit both factual information as well as opinions and points
of view. So far the procedure is one of hearing. Their reports,
however, are not merely collections of such information. They
examine the information, analyse them and tender their advice. In
doing so, they become consultative bodigs, and the procedure is
indistinguishable from that of the consultative bodies. On the other
hand, a purely consultative body as the Panel of Economists who are
consulted by the Planning Commission may well consider it necessary
to hear others before tendering advice to Government. Even a con-
sultative body of non-experts may find it necessary to clicit facts and
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views before formulating specific recommendation
: 1 : s.
;I;iize:;riggefrcfedu;e 1s comb}ned with that of cons.ultzliltliosx:l an%astisé
enti betweensHas Characteristics of bpth. Nevertheless, the,: distinc-
o e 0neearmg and Consultation, indicating, as it does, the
smph 1 one aspect or the' other, has a useful, though limited’ role
examination and analysis of the functions of such bodies ’

Hearing Procedure

infom;l"ahtciag;etilrcl:atl:]y, fthere is no reason why collection of data or
¢ form of hearing should not b i
p S not be done directly b
bez\;?;nmlilntfor by an agent au'tf.lo.rlsed by them and acting on z,heii"
contes.tationsacbtét::eCasetShOf 311 litigious or semi-litigious nature or in
ot en the administrative authoriti i
citizens, which are excluded fr udyhate
> Wi om the scope of this study, ings’
o _ udy, ‘hearings
0ne t?é’ltgllfg;}/eg by persons who are directly authorised to take decisiogns
o of ¢ ?verr}ment. Even in other cases, it is often the practice
1o call for .tp mation and to hear the views of various non-Govern-
e dré cl;;?, e-g., local bodies or non-official organisations, before
e mor s So:; are taken. The ‘hearing’ procedure is, however
Y Such Instances, but by instances in which certain speci-,

fic subjects i
are remitted to commi e
. . m .
and investigation. mittees or commissions for hearing

Th :
missionS,e rfhea:o?: fl}ierous Instances of such committees or com-
experience of India E’POrtaI}t Instances in the recent administrative
organisation of the Stemg (i) the Commission to report on the re-
question of the offu lzites, and {zz) the Commission to report on the
is also of great im C‘at anguage in I‘ndig. A third commission, which
Pay Commission l35hri a}:l;e, and which is functioning at present, is the
on the pay struc,tur Cf ” bec?n‘ aSkedZ generally speaking, to report
commitiocy alos dezl.o the Civil Services. There have been other
tration. One such fmg With important aspects of public adminis-
another a stud ut(;a, or instance, was a committee on foodgrains;
interesting to nyote m (t)}r: the community development projects. It is
provides for the z;pl;)loin’:;gﬁ?nsf? tlaonI;.that th?j Constitution of India

“« mance iSsi
years “or at such earlier time as the President ch]xirslilsselr(;nnzzzsrgagy’e

Article 280 of the Constituti i ;
sion as follows onstxtt'xtxon prescribes the duties of the Commis-

“It shall be the dut issi
. y of the Co
tions to the President as to— mmission to make recommenda-

(@) the distribution between j
the Union and th
net proceeds of taxes which are to be, or ;aitaézsd?&égs
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between them under this Chapter and the allocation between
the States of the respective shares of such proceeds;

(b) the principles which should govern the grants-in-aid to the
revenucs of the States out of the Counsolidated Fund of
India;

(¢) the continuance or modification of the terms of any agree-
ment entered into by the Government of India thh_ the Go-
vernment of any State specified in Part B of the First Sche-
dule under clause I of Article 278 or under Article 306; and

(d) any other matter referred to the Commission by the Presi-
dent in the interests of sound finance.”

Composition of ‘Hearing’ Organs

The composition of such commi_ttccs and Con'n.nission‘s is of
some interest, particularly in contrast with the .connnml}on of consgl—
tative bodies’, dealt with in a subsequent scction of this cssay. Thc
membership of such committees and commissions is not necessarily
restricted to experts on the subjects of study, but the cmphasis in
the matter of selection of members is on the ability of the persons select-
ed to contribute to the study in question. If such persons arc not
experts, they arc, at least, persons, who have experience of the admtms-
trative processes relating to the subject under Stl.,ld.y, or, who arc quali-
fied to investigate into the problems, (i) by obtaining information from
all possible sourccs, and (if) marshalling the data with a vicw to arriv-
ing at the correct conclusions. Another relevant consxdgmlngn for thc
selection of personnel for such bodics is the need to inspire pubh‘c
confidence in their sense of justice and impartiality. s for this
reason that persons like eminent judges are appointcd. to such. Com-
mittees in spite of the fact that they have had no spectal acquaintance
with the subject under consideration. Such persons nced not, hO\fVCV(.:r,
be representative of any interest either on a functional orona territorial
basis.

Methods and Processes

The subjects for study remitted to such committees are defined by
the terms of reference drawn up for them. These terms of reference,
forming, as they do, the basic charter for the activitics of these bodies,
are of considerable importance. In fact, a good deal depends on how
precisely these terms are drawn up.

The terms should indicate clearly the limits of the subjects
entrusted for scrutiny and investigation. Whatever may be the
subject under consideration, therc arc generally limits within which

Hearing and Consultation Procedure in Public Administration 285

freedom of action is possible by Governments. These limits are set
by certain basic principles and policics already accepted by Govern-
ment, which cannot be, or, are not likely to be, altered as a result of the
investigations or studics carried out by such bodies. Tt is necessary
that these limitations should be clearly indicated, unless, they are of a
nature that they may be assumed to be understood even without any
such clear indication. In this respect, such investigations necessarily
differ from purely scientific or academic cnquiries. For the latter, there
are no such basic limitations. For the former, however, limits are set
not only by the history and traditions of the pcople within which
Governments have to function, but also by their own past commit-
ments and the state of public opinion.

Once the terms of reference arc prescribed, it is the normal prac-
tice to give thc committecs or commissions complete freedom to
devise their own procedure. In this procedure, however, hearings
naturally and inevitably play a very important part. In fact, the pro-
cedure centres round the hearings, and is intended to elicit the maximum
amount of information, both on facts and opinions, from them. The
procedure adopted by Commissions and Committees of Enquiry,
therefore, tend to follow a broad pattern, though the details of such
procedure naturally vary to suit the requirements of the subject under
study. The first most important objective of a Committee of Enquiry
is to frame a questionnaire intended to elicit information on all aspects
of the subjcct under consideration. The formulation of such a ques-
tionnaire marks a distinct step forward in the process of the study
and investigation of the subject in question. It cannot, however, be
framed until a preliminary study of a sufficiently detailed nature is
made, which would indicate not only generally the type of information
required, but also, in some detail, the precise nature of such informa-
tion necessary for definite conclusions to be drawn. The questionnaire
thercfore, cannot be framed until such study has been made and at
least, the main issues formulated. Often, therefore, the framing of the
questionnaire is not the first step in the process of collection of inform-
ation. It often follows not only detailed discussions amongst the
members of the Committee or Commission, but also a certain amount
of consultations with, including hearings of, individuals or organisa-
tions outside.

After the questionnaire is framed, the formal process of hearing
begins. Such hearings may take either of the two forms mentioned
below : in fact, they generally include both :

(/) There are oral hearings of persons or organisations

competent to supply information on the questionnaire
framed, and
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(ff) in more important cases, written statements in reply to
the questionnaire are called for and obtained.

This 1s generally supplemented by oral hearings in forms of

questions and answers intended to clarify and elucidate

the information supplied in the written statements.

A third method to supplement such hearings, oral or written, is
for the committees and commissions to hold local inspections and
collect information on the spot, in corroboration or otherwise of the
facts already obtained. Such local inspections often provide an oppor-
tunity for persons, who would otherwise not be heard: to come for-
ward and present, during such local inspections, gither facts or
opinions on the questions at issue.

The procedure for hearing and collection of information with the
help of committees and commissions and not dircctly by departmemal
officers has its peculiar value. If the members of such bodies arc
carefully selected, Government have the services of persons, who, if
they are not specialists in the subjects under consideration, are, at
least, well-versed in the art of investigation and trained in scientific
processes. These are qualities which may or may not be present in all
administrators. Apart from this, such enquiries and hearings, made
directly on behalf of Government by departmental officers, are subject
to two difficulties :

(i) The departmental officer is, to a considerable extent
restricted by the outlook of the Government on the
particular subject. Having been trained to function
within the framework of Government policy, it is often
difficult for an administrator to go beyond such limits,
and undertake enquiries, the results of which may be
radically different from the past thinking of the Govern-
ment on the subject.

(if) Secondly, even if departmental officers are given com-
plete freedom, and are in fact capable of functioning
independently, it often happens that such officers have
themselves been, in the past, associated with the formu-
lation or execution of the policies of Government which
are under examination. In these circumstances, it
is extremely difficult for such officers, to ignore complete-
ly their own past views, and not merely those of the
Government they serve, and adopt a line more consis-
tent with the present-day requirements of the subject.

It is, therefore, unlikely that complete detachment could be
assured if hearings and enquiries were entrusted to purely Government
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agencies. What is even important, however, is the fact that such
erquiries, undertaken by Committees composed mainly by persons
not in the Government or committed to the Government's ways of
thinking, inspire greater confidence among the public. This is a
matter of importance for, to the cxtent that a committee can function
with the confidence of the people, it is likely that their recommenda-
tions would be more acceptable to them. And, in a democratic sys-
tem of Government, popular acceptance goes a long way in Govern-
ment’s ability to implement such recommendations. Nevertheless,
it is found useful in most such committees or commissions to have a
proportion of members drawn from the Civil Services. The Civil
servant associated with actual administration is more fully aware than
others not so associated, of the precise implications of a particular
line of action. This knowledge is invaluable in formulating policies,
and cannot be adequately provided by official witnesses examined by
or on behalf of the committeces or commissions.

Consultation Procedure

As indicated earlier, Consultation is a process, which is directed
at eliciting opinions with a view to action. Two types of consultative
or advisory bodies can be cicarly distinguished. One is a body of
experts whose advice is sought on technical matters relating to adminis-
tration. The other covers a wider field and consists of representatives
of various interests, territorial or functional, whose opinion is sought
not so much on account of their specialised knowledge, as because
they represent certain points of view. The distinction between “expert
committees” and ‘“‘represcntative committees” is not, however, always
clear-cut. Often, the composition of consultative bodies reveals both
these elements. Some are chosen because of their specialised knowle-
dge or experience, and others because of their representative character,

From the point of view of functions again, consultative bodies
may be divided into two categories. There are those that are consult-
ed on broad matters of policies, and there are others concerned with the
implementation of policies at the administrative level.

INustrations of these various types of consultative bodies can
be drawn from any modern administrative set-up. In the Indian
context, the expert body is illustrated by the Panel of Economists
whose advice is sought by the Government of India on the economic
policy of the administration generally, and in particular with regard
to the framework of the Five-Year Plans. Economists are selected
for inclusion in the Panel not because they represent any section of the
population or any organised intcrest, but because of their specialised
knowledge in the field of Applied Economics. Another instance of
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such a body is a Panel of Scientists consulted by Government with
regard to their scientific policy. Such a body is even more detached
from sectional and group interests than a body of cconomists. They
arc consulted solely for their cxpert knowledge in their respective
fields.

An advisory committee may have a statutory basis. Thus, for
instance, the Central Advisory Council of Industries has been set up
in India under the Industries (Development and Regulation) Act,
1951. The functions of the Council are defined in the Statute, which
is “to advise Government on matlers concerning the development and
regulation of scheduled industries and any other matter conncct%‘d
with the administration of the Act”. Their function, however, still
remains advisory or consultative, and it is ultimately for the Govern-
ment to accept or rcject the advice tendered to them. This Act has
also set up Development Councils, cach dealing with a particular
group of industrics.

Secondly, there arc advisory or consultative bodies whose main
object is to clicit representative opinion on the subjects under considera-
tion. The best illustrations of such bodics arc  drawn from the ficld
of planning and devclopment. Progressive opinion in a democratic
society favours a plan which is evolved from below, and not one that
is imposed from above. It is not difficult to draw up a blueprint of a
comprehensive plan, which would satisfy all the theoretical conditions
imposed by economic considerations. A plan of this nature can be
drawn up by a body of experts with little contact with the masscs for
whom the plan is intended.  Such a plan, however flawless in its con-
ception, fails to satisfy the desires and aspirations of the people and is,
to the extent. foreign to them. In a democratic socicty, a plan super-
imposed from above would have little chance of being acceptable to
the people for whom it is intended.  The tendency, therefore, in demo-
cratic planning is to cvoke suggestions from the people, and this
can only be done with the help of representative bodies of a consul-
tative nature. It is, for instance, for the people to say what type of
development they would prefer. Within a given limit of resources,
it may be possible either to plan for more schools or for more hospitals
or for better means of communications. A plan imposed from above
may try to strike a balance between conflicting desiderata and formu-
late a plan. which purely logically, may be faultless.  And yet the
people may cven illogically prefer schools to hospitals.  Such points
of view cannot be ignored mercly because, on certain theoretical
considerations, they are not entircly logical. A plan has to take into
account the irrational desires of the people and makc room for such
desires to the extent possible. It is in this context that consultative
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bodics of a representative character assume an importance out of
proportion to the theoretical need for such bodics.

A great majority of the consultative bodies are, however, neither
purcly expert committees, nor purcly representative.  They consist
of both these clements the object being to provide a balance between
the specialised requirements of modern administrations and the repre-
sentative character of democratic Governments.

From the functional point of view, a consultative body on matters
of policy is illustrated in India by the Export and Import Advisory
Committecs. The Committees advise the Government on general
policics regarding cxports and imports respectively, 1t is for them to
suggest in a given economic context the degree and the nature of
control which Government should exercise on the country’s exports
and imports.

There are, however, other consultative bodies which function
within the framework of o general policy and advise on the imple-
mentation or administration of such a policy. The Customs Advi-
sory Commitices, the National Railway Users” Consultative Council,

the Ad_visory Committees on Telephone Services are illustrations to
the point.

Relations with Government

The “consultative bodics’ as their name implics, are advisory in
character. This does not. however, give a complete picture of the
functions of such bodies or of their role in public administration.
The recommendations of a responsible consultative body, whether it
is an expert body or a representative one, cannot be treated lightly,
The views expressed by such bodies have to be considered by Govern-
ment, and if their advice is not accepted, Government have to be
prepared to justify their non-acceptance not only beforc the Legisla-
ture but before the public in general. In practice, therefore, the views
expressed by such consultative bodies have considerable influence on
the administrative machinery. Government cannot naturaily divest
themselves of the final responsibility for administration, which vests
in them. To the extent that the advice of consultative bodies are con-
trary to the basic principles of policy adopted by Government, they
have, of course, to be rejected, but in a democratic system of Govern-
ment, the sanction bchind their recommendations is public opinion,
in legislatures and outside, which is averse to the advice of such bodies
being rejected except for weighty reasons.
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Practical Importance of Consultation

The practical importance of such consultation, where the con-
sultation is with representative bodies, lies, first, in the various parts
of the Government machinery being made more directly responsive
to the feelings, the opinions and even the prejudices of the people
concerned. In a modern democratic society, and particularly in a
large country, this is a matter of very great importance. The control
of Government through the popularly elected legislatures, which forms
the essence of parliamentary democracy, is not always adequate to
interpret popular desires and aspirations with reference to the various
aspects of a complex administration. Nor in a country with a large
population and a wide area can the wishes of the people be adequately
represented by a representative elected once in five years to represent
about a million persons. Secondly, and perhaps more important than
the first, is the fact that consultation with representative bodics creates
a feeling of association between the administration and the interest
which are consulted. This is a matter of the utmost importance, for
no Government, and much less a democratic government, can func-
tion unless therc is a general consciousness that the various administra-
tive measures adopted from time to time are not only for the good of
the people for whom they are meant, but also in responsc to their
expressed desires and wishes. It is only this fecling of participation
in the act of administration that can evoke the enthusiasm among the
people which is so necessary for any mass effort to overcome the diffi-
culties which stand in the way of progress.

Disadvantages

‘ There are, however, possible disadvantages or dangers to guard
against. One such possible danger is that a purely consultative body
without any direct responsibility for administration, may tend tc;
become irresponsible.  Not being themselves responsible for the imple-
mentation of the suggestions, their suggestions may tend to be imprac-
ticable. This is a danger which can be guarded against by devolution
of administrative functions on consultative bodies. To the extent such
devolution takes place, the bodies, of course, cease to be purely consul-
tative in character. In certain spheres, however, as for instance, in the
sphere. of local development programmes, such association with the
execution of the programmes as well as consultation in framing them
may both be desirable and feasible. Even without devolution of such
executive functions, a greater sense of responsibility may be developed
l?y careful consideration of the advice of such bodies by the authori-
ties concerned. A consultative body whose advice is given the weight
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it deserves cannot disown responsibility for the consequences which
follow from its advice.

There is also a danger that consultative bodics charged with the
consideration of particular problems in limited spheres, functional or
territorial, may take a narrow or parochial view of their problems.
Such bodies may also take a view more influenced by local prejudices,
than by logical, scientific reasons. These are rcal dangers, and the
extent to which such dangers are in fact avoided is the real measure
of the success of the consultative system. It is the duty of the Govern-
ment or the public authority to correct such crrors, not by brushing
aside the advice of such bodies, but by more closely associating them
with the entire process of administration. There is often considerable
advantage in accepting the second best solution of a problem, if the
best solution is not in accord with the desires, or even the prejudices
of the people. Such acceptance should, however, be with the full
knowledge that the solution adopted is the seccond best and not the
best. It should also be accompanied by an effort on the part of the
Administration to present the full picture beforc such consultative
bodies which would help them to avoid their crrors. A good deal
must naturally depend on the understanding and the spirit in which
the assistance of consultative bodies is sought by the authorities con-

cerned.

Experience of Consultative Procedure in India

In an earlier section, instances have been drawn from the
Indian experience to illustrate the points under discussion.
An indication has thus been given already of the various types of con-
sultative bodies which exist in India. A list of such bodies, attached
to the Central Government of India, is contained in NOTES at the
end of the article. The list is not exhaustive but would give some
idea of the type of bodies which function in relation to the Central
Government. There is, however, one important omission, to which
reference should be made. The appendix does not contain any detail
about the consultative bodies attached to the State Governments in

India.

The State Governments cover an important field of adminis-
tration and their functions have been defined in the Constitution.
While some of the Ministries and Departments of the Government
of India administer specific subjects, a large part of the effort of the
Union Government is directed towards co-ordination and guidance
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of State administration. In the important ficld of rural develop-
ment, for instance, the Central Ministry of Community Development
acts mainly in the role of a co-ordinator and adviser. The implementa-
tion of the programme is Icft entirely to the State Governments. In
such spheres, the role of consultative bodics is of very great importance.
Similarly, Health is a State subject under the Constitution, and so
also Education, though there are Central Ministries of Health and
Education, which, apart from administering specific institutions,
generally advise and co-ordinate the activitics of the State Govern-
ments. It is. however, the State administration, that is more directly
in contact with the people, and the need for consultative bodies in those
spheres arises, therefore. more in the States than at the Centre.

The experience of consultative bodies in India has, on the whole,
been satisfactory. They have certainly helped to keep the adminis-
tration attuned to public opinion. On the basis of this cxpericnce,
recourse is being had, in an increasing mecasure, to such consultative
machinery. In this context, however, the role of such bodics in the
sphere of planning and local development has been of great impor-
tance. It is, therefore, desirable to devote some space to the cxpe-
rience in this field.

The programme of community development, administered at
the Central fevel by the Ministry of Community Development, is a
comprehensive programme of development in the rural arcas on almost
all possible fronts. It includes programmes of development in the
jelds of education. sanitation, minor irrigation, methods of cultivation,
1ealth, ctc. The rural arcas arc geographically divided in Blocks,
ind programmes of greater or fess intensity taken up in these Blocks.
The State Governments are responsible for the administration of the
yrogrammoes, local assistance being enlisted through consultative bodies,
<nown as Block Advisory Committees.  These committees are compos-
«d of some official members and some non-officials, with a senior
»fficial as Chairman, and the officer-in-charge of Block development
1s Secretary. The Committees are purcly advisory in nature, having
10 executive functions. They are expected (i) to advise in the plan-
ung and cxecution of the development programmes, and (/i) to help
n enlisting popular support and participation.

A Committee* which recently reviewed the work of the Block
Advisory Committees has noted that there is near unanimity among

*Formally named “Study Team” of the Committee on Plan Projects.
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official members about the usefulness of the Committecs in making
plans of work for thc Block. The Committec has, however, re-
commended that the Block Advisory Committee as well as the existing
local government bodics should be replaced by “a single representative
and vigorous democratic institution to take charge of all aspects of
development work in rural arcas”. The Committee adds: *“This body
can function cffectively only if it is thec whole authority for all those
development programmes which are of exclusive interest for the arca.
In such matters, the State Government will cease to operate within the
arca, and in special circumstances when it has to, it has to do so
through the agency of this local body™”. The local body, to be set up in
place of the existing Block Advisory Committee should, according to
this reviewing Committee “‘cover the development of agriculture in all
its aspects, improvement of cattle, promotion of local industrics,
public health, welfare work, administration of primary schools and
collection and maintenance of statistics™.

This recommendation regarding an important field of public
administration is highly significant of the Indian experience. While
the Committee has appreciated the uscfulness of the consultative bodics
in this field, it has clearly indicated its view that without devolution of
exccutive authority and functions such bodies in their purely con-
sultative capacitics cannot entirely fulfil the expectations on the basis
of which they werc constituted.  While consultative bodics do serve
useful purpose, they have failed in this ficld according to the Com-
mittce, to ““cvoke popular initiative”. Such popular initiative, the
Committee is confident, will be forthcoming only if a more powerful
Committec on the lines suggested earlier takes the place of the cxisting
Commitice.

The validity of the Committee’s conclusion has yet to be tested
in the field of actual experience. 1t does, howcever, significantly point
to the fact that consultative bodies of a representative nature have a
useful but limited role to play. Consultation is wholesome as a source
of information so vitally necessary to a democratic administration,
but it is no substitute for decentralisation or devolution of authority.
There arc, however, fields of administration where decentralisation or
devolution of authority is neither practicable nor desirable. The
fields of financial, commercial and industrial policy administration
are instances to the point. In fact, field consultative institutions in
their pure form, unburdened with responsibilitics of exercise of
authority, have a most uscful and sometimes indispensable part te

play.
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NOTES
Consultative Bodies in the Government of India

Name of the Committeef Functions
Board; Commission

Ministry of Commerce and Industry

Central Advisory Council of  To advise vacrnmcnl on dcv;lopmcnt and
Industries regulation of schcuulgd industrics ;mﬁ Ol!lCl‘
matters connected with the administration
of the Industries (Development and Regu-
lation) Act. ) o
To suggest targets of production, norms of
cfficicncy, measvres [or sceuring fuiler utili-
sation of Iostalled capacity, arrangements
for better marketing and distribution and
promotion of standardisation of products;
undertaking inquiries as to materials, equip-
ment and methods of production including
discovery and development of new and
alternative materials, equipment and method;
scientific and industrial rescarch and train-
ing of personncl including re-training of sur-
plus personnel in alternative occupations;
standardisation of accounting and costing
mcthods, collection and  formulation  of
statistics, Investigation of possibilitics of
decentralising stages and growth of allied
small-scale and cottage industries; advis-
ing on labour problems including their ser-
vice conditions and amenities ctc. and col-
lection of information useful to the industry
and rendering of  advice.

Development Councils

Export Advisory Council To facilitate discussion of difficultics regard-
ing cxport of goods, reccommend means of
expanding the aggregate cxports of staple
commodities, and other Indian produce and
for expansion of sales overscas.

Import Advisory Council To advisc Govujnmcnt on all matters of gene-
ral policy relating to import control.

All-India Handloom Board  To advise Government generally on  the
problems of Handloom Industry, examine
schemes for improvement and development
thereof and recommend assistance from the
cess fund crecated out of the additional
excise duty.
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Cotton Textile Fund Com-
mittec

Standing Metric Committee

Small-Scalc Industries Board

Licensing Committce

All-India Handicrafts Board

Tariff Commission, Bombay

Textile Trade Marks
Advisory Committee

Forward Markets
Commission

Coir Board

To supervise the exports of yarn and cotton
cloth, development of technical education,
research, etc.

To advisc on the form of legislation for
establishing metric system of weights and
measures, phasing the changes to the new
system, ctc.

To frame and recommend programmes gene-
rally for the development of Small-Scale
Industrics in India.

To investigate all applications for licence,
for cstablishing new industrial undertakings
and substantial cxpansion of an industrial
undertaking.

To study and advisc on technical, financial
and organisational aspects, including sales
organisation in India and abroad and for-
mulate all-India plans for development, and
assist and co-ordinate the plans of State
Governments and also make recommenda-
tions for financial assistance to the State
Governments.

To enquire into claims for protection to
industry and other allied matters referred
to by Government.

To advise Registrar of Trade Marks on
applications for registration.

To advisc on matters concerning recognition
of associations under Forward Contracts
(Regulations) Act, 1942, and keep the activi-
tics of Forward Markets under observation
with a view to apprisc Government of
developments and make recommendations
for control, when necessary; to collect and
disscminate information on the working of
forward markets; to inspect accounts and
other documents ef recognised associatons,
when considered necessary.

To regulate production of husks, coir yarns
and coir products and promote cxport of
coir yarn and coir products; to undertake,
assist or encourage scientific, technological
and cconomic research and collect and pub-
lish statistics of the industry, fix grade



296 R.C. Dutt

standdards and arrange for inspections; to
improve marketing in India and elsewhere
prevent unfair competition, and promote ¢co-
operative organisation among producers.

To promote the development of Silk industry,
including undertaking of scicntific, techno-
logical and economic rescarch, rendering of
technical advice, devising means for improv-
ing qualitics of ra\v_nmtcrlzll. m:{rkctmg of
raw silk and collection of statistics and to
advise the Central Government on develop-
ment of the industry, including import and
export of raw silk.

Ceuntral Sitk Board

Ministry of Education

Central Advisory Board To advisc on all cduc.ulio‘ngl’ t(‘]lg‘\‘ll,(jl,“'

of Education remitted by the Centre ot the Srate u'»\u.n—\
ments, and to call for information and ddVl.SL
on cducational developments of special
interest or value to India, to examine such
information and circulate it with recom-
mendations to the Union or State Govern-

ments.
Indian Historical Record To advisc regarding the treatment of archives
Commission for the purposc of historical study.

Inter-State Board for Anglo-  To ensure uniformity of cducational st:u'*.'d-
Indian Education in India ards and co-ordination .of Anglo-Indian
cducation throughout Indin by making re-
commendations to State Governments on

matters of common interest.

National Advisory Council ~ To advise on all problems concermng CLvi.l-I.Cll—
for the Education of the tion, training. cmployment and meﬂodn
Handicapped of social and cultural amenities for the l)h’n .

the deaf, the mentallty and orthopacdically

handicapped, to formulate new schemes and
to serve as a liaison between the Central

Government and other  voluntary  social

organisations.

Ministry of External Affairs

To advise Government on matters connected
with Haj.

Central Haj Committee
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Ministry of Food and Agri-

culture (Depariment of
Agriculture)

Standing Expert Committee

on Sceds

Standing Committee of Ex-
perts on Manures and Fer-
tilizers

Central Fruit Products Ad-
visory Commitlee

Advisory Committee for

Central College of Agri-
culture

Central Advisory Board on
Forest Utilization

Ministry of Health

Drugs Technical Advisory
Board

Drugs Consultative
Committee

Central Committee for Food
Standards

To review annually steps taken in cvery State

for evaluation, implication and distribution
of improved strain of sceds of main food
crops and to recommend ways and mecans
for covering greater arca under unproved
seeds.

To advisc on the steps for increasing consump-
tion of existing desirable types of manures
and fertilizers; to take stock of the results
of manurial research in India and abroad; to
make suggestions for improved usc  of
manures in different States and to review the
progress in production and consumption of
manures and fertilizers and to  recommend
measures for the achievement of its objectives.

To advise on matters pertaining to fruit pre-
servation industry.

To advise on questions of policy, aims, work-
ing, curriculum, creation of posts, and
matters relating to fees, scholarships ete. of
the College.

To advise on assignment of priority to items
of research conducted at the Forest Rescearch
Institute; to co-ordinate with industry, agri-
culture and public and liaise with producer,
consumer and rescarch.

To advise the Central and State Govern-
ments on technical matters arising out of the
administration of the Drugs Act, 1940, and
rules made thercunder.

To advise the Central and State Governments
and the Drugs Technical Advisory Board for
sccuring uniformity in the administration
of the Drugs Act and the rules thereunder,

To advise the Central and State Govern-

ments on matters arising out of the adminis-
tration of the Prevention of Food Adultera-
tion Act, 1954, and carry out the other func-
tions assigned (o it under this Act,
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Ministry of Labour and Employment

Mining Boards To advise Government on any matters refer-
red to them under the Mines Act, 1952, or
Regulations and rules framed thereunder.

Coal Mines Labour Welfare To advise Government on matters on which
Fund Advisory Committee  the Central Government or the Housing
Board is required to consult the Committee
under the Coal Mines Labour Welfan:e Fund
Act, 1947, and on other matters arismg out
of the administration of the Act which the

Central Government may refer to it

i i ' i J) tter arising
Mica Mines Labour Welfare To advise Government on any mat .

Fund Advisory Committee  out of the administration of the Mica Mines

for the States of Bihar, Labour Welfare Fund Act, 1946, and the

Andhra and Rajasthan rules made thereunder.

Indian Labour Confcrence To advise Government on any matters refer-
red to it taking into account suggestions made
by the State Governments and representative
organisations of cmployers and employees.

Dock Workers Advisory To advise Government on such matters aris-
Committee ing out of the administration of the Dock
Workers (Regulation of Employment) Act,
1948, or any scheme made thercunder as the

Government may refer to it.

Advisory Committee for To advise Government on revision of mini-
Central Undertakings mum rates of wages fixed under the Mlm-
mum Wages Act, 1948, for the workers in

the Central sphere Undertakings.

National Employment To advise Central Government on matters
Council relating to employment, creation of cmpl_oy-
ment opportunities including consideration

of employment potential of the Sccond and

subsequent Five Year Plans and the deve-

lopment of the National Employment Service.

Ministry of Rehabilitation

Advisory Board, under Dis- To advise Government on matters of policy
placed Persons (Compen-  arising out of thc administration of the
sation and Rehabilitation) Displaced Persons (Compensation and Reha-
Act, 1954 bilitation) Act, 1954.

Ministry of Scientific Research and Cultural Affairs

Central Advisory Board of To advise on all matters relating to Archaeo-
Archaeology. logy in India.
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Central Advisory Board of To advise on all

] matters  pertaining  to
Muscums Muscums in India.

All-India Council for Tech- To survey the whole field of technical educa-
nical Education tion in consultation with State Governments,
cxamine and advise on such projects as are
already under consideration by  various
Ministries of Government of Tndia and con-
duct preliminary investigations with a view
to ascertaining the conditions on which the
authorities in control of existing technical
institutes would be prepared to co-operate
in all-India scheme.

All-India Boards of Techni- To frame syllabi and regulations governing
cal Studies grant of certificates and diplomas in different
States, make recommendations regarding
appointment of inspectors and  visitors,
external examiners and asscssors and suggest
conditions for reccognition of technical ins-

titutions.

Ministry of Transport and Communications ( Department of Transport)

Tourist Devclopment To recommend measures necessary for the
Council promotion of tourist traffic within and from
outside India.

National Welfarc Board for To advise on all matters relating to the welfare
Seafarers of seafarers and organise particular activities
or amenities for their benefit.

Consultative Committee of To advise Government on matters of general
Indian Shipowners policy relating to Indian Shipping.

Consultative Committee for To provide a forum for the discussion of
Shipping Interests in Over-  shipping problems connected with the over-

seas Trade seas trade, between the representatives of
shipping interests concerned and those of

Government,
National Harbour Board To advise on matters of general policy relating

to port management and development so as
to ensure integrated consideration of all
important port matters.

Central Advisory Committee To advise on erection, removal or improve-
for Lighthouses ment of lighthouses and make rules or rates

of dues under the Indian Lighth
oy, ghthouses Act,
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Cochin Port Advisory Com- To consider matters affecting the relationship
mittee between the Harbour Administration and the
public, the leasing of land for business and

industrial purposes.

Kandla Port Advisory Com- To advise Government and guide the Deve-
mittee lopment Commissioner, Kandla, on the vari-
ous development plans so as to ensure order-
ed and cxpeditious progress according to an

approved scheme of prioritics.

Vizagapatam Port Local To observe and examine problems connected
Advisory Committee with the traffic at the port and suggest reme-
dial mcasures.

Ministry of Works, Housing and Supply

Purchasc Advisory Council To advisc Government on genceral policy and
procedural matters relating to the Central
Purchasc Organisation as well as on develop-
ment of industries through Government
purchases and also in formulating the policy
and procedure for disposal of Government
surplus stores.

Landscape Committee To advise Government on problems connect-
ed with the Landscape of New Delhi and

Suburbs.

Advisory Committce on the To advise generally on sclection of specific
decoration of important works of arts which May be carried out in
Central Government Build- the various important Central Government

ings Buildings and recommend artists, who may
be entrusted with the cxecution of these
works.

Ministry of Information and Broadcasting

Hindi Advisory Committee To advise Government on all problems relat-
ing to the use of Hindi by its diflerent media
units.

Central Programme Advi- To advise the All India Radio on the general
sory Committee policy and the composition of programmes
broadcast in the home service.

Central Advisory Board for To advise on music policy of the All India
Music Radio in general and on the music pro-
gramme in the home and external scrvices of

the All India Radio in particular.

Prog_ramme Advisory Com- To advise on matters relating to programmes
mittees of the stations.
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Consultative Pancl for Edu- To advise the Radio Stations on educational
cational Broadcasts broadcasts.

Rural Advisory Committees  To advise on rural broadeasts at various

stations.
Scientific Advisory To advisc on the programme of cngincering
Committee research for All India Radio.

All India Radio Liaison To advise ways and means to bring down
Committee prices of radio sets and to standardise sales
practices all over the country.

The Film Advisory Board To approve for exhibition scientific, education-
al, news and documentary films.

Planning Commission

National Advisory Commit- To advisc and guide Government in regard to
tee on Public Co-operation  measures to secure public co-operation and
participation in all ficlds of national develop-

ment throughout the country.

chhnical /\dviser(_]om- To examine Central and State Government
mittee on lrrigation & projects with particular reference to their
Power Projects technical and financial soundness,

Pancl of Economists
Pancl of Education

Health Panel To sccure the association of officials and
Labour Panel ] non-officials who have special knowledge
Pancl on Housing and and experience in their respective fields.

Regional Planning
Pancl of Land Reforms
Panel of Scientists



THE MANAGEMENT OF PUBLIC ENTERPRISES—*
A Study of Some Aspects in the Context of the
‘Socialistic Pattern’

Igbal Narain

India has been slowly but steadily moving ahead on the road to

“Socialistic pattern” which means more and more of public enter-
prises.  In thc ycar of freedom a resolution adopted by the A.I.C.C.
on the 17th November emphasized that “‘our aim should be to evolve. .
an economic structurc which will yield maximum production without
the creation of private monopolies and concentration of wealth. . . .Such
a social structure can provide an alternative to the acquisitive economy
of private capitalism and the regimentation of a totalitarian state.” 2
Again, in 1948 the Congress advocated a drift towards the public
sector in the following terms :

1. “New undertakings in defence, key and public utility indus-
tries should be started under public ownership. New
undertakings which are in the nature of monopolies or in
view of their scale of operations serve the country as a
whole or cover more than one province should be run on
the basis of public ownership”.........

2. “In respect of existing undertakings, the process of transfer
from private to public ownership should commence after a
period of five years”.

3. “To secure efficient development and conduct of public-
owned industries, suitable administrative agencies should be
set up....”3

*Text of an essay which won one of the two second prizes in the IIPA Essay Prize
Comx;letlIIOH, 1957.  No first prize was awarded. The other second-prize-winning essay
(by Shri N. K. Bhojwani on ‘The Problem of Administrative Tribunals’) was published in
Vol. 1V, No. 2, issue for April-June 1958,

" '_I‘hel v:iordg %ub‘lxc enterprises’ in the title have been deliberately preferred because
they include ot  State enterprises’ (enterprises originally started by the state) and
nauolnah;ed enterprises’ (enterprises taken over by the state from the private sector).
L El‘ rlnay be pointed out that public enterprises do not result only from socialistic
motives. They may be inspired by non-socialistic considerations as well. Important
among these considerations are (a) fiscal, such as raising of general revenues; (b) security,
such as minting of currency, conduct of defence industries, etc.; (c¢) development, such
as hydr_o-el.ecmc projects of an under-developed country which are too big for a private
enterprise ; (d) social, such as New Deal Policy of F.D. Roosevelt, National Extension
Schemes and Community Projects, which aim at social amelioration and reconstruction;
and (e) political, such as the desire 10 secure a release of national economy from foreign
domination, e.g., the nationalisation of Suez Canal. In England, such non-socialistic
motives as centralisation, modernization and the like have served as factors helping
nationalisation (G.V.S. Rama Sastri,'Managerial Implications of Nationalization in India
and Great Britain,” /ndia Quarterly, Vol. XTI, No.1, pp. 55-63.)
1948 % 8Repor&' of the Economic Programme Committee, All India Congress Committee,
3. Recommendations of the Economic Programme Committee, as approved by the

A.LC.C., Bombay, 1948. [Resoluti i i -
Now Del, ALCLC. 1950, py 2557 e Pl and Frogammes, 9245,
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In April 1948, a clear statement of industrial policy was laid before the
‘Dominion Assembly’ which indicated India’s bent towards the social-
istic pattern and which committed her to a number of public enterprises :

“The Central Government decided that the manufacture
of arms and ammunition, the production and control of atomic
energy and the ownership and management of railway transport
should be its exclusive monopoly.  Further, in any cmergency,
the Government would always have power to take over any
industry vital for national defence. In the casc of the following
industries the state...... would be cxclusively responsible for
the cstablishment of new undertakings : (1) coal....(2) iron
and steel, (3) aircraft manufacture, (4) ship building, (5) manu-
facture of telephone, telegraph and wircless apparatus, excluding
radio receiving sets, (6) mincral oils.

While the inherent right of the state to acquire any existing
industrial undertaking will always remain, and will be exercised
whenever the public interest requires it, Government have decided
to let existing undertakines. in these ficlds develop for a period of
ten years, during which they will be allowed all facilitics for cffi-
cient working and rcasonable expansion.™*

The statement accepted “mixed cconomy’ as a suttable basis for the
industrial development of the country, though it cqually emphasized the
state regulation of the private sector of industry as of basic importance
to planned development.

This policy was accorded legal sanction by the Industrics
(Development and Regulation) Act in 1951, “The industrial policy
of the Government of India pronounced fast year had been endorsed
by the House”, observed Dr. Mukherjee, the Minister for Industries,
on April 6, 1949, “and thc Bill was only sceking to implement that
policy by giving certain powers to Government which would make it
possible to discharge their obligations.”™®  The policy was also
endorsed by the Planning Commission in its final report.

New strides in the direction of the socialistic pattern followed
soon after. At the Ajmer scssion of the ALC.C. it was laid down that
“the objective of the Congress is the establishment ol a co-operative
commonwealth and a welfare state.”® At the same scssion it was
also emphasized that “‘the country already has a powerful statc-owned
public sector in industry. This should be enlarged by the addition

Ibid., p. 5.
The Hindustan Times, April 7, 1949.
Congress Bulletin, No. 5, June-July, 1954, p. 213.

S
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of other basic and new industries, wherever possible.”’?  And at long
last India committed hersclf to the socialistic pattern, when Sri Nchru
moved and carried the following resolution at Avadi session :

“In order to realise thc object of the All-India National
Congress, namely, the well-being and advancement of the people
of India and the establishment in India, by peaceful and the
legitimate means, of a co-operative _commonwcal.lh based on
equality of opportunity and of political, cconomic and soc}::a]
rights and aiming at world pcace and fellowslnp and to .furl‘ er
the objectives stated in the Preamble and Directive Principles of
State Policy of the Constitution of India, planpmg_should take
place with a vicw to the establishment of a socialistic patlern of
society, where («) the principal means of production are under
social ownership or control..”.®

The Resolution not only committed India to the grqwlh of the pubhc
sector but also advocated state regulation of the private scctor‘whlch
was to play a constructive role within the paticrn of the plan. I*.or the
Avadi Resolution on cconomic policy stressed that the state will

«_,.(ii) have ovcerall control of resources, social purposes and
trends and cssential balances in economy;

(iify check and prevent evils of anarchic industrial dcvclo.pmcnt
by the maintenance of strategic controls, prevention of
private trusts and cartels, maintenance of standards of

Jabour and production;”?

The basic idea of the Avadi Resolution has been well incorporated into
the Second Five Year Plan which refers to it in these words :

“These values or basic objectives have recently been sum-
med up in the phrase ‘socialist pattern of society’. Essentially,
{his means that the basic criterion for determining the lines of
advance is not private profit but sociad gain. .. ... The problem is
to create a miliew in which the small man who has so far had
little opportunity of perceiving and participating in the immense
possibilities of growth through organized effort is enabled to put

. id., p. 216. i .

;. ;]‘bﬁle’ .rs"ocialistic Pattern” in terms of the Congress Resolutions, Indian National
Congress, 1956, p. 1.

9. Ibid., p. 36. . . )

Also see Sri Nehru's concluding speech on the Resolution pertaining to the *Socia-
list‘c Pattern of Society’ in the Subjects Committee’s meeting at Avadi :  “We are laying
stress on what we are doine and the fact that the economy is going to be, I hope, more
and more based on the growth of public scector, where private sector has an important
part to play. The point is this that we are tolerating something that we want to push
out of the plan™.  (Congress Bulletin, No. 3, April 1955, p. 245.)
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in his best in the interests of higher standard of life for himselt
and increased prosperity for the country

For creating these conditions, the state has to take on hcavy
responsibilitics as the principal agency speaking for and acting
on behalf of the community as a whole.  The public sector has
to expand rapidly...... ”ie

Thus India has been sct on the road to more and more public
enterprises.

11

Though the new approach of public ownership is “argued in terms
of public accountability, of planning against uncmployment, of more
opportunitics for promotion by ability, of the extension of industrial
democracy, and of general desirability of replacing motive of private
profit by those of ‘responsibility” and scrve to the community,”1? the
public enterprises would not ring in the millcnnium by themselves,
unless they are properly managed.  The management of public enter-
prises is the key to their successful operation much in the same way as
the proper control of the rudder is necessary to guide a ship in a definite
direction. It 1s a difficult task and involves many risks.  This is so
because of several reasons. Firstly, the profit motive which accounts for
keen supervision and control and good management in private indus-
tries is lacking in public cnterprises.  Secondly, the managers of the
public enterprises in their enthusiasm to work as model employers might
display utter disregard for the cconomic implications of the terms they
offer; this would develop a tendency to be less resistant to the demands
of the labour and thus inflate the wage, cost and price structure.
Thirdly, public enterprises admit of no stimulus of competition and
thus a complacency as to the quality of goods might develop.  Fourth-
ly, there is also the danger of excessive burcaucratic centralism, inflexi-
bility, delay and insensitivity to consumer interests or the well-being
and legitimate demands of labour under the impulse of uniformity,
and strict adherence to rules and regulations.  Lastly, there is a parti-
cular difficulty that India has to face like other under-developed coun-
tries and it is that the state has to start on a clean slate. having littlc by
way of business skill and experience of a developed private enterprise to
draw upon.12 For all these reasons the problem of management is
of basic importance in regard to the conduct of public caterprises.

10. Second Five Year Plan, Planning Commission, 1956, p. 22.

11.  R. Jenkins, Pursuit of Progress, London, William Heinmann, 1952, pp. 97-98

12, Cf G.V.S. Rama Sastri’s statement: *‘Nationalisation involves problems if i
comes at a stage when the industry can be operated with a functional board and with
little need for frequent changes in major policies. This envisages that the industry to be
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' A discussiop of.the prol_)lcm of the management of public enter-
prises should begin with certain a priori considerations. In what does
the goodness of the management of a public enterprise consist in the
specific context of a socialistic patiern " The problem of good manage-
ment herc is not a problem of mere efficiency or maximum profits,  The
socialistic idcal aims at the elimination of class conflicts and securing
for everybody his due. In its perfect form it should admit of no ex-
ploitation by the producers of the consumers and the labourers.  In
fact this is the paramount justification for a public enterprise.  Due
stress should, thercfore, be laid on the satisfaction of consumers and the
good of the labourers in determining the proper contours Qf manage-
ment.  Further, socialism also emphasizes democratic comhhonmg of
affairs which mecans maximum of popular control ard pubhg account-
ability. Thus good management of public enterprive, according to the
socialistic ideal, should consist in popular control of policy on the
planning side, responsibility and accountability on the managerial side,
and autonomy, efficiency, economy and above all consumer’s satis-
faction and labourers’ well-being on the operational side.® The
ideal is the end and onc has to approach the problem of management
with a view to fulfilling this end.  Of course, all the aspects of the pro-
blem cannot be dealt with here. A modcst attempt has, however, been

nationalized must have reached a high standard of operating efficiency so that it is not
liable to a recession in standards even after change has occurred in its ownership.........
In Great Britain nationalization does not merely imply a change in ownership. It is
more or less an advance in the spiral of industrial organization. Right from the days
of the Industrial Revolution down to the present day, the industries have been making
constant progress; and the industrial traditions which ate typical of advanced countries like
Japan and Germany, enable them to know what pattern” of industry they should have
and h,oyv much of each industry they should develop. This legacy of ‘evolutionary know-
ledge’ is completely absent in backward countries like India and China.” India Quarterly
op. cit., pp 55-564. ’

13. The ideal has becn visualized in different ways : According to Herbert
Morrison, “We arc secking a combination of public ownership, public accountability
and business management for public ends.”

. According to Gorwala, “forms of organization whicl retain the flexibility and effec-
uyepess.ofthe bcst_p'n‘vate enterprise within the broad farmework of parliamentary and
miaisterial responsibility.” (Repors on the Lifficient Conduct of State Enterprises. New
De)hiAP)angmg Commission, 1951. p. 11). ’

ccor ir_)g to the Planning Commission, the aim should b i i -
prises the flexibility in operation which characterises priv;nec tgnigﬁgﬁzcl(‘tg::tll‘\cere r:\t';?t;i
grega';e)r technical efficiency and responsiveness 1o public need.” (First Five Year Plan
p. 89 ’

In the words of Suresh Prasad Niyogi ¢ “The success of nubli i

the_c;ono_mlc and cfficient artainments of the targe(s set and S;hc ;Cm?:(;‘aerrcﬂns:iplgcetizs
This implies that the products must be according to pre-determined quality ; it must also'
be produced within the specified time. It has also to satisfy the consun‘n:rs the tax
payers, the Gove'mm_em and Parliament. In short, the main problem of raanagement
of public enterprises is the problem of ensuring economy in management and uglit of
products.” (“Management and Finance of Public Enterprises”, Indian Ec i A >¢17 -
ation Papers, Conference Number, December, 1954, p. 274.). onomic dssoct
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made to dcal with four questions in this regard : (¢) ‘What form of
management would be more suited to the foregoing ideal 7 (b) Should
there be a centralised or decentralised pattern ? (¢) How should the
consumers be associated and their interest best represented ? and (d)
How should labour be given its duc ?

v

Let us begin with the question : What form of management
would best suit the interests of a public enterprisc 2 This takes us to
a discussion of the more important and popular forms of manage-

ment :

(1) The Departmental Pattern :

Enterpriscs under this system are owned and managed as govern-
ment departments in the form of a scparate unit under a Board of
Control or as part of a bigger congregation.* The outstanding feature
of this system is full governmental control and responsibility.  The
policy and finance of the state enterpriscs are subject to sanction and
control of the people’s representatives sitting in the legistature. They
arc subject to accounting and audit controls applicable to other
government departments.  They are in charge of civil scrvice men.
Under this pattern thus “the government department is a strictly
hierarchical institution at whose hcad is a minister answerable to
Cabinet and to Parliament for its activitics. The administration of
the department is naturally largely in the hands of its senior civil
servants and financial control rests with the Treasury.”19

The system is already in vogue in India, Railways, post and
telegraphs | defence industrics, state trading in food, the Hirakud and
Bhakra-Nangal multi-puipose  projecis,  Chittaranjan - Locomotive
Works, D.D.T. Tuciory, Penicillin Faciory, Government salt works,
ctc., arc thus managed. :

The departmental paitern on the whole stands discredited to-
day. Firstly, it is contended that by its very constitution, it is likely
to be ineflicient.  Owing to Governmient's full responsibility for such
enterprises, there is steict pathiamentry control and searching criti-
cism on the floor of the legislature. As observed by Herbert Morrison,
14. For cxample, railways are manacd as a separate unit with a scparate railway
budget and a separate Railway Board ; the Posts and Telegraphs Department is not a

separate unit but an attached office of the Ministry of Transpurt and Communications
(Department of Communications). The former form is preferable.

15. Hugh Clegg, Industrial Democracy and Nationalization, Oxford, Basil Blackwell
1951, pp. 37-38, >
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“undue interference by the Minister would tend to impair the board’s
commercial freedom of action.”1€ Secondly, the pattern would con-
vert industrial democracy into a stronghold of bureaucracy. And
bureaucracy is incapable . of handling indust;ial enterprises by
temper, training and experience. l_t is charactenz;gl by red-tapism,
jobbery, corruption and too much.lr.nﬂuence of political bosse§. The
J -atl is rather too rigid and this militates against the
burf?a‘u.Cl ot .S<;t~_up f basic importar;ce for the conduct of a business
fox b Vgllco lsrgced(ques and consequently long delays.stand ir} the
concer;x. -ftonzti%n which is no wherc so importan_t asina busm?ss
concor SWlThc? bureaucrats’ over-emphasis on caution, conservative
?:nrlci:rrn'and ‘through the channel mentality’ do notdleg\]/(c e/{egicr:llb:)hv;
roorlil for refreshingly bold apprgaches, advcnt}lljre a::dgr:nci asgira{ions
civil servant as a rule ignores with contempt the n}clr e and
of the people. It is no wonder if the Seminar 01(11t~e. 1 gF‘jeld onane
Administration of Public Enterprises 1n the In ubtrlfi trental patteen
Rangoon under the zluspi((:ies of ECAFE fiﬁgi nt?een(sii?i)ji;y ety
ith “‘red tape, inadequate service and . :
g)lz)lgt.i ;V; Thirdly, I(jlepartmentally managed ‘mdustrl‘cs are alsg “C/:;(f(;iid
to the danger of reckless adveqtpre to which a party lr} pthc indds)_l
resort, particularly whcg its pcl))sq;oln is ‘lllt }S)t()zil?teiéall’srt/flresn SR
i ere may be used as a bait 10 wi al battles. ,
ittnfls1 Z{)s}ébfearedythat rhythmic vigissitude of polm'cal ;llfc (;nlilr;ghtoztifftehc;
the continuity of interest and disturb the effective zzn rCSg of the
industrial enterprise which should, thercfore, be l_«:pt d]'ﬁ‘s '12 cluble
distance from the whirlwinds and storms of active po ll'lL ‘ .t d ‘:if
possible. 1t was for this reason that Barbara Woolcfn armn(r: ,ﬁnd
the existence of political parties does mean the rlght_to.d}apgc ou "giblc
about every thing every six months, then [ am afraid 1t is Incompsa

with long-term planning.”*# . |
All in all thus the case against the departrpental pattern is very
strong; yet it can be profitably employed in certain specific cases.  For

1 Debates, House of Commons, Dc_cember 4, 1947, Vol. 445,
colurr)lriéé 562?’;;5(;7{23[{;;)’ \Viﬁ?:m A. Robson, Problems of N({lwnall,ved Iudu_slr_vi (13;:,02%?
Allen aud Unwin, London, 1952, pp. 25-26. Cf. Mr. Attlee’s statement as Post 1ds ¢
General in the Labour Government of 1929 that parliamentary interpellations lcad to
imidity in organisation. o o '
umxdli%.lnct;g)parc with this statement J.H.De. Nike's observation Ong year upqnt:)l
bureaucratic stage, the target of cat calls and cat-carcasses would make most people mt o
moderate and constructive critics of government®. (“Notes on a Neophyte Burezlucmén
Harvard Business Review, Summer 1944p. 413). [t is worth while mentioning here that e
attempt has been made in Burma to remove these defects by establishing a goverr‘H. -
Board or Committce for every statc-owned factory under the control of ghc respective
department, This Board enjoys a certain measure of freedom, though its important
decisions still need the confirmation of the departmental head.  The Burma pattern is
only aslightly improved form of the system in so fur as it is flexible and admits of
quick decision and action to a limited extent.

18. The Indian Journal of Political Science, Vol. XV, WNo. 4, p. 335.
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example, concerns where secrecy is a virtue or which are basic to sccu-
rity, peace and order have to be organised on the departmental pattern,
e.g.. defence industries, post and telegraphs, and so on. Stmilarly, the
management of such industrial concerns as involve abundance of
governmental discretion should be conducted on the departmental
pattern. State trading in food stufls is an illustration in point. Again,
industrial projects, which are just in their infancy —more in their
embroynic stage of planning than of ripe execution to admit of autono-
mous management - may be departmentally operated in the interest of
healthy up-bringing and planned growth.  River valley projects may
be cited as an example. The departmental patiern should. however,
not be adopted indiscriminately '™ and generally. It is well for the
Government of India to follow A.D. Gorwala’s advice that depart-
mental managemient should just be rare rather than the general rule,
and the cases where it is inevitable must be defined., isolated and kept
down to the minimum. 29

(2) The Operating-Contract System -

This system involves state ownership and private operation or
management with the willing acquicscence of the state itself.  Under
this system the state enters into a contract with an established private
company for the erection of the plant, provision of technical advice
and or the operation of a public enterprise, itsell agrecing to re-
imburse the contractor for the costs.  Such arrangements are usually
of a temporary nature and are generally hedged in with certain con-
ditions, such as participation in the risk capital, terms  terminable
after a definite period, reasonably fixed terms for training of personnel
and rewards for management and so on, so that the state may be left
free to assume its charge finally, when it feels it has cquipped itself
for the job. A justifiable occasion for the adoption of this system
arises only when there is shortage of technical and business skill and
experience at the disposal of the state to manage it by itself.  And
this explains why i is at times resorted to by under-developed
countries. 2t

India too adopted this system in cortain cases, e.g., the
Hindustan Housing Factory (from April 1953 to August 1955),

19 _The application of the departmental patiern by the Government of India to
Chxl(;lr;m:wn Locommi\‘q Works, Integral Coach Fuctory, Travancore Rubber Works
;md th_c ll_kc cannot be justified on the basis of these constderations and hence is
indiscriminate,

20. A.D. Gorwala Op. cit, p. 15,
21, Strangely enough this system is very popul

ar with the Defence Department
of the U.S.A{ perhaps the capitalistic foundations of the American economy account for
this.
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the Hindustan Steel Company at Rourkela, the Eastern Shipping
Corporation and the Hindustan Shipyard Ltd.

Though the system makes available skilled and experienced hands,
yet it is at best a transitional arrangement of limited use. Battles are
not fought and won with the help of mercenary soldiers. The managers
under the system have little personal interest which might serve as an
economic incentive to ensure that the contractors would operate the
enterprise with maximum efficiency and economy. Again, if this
pattern is adopted permanently or ge‘nerally, it would defeat the very
purposc of a state enterprise which is state management and would
mean a confession on the part of the statc of its inability to cope with

the burden of state enterprise.

(iii) The Co-operative Type :

This system is a half-way house arrangement between capitz}lism
and state socialism.22 1t postulates co-operation between private
sector and public sector both in ownership and management. As
regards ownership, usually a majority of shares are owned bx the
Government and the balance is left to be subscribed by the private
sector. As far as the management is concerned, it is usually in the
hands of the private sector under the strict and direct control of the
government. The Government can reserve to itself the right to
appoint the managing director, approve poligies, etc. As the dominat-
ing share-holder, it can insist upon securing first hand knowledge
of the way industry is conducted, of its plans for development and of
its financial policies, suggesting improvements, stimulating new indus-
tries, and so on.

This system too has been adopted in India, though sparingly ;
for example, in the Indian Telephone Industries Ltd., there exists,
a partnership between the Government of India, Mysore Government
and the Automatic Tclephone and Electric Co. Ltd. was entered
into in 1950.  Again, there was, from April 1953 till August 1955,
a partnership between the Government of India and an Indo-
Swedish Firm in the Hindustan Housing Factory Ltd., on the basis
of 509, shares each; in the Hindustan Machine Tools Ltd., 85%
and 159, shares were held respectively by the Government and
M/s Oecrlikons, till the Central Government took over the. entire
subscribed share capital.  Similarly, the Government of India and
the Scindias combined in 1952 with 66 29 and 3319, shares res-
pectively in the Hindustan Shipyard Lid., and with 7497 and 267/
shares in Eastern Shipping Corporation, in 1950.

22. The system is popular in Europc and more particularly in France. It is
discarded in England.
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The system has the advantage of casing the capital difficultics of
the state. It also secures state control without exclusive state socia-
lism.  “The fact that the government-nominated chairman has to
render an account both to the Government, which is the principal share-
holder, and to the ordinary share-holders often compels him to be com-
mercially honest and reasonably cfiicient in the administration of
the enterprise over which he presides.”?®  Further, the system while
cmphasizing the role of the public sector, also establishes links and co-
operation with the private scctor.  Besides, the enterprise is managed
on commercial lines, It is operated, financed and audited as a private
limited company. And thus the system cnjoys greater initiative,
flexibility and singleness of action.

Yet the system only seeks the union of the irreconcilables.  The
private and public interests are competitive in essence and it is basical-
ly wrong to blend them together and expect whole-hearted co-operation
and harmonious working.  Again, the enterprises thus managed
“become absolutely impervious to public control and public criticism
and were as if kingdoms within kingdoms.”” 2% Morcover, “*such indus-
trial undertakings whittle away parliamentary control over public
moncy.”’ 2% It is no wonder thus if the ECAFE seminar looked upon
this system as one presenting “vague and extremely difticult forms of
organization and control.”

(4)  Autonomous Management Pattern :

Under this system a scparate agency is ereated by a specific or
under a general faw of Parliament to conduct a public enterprise in its
own name more or less on the lines of a business enterprise.
They arc autonomous institutions for afl practical purposes. They
manage their own accounts and are financed cither from government
loans or grants or they can also raise loans from public.  Again,
they are free (o use and re-use their revenue.  They are, however, ex-
pected to follow the directions of the Ministers concerned on a few
specificd matters and to be under the general supervision of Parliament
of the country, so that they might not lose sight of the social purpose
associated with a public enterprise.  For example, the Ministers
usually enjoy powers to appoint the members to the governing board
and Parliament may scrutinize the report on the working of autonomous
bodies.  Autonomous management may assume either the form of a
public corporation or a statc-owned joint stock company.

23. “*Management of Public Enterprises,” leading editorial, Commerce, Vol.
LXXXIX, No. 2264, July 1954, p. 50.

24. These words were used by Dr. Lanka Sundaram in the Debate on Public
Corporation in the Parliament on 10th and tlth December, 1953.

25. P.K. Wattal, Parliamentary Financial Control in India, p. 164,
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A public corporation is a corporate body which can suc and bc
sued, created under a specific act of Parliament with specific statutory
powers and obligations and usually subject to taxation in the normal
way. Certain characteristics distinguish a corporation. Firstly, the
corporation owes its existence to a special act of Parliament and hence
is rigid in structure. Amendments can be introduced into its constitu-
tion by amending the specific law. It does not mean that it is not
subject to the ordinary civil or criminal laws of the ]and.“f Secondly,
a corporation has to stick to the end .and purpose prescribed by the
specific law that gave birth to it.2”? Thll‘dly, its pcrsonncl'do not form
part of the civil service. Fourthly, it has a s§lf—cor}tzllned ﬁmnge,
separate from the national budget, though 1t1s stlll.subzlcct to a certain
amount of Treasury control. Lastly, the corporation in a way ‘udn‘uts
of double government. A distinction is made bc}ween (!ctcrmma‘tl(.m
of policy and gencral management, the for'mcr being subject to _mm;sg
terial and treasury control, while the latter is under the _corpora'tlon.
«The Public Corporation is essential when the undertaking is discharg-
ing what is in cffect an extension of the functions of the Government,
e.g.,irrigation and hydro-electric projects, dissemination of mformahon
as in broadcasting or any form of transport.”2?  Two significant ex-
amples of this form in India are: the earliest, Damodar Valley Corpo-
ration set up in 1949, and the latest, the Life Insurance Corporation cs-
tablished in 1956. As far as the state-owned joint stock companies arc
concerned, they do not need a special act for their creation. By regis-
tration under the Companies Act, a state owned-joint stock company
is born as a separate legal person. Its formation thus is casy. Normal-
ly state is the exclusive share-holder. Joint ownership is also per-
missible. Enterprises which are purcly of a commercial character are

H7726. The legal status of the corporation was well clarified in 1950 by the Court
of Appeal in England in the Tamlin V. Hannaford casc as follows :

“In the cye of the law the corporation is its own master and is answerable as
fully as any other person or corporation. It is not the crown and has none of the
immunities or privileges of the crown. Its servants are not civil servants and its
property is not crown property. It is as much bound by Acts of Parliament as any
other subject of the king. It is, of course, a public authority, and its purposes no doubt
are public purposes. But it is not a Government department, nor do its powers fall
within the province of government.” (Quoted by W.A. Robsan, ap. cit., pp. 40-41)

27. Robson has called this feature ‘disintcrestedness’ indicating thereby that a
corporation is not interested in any other objective than the one allotted to it under
the Act. It is, however, not a very happy epithet. (Ibid, p. 28).

28. Robson has very well summarised these features in his observation: “Cor-
poration of the modern type is a constitutional innovation. It reveals a tendency to
enlarge the unit of administration to a national or regional scale; to divorce the
administration of industrial or public utility functions or the conduct of certain social
services of an economic character from the ordinary activities of the government; to
separate the finances of these boards from the national budget: to eliminate the profit
making incentive and to substitute the public service motive.”” (Ibid., p. 32.)

29. A.D. Gorwala, ap. cit., p. 18.
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preferred for this model.  We have many examples of this pattern in
India, and the Sindri Fertihizers and Chemicals Ltd., is the most well-
known among them. ‘

Many advantages arc claimed for the autonomous form of
management,  Firstly, this pattern makes the management of public
enterprises possible on the lines of a private enterprise which is the ke
to their successful operation.  Sccondly, the system provides for}\,
healthy combination of autonomy with accountability.®© Au(onomt
is the vital principle.®* There are no vexations of burcaucracy ng
parliamentary pin pricks, no harassing forms of financial c01){rol
Autonomy makes the system flexible.  Economic life is csscmiall};
dynamic; it is full of changes which arc both vital and rapid. The
success of a commercial enterprise depends on quickly responding and
adapting itsclf to this cycle of changes.  This is possible only when the
form of industrial organisation is devoid of red-tapism with its charac-
teristic slowness of decision and action, or conversely spcak\in . iE is
autonomous cnough to afford flexibility and casy adjustment & /\nlci
this is what the autonomous pattern cxactly aims at.3 2 Again '1éco t
ability and control is cqually important. “Out of the udc‘ Ui{te c oy
derations to national interest and the needs of national ?la;mi ?1181-
must have some means of public  accountability ‘an}d cor?l% IWC
conirpl is. a continuous process of cheeking or cncouraging to b_
cﬂ“cctl_vc, it requires more information and a greater intimaC); 'v'vi-thothc
organisation concerned than is essential for accountability.” 3% Furi :
as held by the General Council of the T.U.C. in their lr;tcrim Ili ort
on‘Post-Wur Reconstruction, it is also necessary “to provide foLrp:)hrt
uhnpa}c responsibility of the managements of socialized industries te
a Minister in order to cnsure the proper co-ordination of their polici .
and that the industrics arc conducted in full accordance with the GCS
vernment's general plans of the maintenance of employment, the controi
and location of industry and the futherance of social’ly desirab(l)e

30. Woriters have vexed cloguent on the importan .
Dr. Herbert Morvison observed in the House opromn():gx;)sf i;ut}%t;(;m A
of independence for the boards in watters of current administration i large degree
efficiency as commercial undertakings......It would be contrary to m{s vital to their
to the clearly expressed intentions of Parliament in the governin xs' pxjxtlwc:_plc and
ministers were 1o give, in replies in Parliament or in letters im’ormag('egls ations, if
to-day matters. Parliamentary Debates, House of Commons "March 4 ion about day-
column 566, quoted by Robson, ap. cit., pp. 25-26. > , 1947, Vol. 445,
31. Similarly Robson holds: “If once the parli i ;
play over the whole ficld of activity of a natior?alisé‘én?:ézgrguehs;‘]?fa were given fres
having a public corporation rather than a Government depa,rtm ) e advantage of
(Robson, op. cit., p.314). ent would be lost,”
32. (/. Roosevelt’s statement: ““They are cloth :
government but posszssed of the flexibility and iniliativgdof ‘;lrtil\l'atteh:mg?;?s,,or the
se.

33. Hugh Clegg, op. cit,, p. 41

y. For example,
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expansion of production.”?* The autonomous form of management
provides for all this. The Minister’s hand in the appointment of the
Board of Directors, their shares, both through the Board and direct,
in the formulation of policy, submission of the annual report on the
working of the enterprise and its scrutiny by a special committee of the
legislature are some of the means to secure the desired ends of account-
ability and control.

The disadvantages of the autonomous pattern are more or less
the same as of the mixed-ownership pattern. It is difficult to draw a
Jine between policy control and management. The two overleap each
other. This presents a possibility of conflict between the government
and the autonomous management. ~Excesses may occur on both ends.
There might be excess of autonomy and a tendency of utter dlstr)egard
for accountability and control might develop, or there mlght' ¢ too
much of state interference.  And thus Government and the autono-
mous management might pose as rivals and accuse each other of C);(;CSS,
making it difficult to be discovered where actually the fault lies.”> It
is neccssary, therefore, to strike a balance between'auton;)ény .and
control, so that both remain real and none becomes arbitrary.®® Given
this balance, the autonomous form of management is the best of all.
Again, Parliament should prescribe by law the cadres and grades of the
employees,their conditions of work, etc., 50 that to minimize the chances
of corruption and to develop a scnse of security among thc employees.
1t should also constitute a committee to examine closcly the reports

34, Quoted by Chester and Clegg in The Future of Nationalization, Oxford, Basil

Blackwell, 1955, p. 44. .
35. The Damodar Valley Corporation is an iflustration in point. The Estimatcs
Committee of the First Lok Sabha has, in its report on the Central Water and Power
Commission and the Multi-Purpose River Valley Schemes, accused the D.V.C. of the
sxcess of autonomy: “The autonomous character of D.V.C. has been taken to ex-
reme limits. The D.V.C. has developed strange conceptions of its autonomy and
ricd to bypass the authority or the advice of the Government. Government in
heir turn have failed to keep it within limits although necessary power IS vested in
hem under the Act to do so.” (Fifth Report, 1951-52, Parliament Secretartat, p. 53)
shri Gorwala, on the other hand, discovers that the fault lies at the door of the
sovernment which is guilty of too much interference: “The history, of the corpora-
ion since then appears to have been series of unedifying episodes in which, so far as one
:an make out, the corporation has had to use a great deal of its energies tn attempting
o maintain its autonomy, and sections of Government theirs, in attempting to rcgiucs
he corporation to the position of a department sub-ordinate to the Secretariat.
A. D. Gorwala, op. cit.,p. 33.) . .
36. Cf. The statement of Mr. Ernest Davies; “The kernel of the problem is
rovision for safeguarding national interest without encroaching upon the administra-
ive independence of the boards and usurping their managerial responsibility. Some
ontrol is essential, but its excessive use would diminish the autonomy of public cor-
orations, which would undermine the very principle on which they are founded.
ndependence from Trcasury control—that is, financial autonomy and freedom from
epartmental interference—is considered to be necessary to eqable adequate ﬂexxblllt)l'
1 operation, which is itself essential, if initiative and enterprise are to be given fl_.}[
:sin.” (Quoted by T.R. Sharma and S.D.S. Chauhan in “The State Industrial
nterprises in India, Agra University Journal of Research (Letters), Vol. V, January

957, p. 40.)
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on the working of autonomous bodics and offer comments. The
reports must be submitted annually. Further, great care should be
taken with regard to appointments on the Board of Directors. Men
gifted with industrial statesmanship alonc can cope with the challenge
that public enterpriscs thrown as regards their management and orga-
nization which is as difficult as carving out a new constitution for the
country. They alone should be picked up without personal, sectarian
or provincial considerations. As observed by Robson :

“All the experience we have so far had of nationalised indus
tries serves to emphasise the crucial importance of the governing
board. The success or failure of nationalisation is, indeed likely
to dcpend more on the quality of the boards dirccting the public
corporations than on any other single factor. For from this flow
all the decisions on policy and administration which together

make up good or bad management.”.37

\Y

After this long discussion on the form of management, we now
turn to the issuc of the protection and representation of the consumer’s
interest. The competitive zeal of the private entrepreneurs makes them
often cater to the consumer’s interest.  But public enterprises arc
generally monopolistic and thus fear no competition. This gives them
an opportunity to penalise the consumer by several methods, such as
the addition to selling costs, monopoly profits, levies on consumers’
preferences, and so on. It is necessary, therefore, to set up consumers’
councils to look after the interests of the consumers.

The councils should be really representative bodies and not a
mere assembly of officials or highly placed non-officials who are too
distant from the consumers to know their real interests or represent
them. The council should neither be a nominated one nor a directly
elected one, because in both cases it would be reduced to a political,
party or power organ, while the need is of a sober service institution.
The only alternative is its election on the basis of proportional re-
presentation by the legislature. This would make it an institution ‘of
the people and for the people’, non-partisan and independent to the
maximum. The tenure of office of its members should be long, say
seven years (even longer than the legislature itself) and the members
should have the right to be re-elected.  This would ensure that the
council would become a store-house of industrial experience and would
have an even tenure, not necessarily disturbed by the fluctuations at the

polls.

37. Robson op. cit., p. 91
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The consumers’ councils should be independent bodics attached
to each public enterprise and granted a definite status of an advisory
council.38 Full details of policies, plans, costs and working should be
made available to them. Their say should matter particularly with
regard to quality of goods and prices. The council should have the
right to submit to the legislature a quarterly report on its work, noting
in particular the cases of differcnce.of opinion with the Governmcn[_
This would make its advice weigh with the.Governmc.nt and keep it up
and doing in the right earnest. Further, it mu§t enjoy the power (o
attend to the complaints of the consumers, enquire into them and.pass
them to the Government for redress yv1th its own recommendations.
Again, it should also acquaint itself with the nceds and preferences Qf
the consumers and recommend them to govc.rn‘men.t for a sympathetic
consideration. 1t should also explain the difficultics of t.hc.Gochn-
ment, if any, to the consumers in this regard, and r‘)qpular{sc is polxcy
on merits. It must have funds of its own. The officials of the council
should be paid so that as whole-timers they may devele l.hcmxcl\x:s
heart and soul to their job and thus cquip themsclves (o contribute their
instructed judgment to the consumers’ good. Thl'lS also lhcy would !w
in a position to give rational, studied and pracllcz}l advice and ofler
constructive criticism. The ideal consumers’ council has a double per-
sonality; it has to behave as a fricnd of the government and a trustee
for the consumer. 1t is for this reason that the Government, as the
arch-manager of public enterpriscs, should take them into confidence
in the day-to-day activities, so as to enable them to appreciate its inten-
tions, difficulties and limitations. This would strengthen the hands
of the Government on the one hand and develop industrial democracy
in the country on the other,

VI

Now we turn to another question, that is, what amount of cen-
tralisation or decentralisation is desirable in the management of public
enterprises 7 This problem arises with regard to those industries which
are big enough to admit of a network of units. spread far and wide in
the country. The guiding motive here should be uniformity in policy
control and institutional activities and autonomy in functional activiti-
es. For this reason, there should be one central Board of Dircctors
attached to each public enterprise to lay down policy, regulate institu-
tional activities and exercise control and supervision. Regional boards

38. In England they are reduced to mere courts of appeal which are normally
summoned to action when consumers, having failed to get satisfaction from the in-
dustry, make a complaint to the councils, which they pass on to the Minister. It is,
however, not a healthy precedent to follow because it limits their action to a right of
post-action review only.
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under the central board  should not be set up, unless there are very
many units of a public enterprise; for they are uncconomical, diffusc
responsibility, breed conflicts of jurisdiction and make co-ordination
difficult.  Mr. Gorwala’s suggestion that there should be onc central
Board of Dircctors of six for the entire public enterprises operating in
the country is not convincing. It would create a Leviathan without
cnsuring operative efliciency.  Each public enterprise has problems
specific to it and so a common central Board of Directors would
not do.  Further, the area of public enterprises is too vast and prob-
blems too complex to be coped with by one Board. Again, it would
weaken the reins of control and supervision.

Last but not least in importance is the issuc of the well-being of
the labourers.  The socialistic pattern of socicty without the labourer
getting his duc would just resemble an Egyptian mummy, rich in all the
splendours of the living but devoid of life. In order to protect the
interests of the labourer and to foster them, it is necessary to have
representatives of the labour serve on the management of a public
cnterprise.  For, as it has been observed by Laski, “‘classes excluded
from a sharc in power have also been classes excluded from a share in
benefits.”  They should have a say in determining the conditions of
service for the fabourer, say his wages, hours of work, leave rulcs,
holidays, amenitics for life, protection against exploitation, insurance
against casualtics and so on.  But who shall elect these representatives ?
They should be clected by the trade unions. At the risk of digression,
it may be pointed out here that the trade unions would no more be
militant organizations arrayed against the management because there
would be no class conflict in public enterprise under the socialistic
pattern.  Yet they would have a constructive role to play as labour
welfarc agencies and they should be recognized by the Government in
that capacity. Besides, labour tribunals, having both the represen-
tatives of labour and management on it, should be cstablished to deal
with labour disputes equitably. Above all, the labour should be dealt
with as human material and not as mere tools of trade and this would
illumine the dream of a socialism with life.

VIII

The foregoing discussion would show that the problem of the
management of public enterprises is both difficult and taxing, parti-
cularly in the initial stages when it damps the ardour of even the most
ardent advocate of public enterpriscs.3® But here, as every where,

39. Cf. the statement of Philip Snowden: “The advantage of nationalisation
would not be immediately obvious, for it would take some time to get the new orga-
pization into successful working order™ (If Labour Rules, p. 39).
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PLANNING FOR A REGION
Rana K. D. N. Sineh

AS, with the passage of years, the role of planning assumes great-

cr significance in this country, an important but little recognised
level of governmental planning, that of planning for a region, will have
to come into greater play if a planned approach is to become fully
cffective. The need for a regional approach arises from the fact that a
large number of subjects and problems are not large enough to demand
national action but are, at the same time, too cxtensive for effective
action to be taken by the individual states and other governmental orga-
nisations. It is often overlooked that the major problem areas extend
beyond state boundaries and yet are not so extensive as to justify action
directly by the central government nor is there any other governmental
agency which can deal specifically and from an overall point of view
with the problems of such areas. The importance of regional plan-
ning is derived from the fact that while planning in this country to-
day relates to planning in respect of walertight, state-wise or, at the
narrower level, district-wise, compartments, a very large number of the
major problems of planned development necessitate the closest possible
collaboration between the various states or district units as the case
may be. The entire concept of regionalism stems from the realiza-
tion that important development sectors of the economy often present
problems which extend beyond the boundarics of component states or
smaller administrative units. In fact, whenever the central or state
governments come directly into contact in the ficld of natural resources,
the problem of regionalism almost invariably tends to cmerge. The
state and district boundaries, fixed for administrative and political
reasons, are rarely co-terminous with either the areas of human and
natural resources or with the problem areas that may require special
treatment.

The concept of regionalism has been variously defincd from vari-
ous points of view. From the planning viewpoint, rcgionalism
must be viewed from the standpoint of resources, both human and
material, and output. A region, from this vicx_vpoint, must be cani-
dered as a geographical area in which the material resources of various
categories together with the human factor arc in a position to combine
in the most harmonious and optimum rclationship. It is important,
in this context, to stress the human factor a[so as planning cannot be
realistic or really effective unless this aspect is given proper emphasis,
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whatever may be the relationship between the material resources
pertaining to a particular region. In order that regional planning
may be most effective, a region must possess certain basic and definite
characteristics. The area should be as compact as possible and
should possess the maximum degree of homogeneity. It should include
all the territory containing a major combination of resources and
should include whole problem areas as far as practicable. It should
also be such an area where it would be possible to develop, over a
period of time, a certain degree of regional identity in order that the
provincial bias of the people in the region does not invariably over-
shadow the needs and requircments of a regional approach. While
the fact of strong provincialism in this country cannot, and should
not, be ignored, it would also not be propcr and correct o assume
that no regional approach could succeed in India because of the pro-
vincial bias and prejudices that exist in this country at present. It is
important, in this context, to note that the States Reorganisation Com-
mission fully accepted the important role of regional planning in this
country and the need for adopting such an approach. It would be an
extremely defeatist attitude to assume that regionalism would fail in
this country against the bedrock of provincialism.

At what level, from the territorial point of view, should the
regional approach make itself felt? Regional planning in the context
cf the region’s size must be conceived, programmed and exccuted at
two levels.  On the one hand, there should be regional planning at the
wider level encompassing large homogeneous tracts extending beyond
state boundaries. On the other hand, the problems of regional plan-
ning also present themselves and should be sought to be tackled at a
much narrower, territorial level within the boundarics of various states.

As far as the boundaries of a region, in the wider sensc, are con-
cerned, it is important to remember that any discussion of regional
planning in a federal system of government would be quite unreal
unless Tull account is taken in the relationship between componcent
states and any regional units which would extend beyond state bogn-
daries. There can be no doubt that while the problems of planning
relate to physical and geographical factors apd their relationships
with one another, the question of implementation raises a _numbcr. of
factors such as financial contributions from the beneficiary units,
availability of managerial staff and labour and a number of other
factors which are exclusively under the cqnﬁrol of the various stales.
1t would be quitc impractical and unrealistic 1o expect that the mere
creation of a regional planning and execution unit would bring abqut
regional planning without not only the goodv&‘dll but the r‘nostl active
co-operation from the various Statcs forming the regional unit,
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Inter-§tatc co-operation is not only a desirable ingredient of regional
planning but an absolutely essential prerequisite.

The question that poses itself in this context is as to whether a
regional approach should be sought to be achicved through the crea-
tion of specific, regional divisions each with its own regional authority
with extensive and clearly defined powers over the various component
states or whether the goal should be sought to be achicved through
a fairly loosc form of voluntary inter-state co-operation over a certain
ficld, which itself may or may not be defined specifically.

It

The cxperience of the United States in the matter of regional
planning is very useful in this context. Regional planning, apart
from metropolitan planning, took three main forms in that country.
Firstly, there were the joint bodies set up by the various Federal depart-
ments for the purpose of investigation of the scope and direction of
regional planning in particular states. A similar approach was made
in the creation of ad hoc Regional Planning Commissions at the instance
of the National Resources Planning Board, a centralised planning
agency which functioned from 1934 to 1943 and which did a grcaot
deal to focus attention on regional planning. The two Regivonal
Commissions which showed considerable promise were the New
England Commission and the Pacific North-West Commission.
Designed as agencies for collaboration and co-ordination in respect
of the planning programmes of the various states, these agencies
conducted comprehensive surveys and collected a mass of useful
data on the basis of which they recommended certain lines of policy.
Their activities did not, however, go beyond emphasising the directions
that planning and resource development should take. These bodies
created on a voluntary and semi-official basis and without any statutor):
powers could not hope to be more useful or successful. Their inherent
weakness lay in their inability to make their findings and recom-
mendations effective and acceptable to the state authorities con-
cerned. Such agencies can do useful work in respect of investigation
and collection of data but cannot hope to make regional planning a
reality.

The second form of regional planning in the United States took
the shape of semi-autonomous regional agencies of which the T.V. A
is the classic example. The T.V.A., apart from being a region'al
planning agency, was also empowered by statute to put its plan into
execution and was given both statutory powers and responsibilitics
for the development of the entire region constituting the Tennessee
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watershed, its powers not being confined only to the making of plans
but including the execution thereof. The T.V.A. was an experiment in
regional planning in its purest form and proved extremely successful.
The credit for its great success was not, however, so much in its statu-
tory organisation as in the manner it set about tackling its multifari-
ous problems. Instead of setting itself up as a separate and sclf-con-
tained organisation cutting across the channels of other departments
in the field. the T.V.A. sought, from the very beginning, to act through
and with the various other departments and agencies working in that
area. [ts efforts were never to supplant any other agency; had it tried
to do this, it might have proved a failure. At the same time, it did far
more than supp]emcnt the efforts of the other agencics and not only
did it knit them up together into one co-ordinated team for the cxecu-
tion of different parts of one overall developmental programme but
gave their efforts an entircly new shape and direction in the extensive
area over which it extended. Thus the T.V.A. gave far morc than the
sum total of the network of dams, canals and power houscs that came
up in the Tennessec Valley. Undoubtedly, the T.V.A. scrves as an
excellent model for regional planning institutions in other countries but,
at the same time, it must be remembered that its success was far
more due to its excellent management and administration rather than
because of its inhcrent statutory set-up. The T.V.A. principlc can-
not be applied in the case of every region nor can it even be used in the
case of cvery watershed arca.  There is no doubt that the glamour
radiated from the success of the T.V.A. is very attractive, particularly
in under-developed countries such as India but it is well to remember
that despite its success, this inter-state organisational method has not
again been applied in the United States though requests for the csta-
blishment of similar organisations in other parts of the U.S. have
been made from time to time. Of course, the pressure interests from
important private groups and that of the federal departments which,
by and large, resist the creation of such an all-embracing, multi-purpose
organisation are far stronger in the U.S. than in a country such as
India. Infact, in India there is no corresponding departmental agency
comparable to the huge. single-line Federal departments in the United
States. These latter departments, dealing with single subjects such as
land, forests. reclamation, agriculture and the like arc centralised in
Washington and opcrate through a network of regional headquarters
all over the country. These departments are, however, too centrahised
and their regional offices arc created on purely administrative con-
siderations and bear little relation to regional requirements. Though
there are few private pressure intercsts and no federal departments
to oppose the establishment of a semi-autonomous regional agency
such as the T.V.A., or the D.V.C. in this country, this form of rcgional
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organisation should be set up only in respect of watershed areas, the
boundarics of which e¢xtend beyond the boundarics of more than
one state and only under special circumstances when all the factors are
considered as being conducive to the cfficient functioning of such a
statutory, multi-purpose organisation.  The great success of the T.V.A.
should not blind us to the obstacles that stand in the way of such an
organisation proving a successful unit of regional planning when
the region cxtends over more than one state.  The problems and
difficultics which have faced and which continue to beset the D.V.C.
are very uscful and suggestive pointers in this regard.

The third kind of organisation for regional planning, at the wider
level. which has been tried out in the United States arc the inter-state
planning agencies which have been established cither voluntarily or
through inter-state compacts.  This organisational device has proved
very useful in the United States in connection with various non-develop-
mentalfmatters such as boundary disputes, cession of territory, taxation
and utility legislation and the like but has proved to be of little utility
when applied to multi-purpose programming and development.  The
most striking cxample of the use of this method was in the case of the
Colorado River Compact, many years ago, where seven states agreed
to work out a compromise scheme for distributing the waters of the
Colorado river.  The actual experience of the Compact, however, was
very disappointing and even the Resources Planning Board had to
admit that the method was impracticable when the compacting authori-
tics were not willing to delegate the necessary authority to this agency
to enable it to accomplish the purpose for which it was created.  The
inter-state compact could not prove successful when it was attempted
to be used for the purpose of continuous and progressive planning
activity because the state governments, being the deciding authorities
in the matter of additional grants and in respect of most of the actions
of the exccuting ageney, the Compact could not go ahcad independent-
ly in the implementation of any regional programme.

[l

The Amecrican experience in the ficld of regional planning has
amply demonstrated that the most essential factor in the success
of regional planning at the inter-state fevel is the active and willing co-
operation of the states composing a region. At the same time, a
voluntary and loose compact between the states does not adequately
serve the purpose and it is necessary to arm the regional authority with
adequate powers to enable it to function effectively.
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In what manner can the American experience in this field be
profitably applied to this country? The federal system of government,
the autonomy of the states over an extensive field of subjects, the con-
siderable disparity in the development of various areas of the country
all create problems which are also found in the United States. In
India, howcver, we have one important advantage. In the last decade,
planning has become, for the most part, a centralised function and the
Planning Commission exercises very considerable authority over the
plans of the various states. The necessary groundwork has, thergforc,
been laid and it should not be too difficult to give state plainmng. a
regional turn. As against this, wec have the corres.p_ondmg 415-
advantage of cxtreme provincial loyalties which may militate against
any regional approach. This necessitates a slow and gradual approach.
The creation of the Zonal Councils in the various parts of the country
will undoubtedly go a long way to preparing the ground for a regional
approach and is an important step in the right direction. It should
not, however, be looked upon as an end in itself. Left to itself, it
might becomce a ponderous and low-moving machinery whosc encrgies
would largely be frittered away in discussions of disputes of various
kinds as may arise among the various states. Unless a strong super-
structure of a regional planning organisation is built up as part of
the Zonal Councils, this novel and extremely useful experiment would
serve little purpose from the viewpoint of planned development.

The Zonal Councils have undoubtedly created a basic regional
organisation within the framework of provincial autonomy. The
next stage is to create a regional planning organisation within the Zonat
Couricil, an organisation that can be fully utilised to mect the needs
of the regions within the group of states that constitute a zone. The
Zonal Council cannot, at least for some considerable time to come,
be looked upon as a regional governmental organisation except in the
strictly literal sense.  For the present, it must be considered as a loose
inter-state compact for the solution of such inter-state problems as
may crcrge from time to time. The regional planning agency under
the Zonal Council would have to be an agency with specified scope and
powers. Thesc agencics may be termed as Zonal or Regional Planning
Commissicnis and though they need not be created by statute, they
should be built up in such a manner and given such powers as woulkd
enable them to ensure that their recommendations are given effect to
by the various states. The Zonal Planning Commission should be
composed of one representative of each of the component states with
the same number being appointed by the Planning Commission, onc
of the latter being the Chairman of the Zonal Commission. Such
an organisation would ensure an overall approach to the problems
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of the region and would also provide for adequate representation for
the viewpoints of the component states. Tt does not follow that the
group-of-states arca to be covered by Zonal Commission would auto-
matically be the same as the area covered by a particular Zonal Council,
A particular Zonal Commission should cxtend to a group of statcs
within a Zonal Council but should also, as far as possible, be confined
to an arca whose factor resources are fairly homogencous, whose terri-
tory is fairly compact, which has fairly good communications within,
and other such considerations which would cnable it to function
cfficiently as a composite regional unit. It should, at the same time,
be perfectly compatible to have two Zonal Planning Commissions in
respect of states coming under the purview of one Zonal Council.
For example, the Eastern Zone should be divided under two Zonal
Commissions for the purposc of regional planning, onc covering the
states of Bihar, West Bengal and Ovissa while another would cover the
arcas of Assam, Manipur and Tripura, which owing to their stage of
development as well as their geographical location should be dealt
with on a separate footing from the other states comprising the Eastern
Zonc. Then again, arcas such as Jammu and Kashmir which require
specialised treatment should also be kept outside the Zonal Com-
missions and dealt with on a separate footing.

The next question for consideration is the role and functions
that should be discharged by the Zonal Commissions.  Since the Com-
missions will extend over more than one state, it would not be advis-
able to make these into strong executing agencies as then there would
be likclihood of conflict between the Commissions and provincial
Joyaltics. The Zonal Commissions should be inter-state planning
organisations but their activitics should be directed towards gencral
policy planning and they should not become responsible for detailed
exccution. It is not suggested that cach Commission should be arm-
ed with cxtensive and detailed powers such as have been given o
the D.V.C. The functions of the Zonal Commissions would be to
conduct comprchensive investigations into the physical resources of
their respective regions, to formulate broad regional plans, of which the
state plans would form an integral part, in respect of various develop-
mental items such as industrics, agriculture, communications, water
and land resources and the like; to exercise general supervision over the
plans which would be executed in the various states such as the Plan-
ning Commission does today; and thereafter to evaluate and review
the state plans and programmes so as to ensure that its recommenda-
tions and plans are actually carried into cffect. The task of regional
planning in India is of co-ordinating the decentralised state units into
one unit aiming at uniform regional development.
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A strong regional organisation of this nature which would .bc
in a position to function effectively as a controlling and reviewing
agency would avoid the weaknesses inherent in both the inter-state
compacts and the rcgional boards and commissions created in the
United States. Through its reviewing and directive powers, such a
regional organisation could excrcise quite enough authority to cnsurc
that the regional interests would not be subqrdmated to the narrower
interests of the various states. The rela?no_n between the Central
planning Commission and the Zona1.C0mm1551c‘>n§ woul.d be some\yhat
similar to the relation to the Plaqnmg Commission with the varlf)US
states at present in so far as financial allocations were .concgrne‘dl ,edCh
region being given such allotment as yvould be consndcpe 'I.ltLCt,ssa'ry
for the uniform development of the region ‘and so as to bring 1t on par
with the more advanced and indus?rmllscd areas of the country.
Thercafter, there should be the maximum delegation o t}.]C .Zoyml
Commissions in the matter of drawing up, modifying and reviewing
their respective regional plans. This would mean a decentralisation of
the planning function, a very desirable end in itself, down to the
regional level, where it would be expected to operate best.

It is perhaps likely that, in the initial stages, there may _bc some
degrec of conflict between the Zonal or.Re.glonal Commnssnon,. and
the component states, but these would, in time, be resolved, \V}th a
gradual appreciation of the usefulness and advantages of a rcgional
approach as against a purcly state-wise appyoach. In any casc, the
proposal does not envisage anything very radlcgl. For thc most part,
the functions performed at present by' th_c Plannlpg Commnssmn would
be performed by the Zonal Commission, \‘vhlch by its very nature,
would be in a better position to plan and review the development pro-
s than cither the states or the present centralised Planning Com-

The Zonal Commission would act as a clearing house for
s within the region and would also function as a
agency between the states and the Planning

gramme
mission.
planning programme:
very uscful intermediate
Commission,

While it has been indicated above that the Zonal Cmnn1is§i0ns
should not be made responsible for the actual exccution of the nglOl]fll
plans drawn up by them, it Is necessary to cxamine as to the manner in
and the agency through which such regional plans .shoulq ‘hc cxcc.uwfl.
Except in exceptional circumstances it \\:OU[d be desirable if the rcglonai
plan was split up, in the first instance, into state plans for the plurpo..u
of actual implementation. At the state level, however, there is agam
scope for bringing in the regional concept. At present, the state plan
is, in turn, divided up into district and sub-divisional plans going down
to even smaller levels in terms of territorial planning while the actual
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execution, for the most part, is taken up at the district or sub-divisional
stage. This kind of planning secks to bring to a uniform level, as far
as possible, all the various sub-divisions in respect of the facilities pro-
vided through the various development sectors. Such an approach,
however, militates against a full and efficient exploitation of the
resources of the region of which the district or sub-division forms a
part. For cxample, an arca comprising more than one district may
have greater scope for agricultural development than the neighbouring
regions. A regional approach would cnsure that such an arca would
be given a greater agricultural bias than other regions within the state,
while in the other inter-district regions cmphasis would be given to
those productive aspects of planned development for which the
particular region is best suited.

This brings us to regional planning at the narrower level of plan-
ning for the regional development of arcas which by and large fall
within a particular state.

Iv

in the United States, regional planning, for a long time, was
synonymous with planning for metropolitan regions around the major
citics. In agricultural countrics such as India, the development of
the compact, rural, village communitics under a programme such as
that of community development could also be considered as falling
undcer the genceral category of regional planning. This method of
demarcating the smaller territorial region is really on the basis of
administrative convenicnce and necessitates operating through centres
located by and large in the larger towns and villages cach of which has
a tract of territory attached to it, more or less on an arbitrary basis,
according to area and population. This kind of a rcal demarcation is
the most casy to formulate and forms the basis of our present-day
district  planning but this cannot be considered as being a really
scientific method as it is quite unrelated to the factors of resources and
output, which, in the ultimate analysis, can scrve as the only proper
and scientific basis for regional planning at the narrower level.  Any
division based on administrative convenience cannot, for obvious
reasons, cxpress the arcas as regional entities and the chances arc that,
following this method, the difficulties of effecting any regional balance
are multiplied. Oncce a development programme is thought of in
terms of, say, a district and sub-division or even in terms of a village or
mouza it cannot casily be transformed into a plan for a region or sub-
region of which the district or sub-division may form only a part,
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The only scientific method of demarcating a region, at the
narrower level, would be to divide the wider region which may or may
not extend beyond state boundaries, on the basis of single functions
within the component state units. This would mean a division into
agriculture regions, watershed regions, industrial and manufacturing
regions and the like, all within a state and all, at the same time, within
the overall regional division which may extend over more than one

state.
¢ regional demarcation, at the narrower

level, would be to effect such demarcation in terms of cqmposite plan-
ning problems. This, however, necessitates t'he collection Qf sound,
comparative data regarding both the sociological and material factor-
resources of different areas and putting thesc together, and 9nly lhc.rc-
after dividing the bigger region into smaller composite regions which
may or may not cut across state boundarics. Such data Is not only
not available in this country at present nor is likely to be available in
the near future but a demarcation based on purely material and resource
considerations in various small inter-state units would bear absolutely
no relation to the present-day political division of the various states
and would create administrative problems of a very great magnitude.

In India today, it would just not be practicable.

At the narrower level of regional planning, viz. that of dividing
the large, overall region into smaller component units for the purposc
of planned development, therefore, the most desirable and, at the
same time, practicable basis of demarcation would be on the basis
of single functions within the different states. This would mean that
for the purpose of actual planning operations, the unit would take the
form of a more or less composite unit based on any one function such
as agriculture, or even a particular kind of agriculture such as jute
or cotton cultivation, or a river basin area and the like. There would
naturally be no fixity regarding the size of such sub-regions as this
would be entirely dependant on the various natural factors. Here
too, however, it would be important to give due consideration to the
human element. Even though a river watershed arca may extend
over two or three states and the most optimum demarcation of such
a sub-region would necessitate cutting across the boundaries of more
than one state, it might prove desirable, from the practical point of view,
not to follow up such a division to its logical conclusion if it was
felt that provincial feelings and considerations would operate strongly
against the efficient functioning of such a sub-region. Sub-regional
planning over inter-state areas must be allowed to evolve by itself and
should not be forced from the top because, in the ultimatc analysis,
it is at the sub-regional level that regional plans will have to be executed

An even more scientifi
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and, at this level, the states must be made responsible for execution.
Normally, therefore, the sub-region for the purpose of execution should
be confined to the boundaries of one state. In states of the size as exist
in India, there would be only a few examples of sub-regions divided on
the basis of single functions which would extend beyond the boundaries
of any state. Of course, therc would undoubtedly be some such cases
for cxample, the coal arcas of Bihar and West Bengal or the Damodar
watershed region covered by the D.V.C. but in the greater majority of
such cascs also, it is unlikely that provincial considerations would
operate 1oo strongly. At the sub-regional level, what is visualised is a
number of units based on single functions which would serve as the
actual units of planning operations and the boundaries of which sub-
units would normatly be confined to a particular state and would extend
beyond the state only in such circumstances when provincial feclings
would not operate against the working of such sub-regions. The sub-
regional unit should ultimately replace the present-day ristrict and sub-
divisional units in so far as planning operatings are concerned and in
placc of the district and sub-divisional plans we should be having sub-

regional plans.

Since the sub-region would be created on the basis of a single
function, for planning purposes it should have associated with it
an officer concerncd with that particular function though the overall
charge may still be left to the non-technical civilian.  For example, the
plan for an agricultural sub-region which may extend to cover two or
more districts should be drawn up by an officer of the Agriculture
Department who would, under the general supervision of a Regional
Planning Officer, be responsible not only for planning the programme
in respect of this region but would also be responsible for its execution.
The sub-regional plan would then be given its proper bias and emphasis
in respect of the function for which it is best suited. This would not
naturally mean that all development activity in the sub-region would
be confined to only one function to the cxclusion of other activities.
Other aspects of development would also be given their due impor-
tance within a particular sub-rcgion but these programmes would be
drawn up and oriented in a manner best suited to the most efficient
development of the function which forms the basis for the division
of a particular sub-region.

At the present moment, our planning particularly at the
lower level is too diverse and after these years of all round
planning it is now necessary to introduce an element of selectivity
and to concentrate on the development of particular productive func-
tions for which particular areas are best suited. This would un-
doubtedly constitute a basic difference in our planning approach but
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S}lCh an approach has become absolutély essential for the best utilisa-
tion of our limited financial and other resources. Planning from the
bot.tom can become most useful only if it is conducted through a sub-
regional agency, concentrating on the development of a single pro-
ductive function. So far, for the most part, planning has been, to a
considerable extent, from the top as a result both of limited resources
and of the necessity of allocating priorities from the higher levels. If
planning is truly to be from the bottom, that is from the village panchayat
upwards, it would be bound to result in unit planning in its most
diversified form and would correspondingly make far less impact on the
overall economy of a particular arca and would also contributc far less
to the productivity of the area than if the plan for the arca was drawn
up on the basis of the chief resource-factor or factors of the arca and
designed to bring about the maximum productive development of such
resource-factor or factors.

From the execution point of view, such a sub-rcgional approach
would not mean very much modification of our present sct-up. The
administrative, district-wide divisions would remain untouched and
would continue to be utilised by the sub-regional agency as far as
possible. Only the planning set-up at this level would be centirely
altered and thc sub-regional plan would be drawn up and cxecuted
on the basis of the sub-regional unit. In detailed exccution, the district
and sub-divisional level officers would continuc to discharge the super-
visory functions they are doing at present, the only difference being that
the overall supervisory function would be given to a Regional Planning
Officer assisted by a technical officer having specialised knowledge
regarding the function or functions for the development of which a
particular region is considered most suited.

Vv

The regional administrative arrangement, as outlined above,
would undoubtedly mean the creation of another tier in the structure
of planning administration. Tt is necessary to ensure that this docs
not result in a greater bottleneck and more delay in respect of sanction
for projects and programmes. This can only be done if there is
maximum delegation of power all along the line. The Central Plan-
ning Commission should be responsible only for (7) laying down broad,
general policies for the country as a wholc and for particular regional
areas in particular and (ii) indicating the broad, financial framework
within which regional plans for various groups-of-states regions should
be drawn up. Thereafter, the actual drawing-up, implementation and
even review of the regional plans should be a matter cntirely left to the
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discretion of the Zonal Planning Commuissions who should also be able
to make alterations and modifications in the regional plans whenever
considered necessary.  The Zonal Commissions must be considered as
integral parts of the Central Planning Commission but the latter’s deci-
sion should only be invoked if, owing to differences between the states,
the Zonal Commission is not able to arrive at any satisfactory solution
regarding any project or programme. It is likely that, after an initial
period of two or three years, references by the Zonal Commissions to
the Planning Commission regarding details of execution of their res-
pective plans would be reduced to the barest minimum. At the lower
level, that of the sub-regional unit also, there should be the least inter-
ference and the maximum delegation of financial and other powers.
The Regional Planning Officer should be empowered 10 make such
deviations and modifications in the original sub-regional plans as
circumsntances may nceessitate and the Regional Advisory Board, on
the lines of the District Development Boards, may approve.  The role
of the various state governments at the state level in respeet of details
of projects and programmes would naturally be greatly circumscribed
but would find full and adequate expression both at the sub-regional
and the regional levels.

While fittle difficulty is anticipated in sctting up the regional
planning structure at the Zonal Commission stage, particularly now
that Zonal Councils have come into being, some practical difficulty is
bound to be experienced particularly in the initial stage of demarcating
and sctting up the sub-regional units within different states. This
follows from the lack of an adequate body of theorctical knowledge
relating to the manner and methods by which the various small rcgions
and sub-regions can be cfficiently studied and worked upon. It has
to be carcfully examined how particular aspects and problems, for
example, the mitigation of unemployment and distress in particular
localities, the role of cheap electrical energy in rural communities, or
the multi-purposc development of small watershed areas and the like
can be cffectively dovetailed into one overall, sub-regional pattern.
It would undoubtedly be a somewhat difficult problem as to where and
how to make a beginning. How would the area of a sub-region be
defined, in what manner would the development activities in a sub-
region, demarcated on the basis of some single function, be linked
with the activities in other sub-regions marked out on the basis of
some other development function or functions, to what extent would
the single-function approach be pursued to the exclusion, by and large,
of other developmental activities, are all questions which crop up as
soon as the regional concept is sought to be introduced in the field.
The only solution to meet these problems is to conduct extensive
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research through regional pilot projects, specific resource studics and

regional investigations under the state governments, with the Zonal
Planning Commission as the advisory agency in each case. With the
knowledge gained from the working of such pilot projects and studics,
it would be possible to build up a considerable body of knowledge to
meet the varying circumstances and conditions obtaining in this

country.

At the same time, the above difficulty should not be given more
importance than it deserves. Once the Zonal Commisstons arc sct up
and the state governments accept the regional approach, it should
not be difficult to divide a sizable portion of the states into fairly homo-
geneous sub-rcgions on the basis of, say, watershed arcas, geographical
compactness and agricultural or industrial potentialities. The example
of the Lower Colorado River Authority in the U.S., which took up
the multi-purpose development of a large watershed arca in onc state
very successfully, indicates the scope of regional planning within the
boundaries of one state. A number of multi-purposc projects arc being
taken up in various states of this country and these will undoubtedly
serve as pioneers in regard to regional planning in the ficld. It is
necessary now to build up a strong superstructure of regional planning
and administration on the twin foundations of the Zonal Councils,
on the one hand, and the large number of multi-purpose development-
al projects springing up in different parts of the country, on the other.

FORMS DESIGN—A Short Note
J. B. D’Souza

SO much of government work begins and ends with forms. In
many of onc’s approaches to government offices, one is asked
at oncc to fill out forms. And every one has undoubtedly been per-
plexed over the entrics he should make against some of the questions
in the forms he has to fil. Forms arc thus a handy instrument in
administrators’ hands, a means of collecting and standardising data,
a means of orderly classification.

Preciscly because they are so widely used, their composition is
taken very much for granted; forms, including questionnaire forms,
evolve in a rather haphazard manner. This has two major dis-
advantages. Forms that are not carefully thought out and nicely
worded bafflc the person who has to fill them out; secondly, they are
far less useful to the office staff that use them than they can and should

be.

A great deal has been written on the technique of designing forms
and questionnaires. Here I do not propose to do more than to show
by a simple but remarkable illustration how a carefully designed form
can cut out necdless work and reduce a task to a fraction of its present
dimensions. My purpose is simply to call attention to a much-neglect-
ed area in the administrative field, where forethought can minimise
office work.

The Problem

State Government officials who are appointed to posts in Bombay
City apply to the Controller of Accommodation for residential accom-
modation. The office lists their names, and ultimately allots some
requisitioned premises to them. Originally this was the form of appli-

cation in use :

FORM OF APPLICATION FOR RESIDENTIAL
ACCOMMODATION
1. Name and address of applicant :
2. Occupation (in detail) and office :
3. Present pay including allowances etc., or income. (Please
state your basic pay and allowances separately) :

4. Single or married :
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5. (@) Number of members in applicant’s family :
(h) Their relationship with the applicant :
(¢) Names of employers of carning members if any, and their
monthly income.

6. How long has applicant been in Bombay ?  If on transfer, from
where and whether he had given up accommodation at the
previous station. 1In case of a transferred Government Ser-
vant, please state the exact address of the premises occupied by
his predecessor and whether they were requisitioned or not.
Also statc its rent :

7. How long is applicant going to be in Bombay ?

8. Where or with whom the applicant is staying at present 2

9. Details of accommodation now occupied by “applicant and
persons, if any, with whom the applicant 1s staying :

10. Minimum accommodation rcquired by applicant :

1. Maximum amount of rent applicant is willing to pay :

12. Whether willing to sharc accommodation with others ? 1" so,
with whom ?

| 13. Vegetarian or non-vegetarian :

14. The locality in which the applicant prefers accommodation :

15. Any special circumstances applicant wishes to urge in his favour :

[ herewith forward the undertaking duly signed by me and
witnessed by the head of my office, indemnifying the Governor of
Bombay against any claim for compensation by the landlord in respect
of premises that may be offered to and accepted by me, then subsc-

quently rejected.
Applicant’s Signature.

After an application entered the office and reached thc assis
tant assigned to this work, the latter prepared a ‘note’ commenting or
the application. Generally it was his job to examine in the notc
whether the application was complete and the applicant cligiblc for
registration. Here is a typical note :

“Submitted with reference to the application of Shri. .......
at p. 3 ante.
Shri...... is a T.G.S. from Hyderabad. As regards his

predecessor’s premises, he states that he has been in a newly
created post. However, this has not been confirmed by F.D.
where he is working. We may get it confirmed by F.D. In
the meanwhile we may take up the question of his registration.
His barsic pay is Rs. 600 and special pay is Rs, 150/-. He is,
therefore, eligible for accommodation, rent of which is up to
Rs. 187-8-0. He is willing to pay rent up to Rs. 200/-. His I.B.
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is at p.13. He may, therefore, be registered as “7-P-fresh’ and
informed accordingly.” ‘

Befqre he could write this note, the assistant would have to peruse the
appllcallon' carefully. ~ Altogether, the operation would occupy  at
least 20 minutcs. Py

T he application and the note would then g0 to the Supcrintendent
or Officer for approval of the action proposed.

Solution

The task was studied carcfully with a view (o simplification.
Then the job of this assistant was simplified, by the introduction of one
new form and the rationalisation of the existing application form.

I

Here is the ncw application form :

| FORM OF APPLICATION FOR RESIDENTIAL
ACCOMMODATION ‘
|

J IMPORTANT NOTE : XEEQ%EUDO NOT OMIT ANY PARTICULARS
R REGISTRATIO -
WISE BE DELAYED. N WILL OTHER

1. (@) Your namc :
: (b) Residential address :
2. (@) Decsignation :
() Name of office :
(¢) Office address :
3. (a) Basic Pay in the present post :
(b) Special pay, if any :
(c) H.R.A. if now drawn :
(d) Other allowances, if any :

4. Maximum amount of rent you are willing to pay :

5. (a) Have you been transferred to Bombay ?  If so, from where ?
(b) If not, (i) Is this your first appointment in Bombay ?

(if) Where were you staying before joining your office 9 )

(¢) Who was your predccessor in office ?
(d) What is the date of your joining duty in Bombay ? 1

6. What is the barest minimum accommodation that you will

accept ?
7. Are you a vegetarian or a non-vegetarian ?
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8. In which localities in Bombay will you accept accommodation ?
I 9. Has your office forwarded to this office your predecessor’s de-
; claration regarding his premises ? If not please attach.

10. (@) How many members of your family will be staying with you
in Bombay ?

(b) What is their relationship with you ?
* (c) Ts any of them carning ? If so state,
; (i) Name of the person/s
‘ (i) Name/s of office/s
(7iii) Emoluments.
11. How long will you be in Bombay ?
12. (i) With whom arc you staying at present ?
(if) Extent of accommodation rnow occupied.

(iif) Tn what capacity arc you staying there ? (i.e,, as a tenant,
lodger, guest, carctaker etc.). ]

[ cenclose the Indemnity Bond signed by mc and witnessed
by a Gazetted Officer, indemnifying the Governor of Bombay against
any claim for compensation by the landlord in respeet of premiscs
that I may accept but subscquently reject.

Place : (Applicant’s signature)
Date :

Certain features of this form deserve comment. From the
point of view of the applicant who is filling the form, the questions are
worded to facilitate answering them.

Firstly, some of the vagueness of the earlier form has disappeared,
e.g., question 10 in the old form regarding minimum accommodation
required by the applicant has become *“‘what is the barest minimum
accommodation that you will accept 7’ Question 14—*“locality in which
the applicant prefers accommodation” has become “In which loca-
lities in Bombay will you accept accommodation 7 Particularly in the
latter case no scope is left for doubt on the part either of the applicant
or of the office. The earlier phrasing left an area of indifference which
could give rise to needless argument later.

One way of clearing up a vagueness in a question is to split it
up into its components. An example is the entry relating to the present
pay including allowances, etc., which very frequently produced replies
that did not provide the information needed for the applicant’s classi-
fication. In the new form the question has been split into a number of
sub-questions. Another example of this is provided by question 5 in
the new form which replaces question 6 in the old. The mass of
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information called for in regard to the applicant’s previous history
and the premises his predecessor occupied, was most inconveniently
bundled under onc item. It is much simpler from the applicant’s
point of view if the question is split into a sufticient number of smaller
questions.

A corollary of this s a logical numbering of questions and sub-
questions, which makes the applicant’s task casicr.

Onc of the essential accompaniments to the application for
accommodation was the covering endorsement by the applicant’s
superior oflicer regarding the premises his predecessor in office used to
occupy. There were innumcrable cascs in which this essential  was
not furnished, with the result that the department had to engage in
protractcd correspondence on this point.

Often cnough, the omission was duc to the applicants them-
sclves being ignorant of this requirement. So a draft  “‘covering
endorsement” was attached to the application form before it was
supplicd to intending applicants. To draw attention to this, we
introduced a question into the application form itself on this point
(question 9). This is a very useful technique.

There arc also some points in the revision of a form which arise
out of the manner of handling, and the requirements to be met in the
office.

There is often a tendency to include needless questions in a
form. Therefore, forms have to be strictly scrutinised from purely
this angle.

Secondly, the questions in a questionnaire form should be

arranged in such an order as to make their further processing simplest.
We will have more to say about this below.

Questions that could be ambiguously interpreted should be
improved or rephrased. For instance, during revision of the form,
question 12 was first drafted to read :

(i) Where are you now staying at present ?
(i) Extent of accommodation now occupied.
(iii) Status.
The third sub-question lent itself to various interpretations, It
was quite possible that an applicant might without hesitation write
against it the word “married”” or something equally irrelevant. What

the office wanted to know was whether the applicant was a tenant, a
paying guest or a caretaker. We, therefore, redrafted the question.
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I

Along with the change in the application form, we devised a new

l. Name of the applicant

2. Isthe applicant’s officc address and des-
ignation given scparately ?

3. Arc the basic pay and allowances of the
applicant shown separately ?

4. Has he indicated the maximum rent he
is willing to pay ?
(@) If the reply to 3 and 4 is ‘Yes’,
indicate rent group he is cligible
for, in the 3rd column.

5. (a) If he is a transferred Govt. servant,
writc ‘T’ in column 3, otherwise
leave it blank.

(b) If he is coming from mofussil for
the first time to take up this appoint-
ment in Bombay, write ‘M’ in
column 3, otherwise leave it blank.

(c) If he is in a newly created post,
writc ‘N’ in column 3 otherwisc lcave
it blank.

(d) Has he indicated the date of taking
charge in Bombay ? (Write ‘Yes or
‘No’ in column 4 and date of joining
in column 3)

6. Has he indicated the minimum accom-

modation he wants ?

7. Has he said whether he is a vegetarian or

non-vegetarian ?

8. Has heindicated the area in which he

wants accommodation ?

9. (a) Is the predecessor’s declaration sent
by his Office/Department ?

(b) 1f the premises occupied by his pre-
dccessor  arc  under requisition,

give No. and date of A/O in column
3, othrerwise leave it blank.

|

|

form for processing (“noting™) the application :

............

00esastti e,
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(c) If the predecessor has given notice to
Govt. that he will vacate the pre-
miscs, indicate  particulars  in

10. Has hc cxecuted the 1.B. properly ?

11, Is the application sent through the Head
| of his Office/Department ?

’ Instructions ;1. In col. 4 merely write “Yes’
or  *No’. Other  replics
| should be in col. 3.

2. If there is any ‘No” in col.
4, in reply to any  question
in Part *A’, return the appli-
cation itsclf to the applicant
for cliciting the required in-
formation, |

3. If there is any ‘No’ incol. 4

in reply to any question in \
Part ‘B’ (but not in Part !
|

‘A’ do not return  the
application byt proceed
with registration and obtain
the  required information
after  the  applicant s
registered.

B

12. Is the number of members in his family
and their relationship to him given ?

13, If there are any other earning members
in his family, say so in col. 3, otherwise
leave it blank. |

14. 1f hc has stated h_ow.long heis going to |
stay in Bombay, indicate period in col. ;
3, otherwise Icave it blank,

15. Has he given the name and address of
the person with whom he at present

stay ?
[ ORDER

| e L

T call attention to some features of this noting form,

column 3, otherwise lcave it blank. .
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Firstly, clear and simple instructions appear on the form itself.
Evena newcomer in the office can apply those instructions without any
previous training,

Secondly, the order of entries in the noting form, and their
numbering follow closely the order and numbering in the application
form. Therefore, the clerk has merely to put the two forms adjacent
to one another to fill up the noting form.

Thirdly, the questions on the noting form are so worded that thcy
evoke either simple Yes/No answers or else a specific answer. For
instance, question 7 reads “Has he said whether he is a vegetarian or
a non-vegetarian 77 1t does not ask “Is he a vegetarian or non-vegeta-
rian ?”, because at this stage the office is not interested in whether the
applicant is one or the other. That would be of interest at a later
stage in the processing. AL this stage, the officer wants to know merely
if the application is complete and therefore whether the applicant has
said if he is a vegetarian or non-vegetarian. Similarly, question 6 docs
not ask “What is the minimum accommodation wanted ?”, but ““Has
he indicated the minimum accommodation he wants ?” Here too,
the office is interested in a simple ‘yes’ or ‘no’, rather than in the
actual requirements, at this stage.

The noting assistant makes his entries in two columns on the
form. A ‘yes’ or ‘no’ entry is to be made only in column 4. Other
specific entries for which dotted lincs are provided on the form are to
be entered in column 3.

The cntire set of questions is divided into two groups—A and B.
Group ‘A’ contains information which is absolutely cssential, and
without which registration is impossible and the application form must
be sent back. Group ‘B’ comprises questions which are not so impor-
tant and which can become the subject of correspondence after regis-
tration.

If you rcad over the form you will sce that any negative entry in
column 4 will automatically result in the return of the application form
to the applicant for completion. The task is thus rendered completely
automatic and, as 1 have said above, a totally new receruit can be put
on this job with hardly any training.

I nced only add that the time involved in handling a single apphi-
cation fell, from about 20 minutes on the old system, to 3 or 4 minutes
on the new.

I do not suggest that this example in any sensc demonstrates all
‘.(he numerous points that affect the makc-up of a form. Here, for
instance, is a point that would-be form designers might attend to :
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One very often finds in government forms a number of various
alternatives, with the foot note, “strike out whichever is not applic-
able”. I have always thought that this is quite a wrong way of phrasing
a question. When you face a large number of questions it is much
simpler to pick out from several alternatives the one that docs apply
to you than the many that do not. Therefore, in regarded to multiple
choice question it would be best to set them out one below the other
and ask the applicant to make a cross mark against the alternative

which applies to him.

There are various other points that must be attended to, e.g.,
the spacing of items, so as (a) to give adequate space for the answers
expected and (b) to facilitate processing.  But as I have already written,
my purpose is not to list the cssentials of form design. It is merely to
call attention (1) to the need for forms to be carefully planned before
they arc introduced, (2) to the manner in which a well-designed form
can make the processing operation simple, aufomatic and cconomical

in time.

“An cfficicnt cnterprise must work in a groove because a groove
is the smooth way of doing things. Here, again, misunderstanding
is frequent because too often it is assumed that the groove is a
rut which must be avoided at all costs. The urge is to rcorganize
out of it, to consolidate and divide and shake up, simply to prevent
the groove from becoming established. But this is shortsighted
and unrealistic.  The groove is essential. [t is not the groove that
should be prevented but the too deep grooving which becomes a
rut and cventually militates against flexibility, fresh outlook, and
adaptability to change”.
—MARSHALL DIMOCK
(in *The Executive in Action’)



EDITORIAL NOTES

To enable the readers of the Journal to express their views on
-emporary problems of public administration, a ‘Correspondence’
ion has been re-started with this issue. It is not the intention to
ine the correspondence to articles published in the Journal; views
iny administrative issue of importance would be welcome,

#* * *

The feature on ‘Book Reviews’ has been supplemented with a
on on ‘Book Notes’. It covers 10 books, selected from fresh
tions to the Institute’s library, which we thought, deserved to be
ght to the notice of our readers, though not necessarily through

length revicws.

—Editor,

CORRESPONDENCE
1

Work Study in Government Organisations
The Editor.

I.J.P.A.

Sir,

The principles, practices and problems of **Work Study in
Government Organisations™ as presented in a recent article in your
Journal by Sarvashri Indarjit Singh and K.N. Butani (Vol. 1V, No. 2,
April-Junc 1958) do not difTer much from the principles, practices and
problems of work study in the administrative or officc units and busi-
ness organisations.  We may get a useful cluc or two therefore from
business experience.

In particular, readers may consider an approach that is being
increastngly accepted in the West and which has been tricd by the
writer in Indian business organisations with satisfying results.

In this approach, we start with defining the objective of the
study. A better service at a lesser cost at the right time, we say, is the
objective.  Since this objective assures the interests of both the em-
ployer and the employec, this objective serves as a common ground.

We emphasise that this is the common objective of every member
of the organisation.  We cmphasise that methods improvement is a
continuous activity.  We emphasise too that methods improvement
is every one’s concern and not merely that of staff.

So that every member should get into the act, personncl at every
level s inducted to the significance, basic techniques and philosophy
of mcthods improvement. Every member effects improvement of his
or her job.  The men at higher levels guide, encourage and co-ordinate
the cfforts of those at the lower levels. Thus, a departmental head
co-ordinates the cfforts of his supervisors who tn turn co-ordinate the
efforts of their assistants.

We find that the men on the job are able to effect improvement
in their methods of work to a remarkable degree.  1n one study, a
typists pool was taken up for improvement. It was divided into two
sections. Onc scction was analysed by two work study experts.
Another section was analysed by the typists themselves who have been
inducted to this approach. We found the man-on-the-job approach
yiclded more and better ideas than the work study expert approach.

The study was conl.inucd. The reports of recommendations
were given to the scctions-in-charge.  Where the specialist did the
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analysis, the section-in-charge had to fight every inch to get them
implemented. In the other section, even before the section-in-charge
spoke to his men, most of the recommendations had been implemented.
Reason 7 The initiative came from them and “thc idcas werc ours”.

Where such an approach is adopted, thereis a climate of methods
consciousness, a refreshing absence of resistance to change, a dynamic
drive to achieve the objective of ‘a better service at a lesser cost at the
right time’.

For this approach to succeed, one condition should be satisficd.
Top management should be informed on and vitaily interested in this
approach.

The man on the job knows where the shoe pinches. Given the
know-how and given the encouragement, he can continuously think of
and effects improvements in his job. It is better for an organization
that many men think in terms of improvement instead of one, however

clever or skilled he may be.

Normally, top management does not wish to bother itself with
this approach since it calls for a change in attitudes. It prefers the easy
way out. It employs an outside consultant or an inside expert to
‘rationalise’ and ‘streamline’ the work.

That this approach costs much in terms of moncy, morale and
time does not seem to appeal to them. Instead of all the staff working
to achieve a significant objective, one lone expert works. Instead of
implementing improvements quickly, smoothly and gracefully, there
is an unending war, though an undeclared one between those affected
and the officer concerned.

The specialist has his place in this approach. He comes in
where refinements are needed. Men on the job can help achicve the
first 70-80 %, efficiency and it is to get the other 20 or 107 they think
of the specialist and they welcome him.

The logic is briefly this. ‘“Methods improvement is change. If
it involves me, unless I initiate it, I won’tlet itwork. Even if it works,
it won’t be effective or dynamic. 1 will initiate it systematically if
I am informed and encouraged. What stops you from giving me the
know-how and encouraging me ?”

Is this approach applicable to government organisations? 1Is
it desirable? Ts it feasible? What would be the limitations? How
can we surmount them? I would love to hear from the readers of

this Journal.
Yours faithfully,

Bombay, N. H. Athreya

12th August, 1958,
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Il
O & M Machinery in India
The Editor
LJ.P.A.
Sir,

} have read with great intercst the account of the pioneerin
work in _the application of work study tcchniques in governmen%
organisations, undertaken by the Special Re-organisation Unit of
the Union Ministry of Finance, described in the article jointly con-
Fributcd by Sarvashri Indarjit Singh and K.N. Butani to the last
1ssue of the. Journal. The issue posed whether the methods stuc(l
work 'sunpllﬁcntion programme, ctc., should precede or sucL:ced ayn’
analysis of the organisation at the top is primarily theoretical one :
the learned authors of the article have found it more proﬁttable t0
make an analysis of the organisational structure only after the
methods of work have been carefully planned out and simplified ;
they feel that “the analysis of the superstructure of the organisatior;
should follow the evolution of the design of the basic primary unit
the quality of work and the volume of load that it has to garr )
Their con.clu.sxons, emerging from actual work studies in re ardyt.
the organisation problems are refreshingly interesting ’Somc gfth so
relqte to the nced for functional specialists and for t"unctional di teh'e
bution of work, as also for avoiding over-functionalisation: st:-
structural arrangements necessary for effective supervision an’d the
nepd for rq-considcration of the present inflexible structure of thz
primary unit of work in view of the rapidly expanding activities of
government.  The last conclusion itself indicates the limitations of
the work study techniques and the need for their being supple-
mented by proper ‘organizational’ studies into the higher qtrulc)tpur
of the administrative hierarchy, the problems of superviskon anc(;
control, concentration and deconcentration, centralisation and de-
ccntralisqtiqn, ‘allocation of functions between different Ministries
etc. This 15 1 a way implicit in the conclusions of the learneci
authors who have considered organisational and methods studies ‘a
continuing part of the same assignment’; but they have not carried
the argument further to its logical conclusion.

A point which naturally arises at this stage relates t
administrative machinery for carrying out organisational stod'the
particularly at the top. At present ‘O & M’ work on the I s o
the British practice is carried out in India by the Centra] ()mes "
Division, located in the Cabinet Secretariat. Methods study& lM

also
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logically forms a part of the functions of this Division ; the Sp;qﬂl
Re-organisation Unit of the Union Ministry of Finance has specialis-
ed in this work particularly by using more refined tools developed
in the U.S.A. to review staff requircments on the basis of morc or
less scientifically determined work load in the interest of cconomy
and efficiency-—considerations which are obviously of special concern
to the Ministry of Finance. The Central O & M Division, on the
other hand, has primarily concentrated on watching the progress of
disposal and suggesting measures for improvement of quality and
speed, simplifying and improving officc procedures, examining
administrative causes of delay, collating reference material  for
‘establishment’ work, experimenting with the stafling structure of the
primary unit of work—a section—, and looking into special organi-
zational problems common to certain Ministrics and Departments,
There is apparently much ground common to both the Central
O & M Division and the Special Re-organisation Unit; at present
both of them keep a regular contact with cach other and try to
work in close co-operation. Overall co-ordination in matters of
policy is effected by the Central Economy Board which counsists of
Cabinet Secretary (Chairman); Secretary, Ministry of Home Aftairs;
Secretary, Department of Expenditure (Financc Ministry), and the
Director, O & M, Cabinet Secretariat. The main function of the
Special Re-organisation Unit of the Economy Division of the
Ministry of Finance, as reconstituted in 1957, is to usc *the tech-
nique of ‘work-study’ for investigation which normally compriscs—
(a) a study of the organisational set-up, delcgations, span of control
of superior officers, etc.; () analysis of operations; (¢) a programme
of work simplification and standardisation, where possible : and
(d) evolution of standards of performance and hence stafl require-
ments”. (Third Annual Report of O & M Division, Cabinct Sccre-
tariat, p. 21.) The reference to “delegations, span of control of
superior officers, etc.”” has obviously a relcvance here only to work
study. Apparently, studies of thc top organisation and services
structures do not fall within the purview of ecither of them; the
Ministry of Home Affairs appointed an Officer on Special Duty in
September, 1956, to look into the question of the services re-organi-
sation, etc.

Emphasis on O & M work has been declining in the U.S.A.
in recent years ; new tools of management, of government, such as
operations research, electronics and human relations arc coming into
prominence. Inorder to enhance and extend its utility, the role of
O & M in Government in India will have to be clearly defined and
the administrative arrangements for it planned and reorganised on a
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more scientific basis.  The two mmportant problems here are (l) how
to integrate the work of the Central O & M Division with that of
the Special Re-organisation Unit 7 and (2) in what administrative
agency should be placed the responsibility for higher organisational
studics ?

For the latter purpose it might be advantageous to have a
standing Cabinct Committee for Re-organisation, assisted by an O & M
Committee of Sceretaries of appropriate Ministries and Departments.
An ad hoe Cabinet Committee on  Administrative Re-organisation
was appointed in 1953 to examine the recommendations made in the
first Appleby Report. The concept of ‘O & M’ is much wider and
more comprehensive than the one of *Economy’ or ‘Work Study’ and
henee  the need for an *O & M’ Committee of Sccretaries, which
might have a sub-committee on cconomy. Inthe U.K., a Commiltee
named Government Organisation Committee, composed of a number
of permanent secretaries  of the Departments under the leadership
of Permanent Scerctary of the Treasury is at the peak of itsO & M
organisation. This committee has overall and surveillance responsi-
bilities for effective organisation of government machinery as a whole
and O & M activities in particular. The cstablishment of the two
Committees proposed earlicr will also help to resolve the first prob-
lem; they may, with the assistance of the Central O & M Division,
lay down the broad policies within the framework of which the
Special Re-organisation Unit may carry out work studics.  The basic
work for higher organisational studies (including allocation of functions
between Ministries and departments, control of proliferation of
government departments and offices, problems of high-level coordi-
nation, delcgation, ctc.) should be undertaken by the Central O & M
Division, considering that the Special Re-organisation Unit has a
clearly limited function in matters of determination of work loads and
staff complements.

We may also have an Advisory Panel of O & M Experts,
drawn from industry, the Defence Services and public lifc to advise
the top O & M organization in its work and to keep it informed with
the O & M problems and developments outside the government.

What we necd today is an integrated approach to the O & M
problems in government and an integrated machinery to tackle them.
The main purpose of O & M in government is to secure maximum
efficiency by overhauling organisation and work methods; surprisingly
enough the O & M machinery and techniques today themselves need
streamlining.

New Delhi, Yours faithfully,
September 17, 1958. R Dwarkadas



RECENT TRENDS IN PUBLIC ADMINISTRATION
IN INDIA

[The various sub-heads in the feature have been dropped for the
chzlfty of analysis; the size too has been reduced to give a more compacl
bird's-eye view of recent developments and events in the field of public

administration in India.—Ed.]

_Animportant recent development
in the ficld of recruitment policy
has been the acceptance by the
Government of India, with some
modifications, of the recommenda-
tions of the Public Services (Qualifi-
cations for Recruitment) Committec,
presided over by Shri Ramaswamy
Mudaliar. Under the decision
taken by the Government. a univer-
sity degree will no longer be an
essential requirement for recruii-
ment to all clerical, Central Class
ITI and State Subordinate non-cleri-
cal services; candidates appcaring
for the Upper Division clerical and
Central Class II1 non-clerical services
need now possess only intermediate,
senior Cambridge or higher secon-
dary certificate or cquivalent quali-
fications. A university degree will
continue to be an essential qualifi-
cation for other serviccs—all-India
and Central Class I, Central Class 11
(gazetted and non-gazettcd), State
Class 11 (gazetted) and State Sub-
ordinate (gazetted) services. For
Central Class II (non-gazetted) and
State subordinate (gazetted) services
the age-limit will be 20 to 24 years;
for State Class I (gazetted), 21 to 24
years. In order to reduce the num-
ber of entrants to a manageable size
and thereby improve examining
standards, the Government has
also decided that no candidate would
be permitted to appear more than
twice at any open competitive exami-
nation.

. The recent emphasis on the crea-
tion of all-India cadres continues.

The Trrigation and Power Team of
the Committec on Plan Projccts has,
in its report on the Chambal Project,
favoured the creation of an  All
India Reserve of Officers who could
be utilised to strengthen the projects
as and when neccessary, since cach
State cannot appreciate the overall
situation.

Some basic and far-reaching
changes arc under way in the nature
and scope of the training programme
for the various categorics and levels
of community development person-
nel. The new pattern of training will
cover the training of administrative
and technical key personncl (includ-
ing Collectors, Hcads of Depart-
ments, Development Commissioners,
cte.) at the Central Institute of Study
and Rescarch in Community Deve-
lopment, (the first batch of 31 officers
including some non-officials has
already finished its training); oricnta-
tion training at common centres for
Block Development and Extension
officers; job training in specialised
training institutions; refresher cours-
es for all Block functionarics and
district heads of technical depart-
ments concerned; and the cstablish-
ment of a training centrc for instr-
uctors, principals, etc. The Village
Level Worker will now undergo 2
two-year integrated course, instcad
of 18 months’ as at present, and
basic agricultural schools and exten-
sion training centres will be combin-
ed with a view to achieving higher
standards of training for the
V.L.w.
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The U.P. Government has cons-
tituted a State Board of Technical
Education and Training: Mysore has
appointed a Co-ordination  Com-
mittee on Training to review from
time to timc the working of the
training institutions and has for-
mulated a scheme for training of new
recruits to ministerial posts.

The second session of the Admi-
nistrative Staff College. Hyderabad,
commenced on June 13, with a com-
plement of 36 student-members  as
against 30 in the first session. Tt
has 8 members from the Central
Government, 4 from nationalised
industrics, 8 from State Governments
and 16 from the private sector.

Manpower studics continue to
receive increased attention.  The
Governments of Bombay and Mysore
have recently sct up study groups
and the Planning Commission has
appointed a study group on Woman-
power to assess requircments of
women  personnel in  education,
health, social welfare, etc. A Com-
mittee has been set up by the Union
Ministry of Education to examine
the existing system of education in
commerce with reference to the needs
and resources of a developing eco-
nomy. Tn the context of manpower
shorfages, cfforts are being increas-
ingly dirccted to utilising the exist-
ing manpower to the maximum.
The Union Public Service Com-
mission has agreed to treat all per-
sons, included in classified lists of
Indian scientists and technologists
abroad, prepared by the Council of
Scientific and Industrial Research,
as “personal contact” candidates for
selections for which they may
appear to be prima facie suitable.
The Bombay Government has issued
instructions that extensions up to 58
should be granted to technical per-
sonnel belonging to Class 11 and 111

Services.

The Kerale Government has
revised pay scales for its employees,
both gazetted and non-gazcetted,
effective from April 1, 1958. The
basic minimum has been raised to
Rs. 30 and, the maximum, excepting
in a few cascs, limited to Rs. 1,000.
A ncw lowest-grade recruit will now
get a total remuneration of Rs. 67.
The Government has also sanctioned
to all employees one advance incre-
ment for a service between 10 and 20
years, two advance increments for a
service between 20 and 25 years,
and three for a service of 25 years or
more. The Government of Andhra
Pradesh has set up a Pay Revision
Comnmittee to enquire into the exist-
ing structurc of pay scales and ser-
vice conditions of Government
employces, drawing a pay of Rs. 250
or less, excluding employees in State
industrial  undertakings. For the
latter, the Government has decided
to fix a minimum total wage of Rs.
50 (basic pay of Rs. 26 plus a dear-
ness allowance of Rs. 24), cxclusive
of house rent allowance. The mini-
mum pay scale would be Rs. 26-1-30.
Jammu & Kashmir has appointed
a Committee to go into the pay
structure and to advise on measure
necessary for toning up the adminis-
tration,

The Committee, appointed by the
Railway Board in February last year
to report on promotion avenues for
Class 1V railway staff, has recom-
mended that the different cadres in
the various departments of the Rail-
ways should be fixed in such a manner
that each cmployee can reasonably
expect to get the first promotion
before he has put in 12 or 13 years of
service. It has made detailed re-
commendations in this regard and
further proposed that training should
be imparted to various categories of
staff to equip them for promotion.
The recent trend has been towards
the extension of staff welfare facilities
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and bencfits, and a simultaneous
tightening up of administrative con-
trol over personnel in matters of
joining staff associations, participa-
tion in strikes, neglect of responsibi-
lities, etc. The Central Government
is considering how far the Govern-
ment Servants Conduct Rules should
apply to personnel employed in
departmentally-managed commercial
and industrial  statc  enterprises.
These Rules were amended some time
ago to prohibit participation in strik-
es on the part of Government ser-
vants and to ban their joining un-
recognised staff associations. The
prohibition of strike, as provided in
the Bihar Government Servants Con-
duct Rules, came up for consideration
recently in the Patna High Court
n Bihar Ministerial Officers Vs. State
of Bihar. The petitioners had con-
tended that this restriction affected
the right of freedom of speech and
expression and the right to form as-
sociations guaranteed under Articles
19(1) (A) and 19(1)(C) of the Consti-
tution of India. The Court held
that the prohibition to take part in
strikes or demonstrations was made
in the interest of public order within
the meaning of Articles 19(2) and
19(4) of the Constitution, and was
also reasonablc within that mean-
ing. The Government of Bombay
has decided to take action against
officers who repeatedly fail to take
decisions on matters within their
powers and make necedless refercnces
to their superior.

The O & M trends in the recent
months have been in the direction of
greater devolution and dclegation of
powers, attempts to reform adminis-
trative procedures and organisation,
and measures for economy.

The most important develop-
ment relating to devolwion has been
in the field of financial control at the
Centre; expenditure control hitherto
exercised by the Department of

Expenditure, Ministry of Finance,
has, to a considerable extent, been
decentralised. The major scrutiny
of the estimates of expenditure will
be exercised by the Finance Ministry
before the budget is framed. General-
ly, once provision has been made
in the budget on the basis of estimat-
cd requirements by broad sub-heads
and approved by Parliament, admi-
nistrative Ministrics will be free to
sanction and incur cxpenditure (up
to Rs. 50 lakhs in cach case) with-
out further reference to the Finance
Ministry.  But in the case of layge
schemes costing more than Rs. 50
lakhs and .of contracts involving
substantial sums or an unusual
feature, they will centinue to con-
sult the Finance Ministry. Internal
Finance Advisers will be posted to
cach Ministry to ensure that the
wider powers now delegated are
exercised with duc regard to financial
principles.

In pursuance of the recommen-
dations of its Administrative Inquiry
Committee, the Rajasthan Govern-
ment has dclegated larger powers at
all fevels of administration. 1t has also
decided to form study groups of
officers to study in detail the adminis-
trative procedures obtaining in other
States. In Mysore, a 4-member sub-
committec has becn appointed to
consider the gucstion of introducing
a common office procedure for the
offices of the State Revenuc Dcepart-
ment. The Delhi Municipal Corpo-
ration has sct up a ninc-member
committee to devise ways and means
for climinating red-tape in its admi-
nistration.

The new administrative organi-
sations, agencies and departments,
which have either come up or arc mn
the process of formation, include a
Motor Vehicles Department 1n
Kerala; a Central Board of Fisherics;
the Central Transport Development
Council; the Road and Inland Water
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Transpert Advisory Committee; and
the Central Transport Co-ordination
Committee.  The Union Law Minis-
try has been reerganized into two
departments—the Legal Affairs and
the Legislative, Important among
the Committees recently set up by the
Government of India arve : (1) an ad
Joe Cemmittee, with Sfri MR,
Masani, MLP., as Chairman, (o con-
duct a comprehensive enquiry and
make recommendations for the re-
organisation of admuistrative sct-
up for transport in States: (2) a
hieh level Committee, under the
C|1V£lil‘milnship of Shri B.K. Gokhale,
to review the organisational structure
of the Central Water and Power
Commission: and (3) a Committee,
under the chairmanship of  Shri
Mahavir Tragi, M.P., to advise con
the administrative organisation and
procedures necessiry for implcm.cnt-
ing the integrated scheme of direct
taxation with due regard to the need
for climinating tax cvasion and
avoiding  inconvenience  to the
assessees.

Apart from the cstablishment of
a central training institution (men-
tioned earlicr) the most important
recent developments in the field of
community devclopment have .hccn
the convening of a  national
conference on community develop-
ment; advance towards democratic
decentralisation; and intenstfication
of efforts for effective participation of
non-official organisations and indivi-
duals in the community development
and national extension scrvice pro-
grammes and a re-thinking about the
exact role of the panchayat in rural

development.

The annual Conference on Com-
munity Development, which met at
Mount Abu from May 20 to 24,
recommended that the Gram Pan-
chayat should be made resp.onslble
for planning and implementing the

community development programme

and for promoting agricultural pro-
duction; a portion of the Block funds
and of the land revenue should be
allotted for its development works;
and the administration of the pan-
chayat be organically integrated with
the Development  Commissioner’s
organisation from the State head-
quarters down to the village level.
The Village Level Worker, however,
should not be the Scerctary of the
panchayat, but should assist it in
implementing its development pro-
gramme.  No  separate  cadre  for
B.D.Os. should be created by the
States, and the LLA.S. and State Civil
Service  Ofhcers should work as
B.D.Os for one year as a part of their
normal ficld training. The B.D.O.
should have the status of a gazetted
oflicer.  Wherever a whole  raluk
was covered with Blocks, depart-
mental officers other than the Exten-
sion Officers should not normally be
necessary and the latter should do
both administrative and extension
work, always giving priority to the
latter.

Further progress has been re-
ported in the direction of democratic
decentralisation of local government.
Twenty ad  hoe Panchayat Samitis,
at the rate of one in cach district,
were inaugurated on July 1 in
Andhra.  Assam intends to bring
forth legistation for the establish-
ment of panchayats at the block
and  ‘union’  levels ;. Jammu &
Kashmir, for  Advisory Bleck
Panchayat Boards; and Mysore, for
advisory Taluka Boards (for national
extension blocks) and District
Development Councils. Madras will
have supervisory coordinating Pan-
chayat Union Councils at the
block level and advisory co-ordinat-
ing Councils at the district level.
U.P. has set up interim district
councils to take over the functions of
district boards, the district planning
committees and the work connected
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with the community development.
The State Governments of Madhya
Pradesh and Rajasthan have csta-
blishcd committees to work out
detailed proposals in the matter.

_ Increasing  efforts have been
directed in recent months towards
enlisting the support of non-official
organisations, in social and cconomic
fields, in thc community develop-
ment programme. An understand-
ing has been reached with the leaders
at higher levels of the Gramdan
movement but it is still to spread to
the grass-roots level in village. The
Central Committec on Community
Development  has recently  also
accepted in principle a proposal for
participation of non-official argani-
sations and workers in the commu-
nity  development  programme.
Groups of workers from organisa-
tions as well as individuals, who
are keen on participating in schemcs
for rural development, would be
assisted by Government in respect of

training by provision of instructional
literature, ctc; the training camps to
instruct these workers would, how-
cver, be organised by the organisa-
tions themselves.

The nced for cntrusting the
panchayat with the entire responsibi-
lity for rural development was cm-
phasised at a recent meeting of the
Central Committee on Community
Development.  The Committce was
opposed to the idea of an unduly
large area being covered by one
Panchayat. The Orissa Gram Pan-
chayat Inquiry Committec has re-
commended that the size of a pan-
chayat should correspond to a block
so that onc village level  worker
might be available for ecach pancha-
yat. That Committee finds that t!lc
panchayats neced more financial
support than what is at present pro-
vided, and suggests that all pancha-
yats should levy compulsorxly a
panchayat tax as provided in the
Orissa Gram Panchayats Act, 1948.

NEWS FROM ABROAD

The First Regional Conference on
Public Administration, held in
Manila (Philippines) from June 7 to
21, was attended by Australia,
China, India, Indonesia, Japan,
Korea, New Zealand, Pakistan,
Philippines, Singapore and Vietnam.
The agenda for the Conference in-
cluded : (1) Administration of Eco-
nomic and Social Planning and Pro-
grammes (central and local govern-
ments); (2) Education, Recruitment

and Training for the Public Service
(central and local governments); and
(3) Proposals for the Creation of a
Permanent  Institution of Public
Administration in the Region. The
Conference decided to cstablish a
permanent Eastern Regional Organi-
sation for Public Administration
(EROPA), subject to the agrecment of
a majority of the countrics represent-
ed at the First Regional Conference
to join the regional organisation.
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The major organs of the Organisa-
tion will be the General Assembly,
the Exceutive Council, the Secretariat
General, and the Technical Services
for Training and for Rescarch and
Documecntation. Provisionally, the
Sceretariat would be in the Phili-
ppines, the Rescarch and Documen-
tation Certre at Saigon and the
Training Centre in India.  The gene-
ral objectives of the EROPA shall
be : to promote the adoption of
more cffective and adeauate admi-
nistrative systems and  practices in
order to advance and implement the
cconomtc and social  development
programmes of the Region; to deve-
lop an increasing appreciation of the
value and importance of  public
administration; to  advance the
frontiers of the science and art of
governmental administration in the
Region; to develop  managerial
talent, especially at the exccutive
and middle management levels; to
fostcr the professionalization  of
public administration in the Region;
and to foster afhliation, and main-
tain Haison, with universally recog-
nized international bodies for public
administration.

In the U.K., H.M.’s Government
has decided to sct up a Defence

Board and to expand the Cabinet
Defence Committee.  The Standing
Committee on the Pay of the Higher
Civil Service will carry out a gencial
review of Higher Civil Service pay
next autumn.

A “*Carcer Executive Programme™
for the Federal service, based on the
recommendations of the  Hoover
Commission for a ‘senior civil ser-
vice’, has been authorised by the
President of the US.A. The pro-
gramme will be supervised by a 5-
membeir Career Executive Board : and
its principal objects are to (1) im-
prove methods of selecting and utiliz-
ing high-ranking carcer employees™
in administrative and  managerial ;
posts;  (2) facilitate transfer of exe-
cutives to agencies where they are
most nceded; and (3) provide them
with rewarding carcer opportunities
and greater prestige. )

The U.S. Congress has approved
‘A Ten-Point Code of Ethics for
Government  Oflicials’.  The Cede
enjoins the Federal official, among
others, ‘never to accept, for himself
or his family, favours or bencfits
under circumstances which might be
construcd by reasonable persons as
influencing the performance of his
governmental dutices’.



INSTITUTE NEWS

With the inauguration of a
Regional Branch in Orissa on
August 9, the number of Regional
Branches has incrcased to 3. The
total Ordinary membership of the
Institute on September 1 was 1028,
Corporate membership 75 and Asso-
ciate membership 10.

The Executive Council of the
Institute has re-clected Shri Gurmukh
Nihal Singh, Governor of Rajasthan,
as a Vice-President for a period ol 2
years. The new Members of the
Council include Shri Vishnu Sahay,
I.C.S., Union Cabinet Sccretary and
Shri N.N. Wanchoo,1.C.S., Secrc.lary,
Union Department of Expenditure
in the Ministry of Finance.

The fourth lecture in the series
on “Expanding Government” was

given on June S at the Inxlilulp’s pre-
mises by General S M. ‘AS/II'IN(I},"(’.\'II:
Principal,  Administrative Staft

Coltege, Hyderabad, and, formerly, .

Chicf of the Army Stafl; he spoke
on “Defence Organisation™.  Shri
V.K. Krishna Menon, Union Minister
for Defence, presided.

Under the Institute’s  Foreign
Fellowships  Scheme,  four ofticers
from Stales have been sent abroad
for advanced training in O & M;
this includes training courses in the
subject at the British Treasury.

The members  of the teaching
staff for the proposed School, sche-
duled to begin in October, are at
present in the United States or
Europe, cngaged in a spcg‘lullscd
study of their respective subjects.

DIGEST OF REPORTS

THE MYSORE ADMINISTRATION—Some Observations and Re-
commendations: By Shri A. D. GORWALA. Bangalore, Director of
Printing, Stationery and Publications, July 1958, 78p.

Shri A.D. Gorwala, LC.S. (retd.)
was requested in September fast by
the  Government of  Mysore (o
examine the administrative structure
of the various government depart-
ments and to make recommendations
with a view to increasing cfficiency
and enforcing cconomy; and to sug-
gest steps for the efficient administra-
tion of the existing taxation laws and
state enterprises, cte. The important
observations and recommendations
made by Shri Gorwala, in his report
submitted to the State Government
in May [958, arc given below, mostly
in his own words :

1. General Observations
(a) The Basic Approach

() All (administrative) systems
arc capable of improvement.  None
is perfect for all time. Change to
mecet altered circumstances is always
desirable.  Yet no amount of change
can really produce good government
if the two basic essentials are lack-
ing. These arc personal integrity
of the administrators and the moral
sense of the citizenry...... The second
affects the first, in the sense of pre-
venting perhaps the grossest excesses
that result from absence or failure
of personal integrity in the ruler;
but the first can have a much greater
effect on the sccond. Where there
is integrity in a gevernment, the pro-
bability of growth of moral scnsc
among the people is undoubtedly
greatly cnhanced.

(2) Personal integrity so requis-
ite for those partaking in government
includes, besides honesty in  the

pecuniary sense, complete dissocia-
tion from nepotism, favouritism,
communalism or casteism. It also
means intellectual honesty, a desire to
reach decision on merits alone, un-
affected by prejudice or predilection,
a willingness to take into consider-
ation honest opposition to onc’s own
views without fretting or being vexed.
It may be summed up as being imbu-
ed with public virtue, that which
makes the mind of the individual
regard every action from the point of
view of the benefit of the people as a
whole.

(h) The Problem of Dclay in Go-
vernment

(1) The most frequent com-
plaint, the one most bitterly voiced,
against Government in Mysore is
that of delay... In the circumstances
of Mysore, “what is not continu-
ously inspected is not done as
quickly as it should be”.

(2) For delay in particular ins-
tances there can be any number of
reasons—faulty organisation, un-
necessary duplication, lack of dele-
gation, crror in distribution of work,
insufficiently  trained  staff, etc.
When dclay is general, covering every
field and almost every authority,
the reason goes beyond these specific
causcs; then, the cause really is
failurc on a large scale to understand
the responsibility which the govern-
ment and administration owe to the
people.

(3) The responsibility for elimi-
nating delay is primarily that of the
heads of offices and departments,
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including the Divisional Commis-
sioners, D.Cs., Superintending Engi-
neers, etc. They can do this by
devoting time to it specifically, rigo-
rously inspecting the work of their
subordinates, cxplaining to them
where they go wrong, and insisting
on their doing it as quickly as it
should be done... More often than
not delay is the result of gencral
slackness and all that may be neces-
sary is to make the staff understand
fully that slackncss will in futurc
bring quick retribution.

(4) When an outside organisa-
tion is specifically designated for
inspection work, the natural ten-
dency of the head of the office is to
regard inspection as no part of his
own duty. Enquirics from those com-
petent to know and judge invariably
elicit the reply, that because of the
Efficiency Audit, no departments and
offices are more efficient than they
were; rather that many today are
less efficient, on account of the
absence of interest, in this matter, of
those most intimately concerned. This
side of the Efficiency Audit organisa-
tion, then, is otiose and should be
abolished.

(5) The Chicf Sccrctary sheuld
devote onc afternoon every week
to inspecting, in any department
selected at random, the Sccretary’s
work and perhaps the work of onc
or two branches. Similarly, cach
Sccretary should devote one after-
noon a week to inspecting at random
one or two branches in his own
department and his Deputy Sccre-
tary’s work.

(6) Declays caused by Ministers
fall into two classes : a Minister
keeping a file because he cannot
make up his mind or because he does
not wish to deal with it for any other
reason, and the holding up of matters
in cabinet because that body for
reasons known to itself or to some

member of it docs not wish to take 2
decision.  The first causc can be
dcalt with by the Chicf Minister
taking from time to time, not less
than once a month, a tally of all the
files pending with cach Minister
and urging the prompt disposal of
any that may have remained for
more than a week. The Sccon‘d kind
of delay is difficult to deal with un-
less it is realised that occasionally the
will of the majority must be allowed
to prevail and unanimity need not
invariably be sought...Government
by cabinct is never successful until
there is a readiness to accomm(}dﬂtC.
and every member does not insist on
having every single aspect of his own
views accepted.

(c) Corruption and Extravagance

(Iy Of corruption, onc of the
most potent causes is delay. The
people arc tempted to obtain at
least some degree of promptitude
by irregular measurcs such as 'thc
making of presents in cash or kind.
The only way in which it can be
abolished or at lcast discouraged
seriously is by the head or the glecxd-
ing authority taking special pains to
scc that every matter comes up 1n
proper time, that the orders arc also
conveyed in proper time, and that
payments, for instance, of recurrent
grants, elc., arc made on the duc dqtc
without the nccessity for special
requests and intervention.

(2) An anti-corruption organl-
sation, under the direct acgis of the
State Government, can play & 11§eful
role, provided it does not dissipate
its cnergy on thousands of petty
complaints but concentratcs on a
small number of important €ascs.

(3) The practice of keeping
motor cars, that has crept into the
living standards of officials on mode-
ratc salaries, is a direct induccment
to corrupt bchaviour. Government
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should prohibit any official whose
basic salary is below Rs. 500 from
owning a motor car. Positive orders
forbidding this practicc would be a
boon to all middle grade Government
servants.

(4) A spccics of  corruption,
gencrally not recognised as corrup-
tion, is cxtravagance in spending

. public funds. Of extravagance the

one simple criterion is the first canon
of financial propricty. No person
entrusted with, or having authority
over, public funds should spend them
in any way in which a carcful and
prudent man would not in the cir-
cumstances spend his own moncy.
A Government that is extravagant
in a country as indigent as India
deserves indced the severest con-
demnation.

The Mysore scene looked at from
this point of view presents a dis-
couraging picture. There is the
glaring cxample of the Vidhana
Soudh. There is a feeling today in
many parts of the country, including
Delhi, that the putting up of buildings
and the spending of large sums on
them makes for prestige and betokens
a high stage of devclopment. Noth-
ing could be more mistaken. Such
spending only symbolises ostentation
and disregard of true public welfare.
The quality of work donc rarely
depends upon the magnificence of
the building in which the worker is
ensconced, and there can be little
doubt that many a department or
office housed in hutments QId vyork
of a very high order, often mﬁn;te}y
superior to that turned out by it in
later years from some highly expen-
sive, ornately decorated new edifice.

5) Within the range of cxtra-
vagance coms two the hospitality
arrangements of the Government of
Mysore. The number of entertain-
ments given by Ministers at public

cost is too large. [Equally extrava-

gant and unjustified is the mainte-

nance of guest houses and the
putting thercin of large numbers of
well-paid and high-allowanced digni-
tarics frec of cost, and all other
officials and influential visitors at
much less than the usual hotel
charges. There can be fecw more
wasteful ways of using the Chief
Secretary’s and his stafl’s time and
encrgy than compelling him and
them to be responsible for these
hospitality arrangements and making
him occupy his mind with the many
trifling points that arisc in connection
withthem. The Residency and other
gucst houses ought to be  closed
down, the buildings being utilised
for public purposes, or if not needed
for them, lecased or sold. (Sale
would be best for the buildings at
Ootacamund).

(6) The present practice of
touring of government authorities,
Ministers and high officials places a
great burden upon subordinate offi-
cials. The subordinate official
should, in fact, be treated as an
official alone, concerned solely with
official work, and in no case respon-
sible for the bodily comfort or pri-
vate arrangements of the person
touring.

II. The Secretariat and the Services

() In the circumstances of
Mysore, the Chicf Sccretary bas to
carry a very special burden in addi-
tion to his normal duties, he must
function as a most competent ‘Inspec-
tor-General’, devoting attention to
all important administrative matters
throughout the State. He should
therefore be assisted by a competent
Special Secretary, who can look
after a good deal of the paper work in
consultation with him.

(2) The two weakest links in the
Mysore Secretariat chain are the
Secretaries and the First Division
Assistants. With rare exceptions,
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the Secretaries are much below the
standard, to be expected from men
in that rank, in matters of initiative
and taking responsibility for deci-
sions. If work is really contemplat-
ed, most of the amiable genticmen
now filling secretaries’ chairs should
be replaced by men of a sterner
calibre, morc forthright and industri-
ous, the forcc of whosc cxample
combined with their rcadiness to
inspect rigorously and punish with-
out fear or favour, could bring about
considerable improvement both in
quality and speed.

(3) (i) Mostly, Assistants are
content to summarise thc paper
under consideration, and e}dd a
stray remark or two. They impede
the movement of the file by holding
it up for several days while they arc
making up their minds as to what
exactly to say in the unnecessary
summary. Assistants serve no usc-
ful purpose, and if possible some
other instrument must therefore be
used for getting the work done
effectively and promptly.  The
Superintendent unfortunately is not
such an instrument, being a promot-
ed Assistant himsclf. Sccretariat
noting, being responsible work, might
begun at the Under Secretary’s level,
relevant papers being just collected
and put up by the Sccond Division
clerks. A scction would thus con-
sist of an Under Sccretary with three
or four second division clerks. The
number of Under Sccretarics would
have to be increased but the cost of
their increase would fall well within
the amount that would be saved by
the abolition of Assistants and the
reduction in the number of Super-
intendents. (if) The new Under Secre-
taries should be recruited by exami-
nation from at least second class
Honours graduates below 26, the
emphasis being not so much on posse-
ssion of knowledge as on quality of
mind. (jii) The new arrangc!ngr'lts
would help to ensurc that the initial

steps in every case arc taken by
capable and undcrst;u)d.mg mceh,
who bring to bear initiative an
imagination on their work, z}Hd there
would be a chance of brcukl_ng away
from the deadening routine that
dominates so many State Sceretariat
Departments  today.

(4) In order to preserve lhlel
‘memory  of the  department, dd
cmployees upto and including Un”cr
Sceretaries should not be transferre
for three years, save in very excep-
tional circumstances, from the depart-
ments to which they are originally
altotted.  Apart  from  destroying
initiative, frequent transters Jead ~ll\f)
a superficial - approach  to  WOrR.
However, in sonic appointments, e.g:,‘
cstablishment work, a leng tenure
might tend to the misuse of ‘lhe
influsnce that quite often scems (0
gather round them: those cngug)cd on
such work should, after a ,_-yullll(
period, be transferred to other wor
in the same office, or betlcr Sll“,‘ 1r1
allicd offices.  Officers of the State
administrative services, slmul}i lnlot
stay in the Secrctariat for more than
4 ycars.

(5) Under Scerctaries and sc‘lcct—
od  Assistants should, after so‘me
years of service, bc‘scnt out ‘fm a
year or two to the ficld oflices con-
nected with their departments. Mcg
in Sccretariat are apt to get detache
from reality, and no man oug.h'tl.to
pass or suggest orders \ynthoul ica HII
ing the impact that his orders wi
have on the people who have to cmlry
them out in places far away from t}c
comfortable Sccrctariat where they
were passed. .

(6) The habit of wanting tq §clc
all or almost all files, mte Wh'l(i‘ll
some Ministers and Sccrctafices fall,
obsessed by their belief in thclrﬂo.\\;ln
capacity, cannat but l')c.dcp‘lul‘cl:].
Modern administration is impossibie
if o Minister or body of Mumsters
attempt to do all the work themscives
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...Once powers have been delegated,
the higher authority should interfere
only on appeal. Otherwisc subordi-
nate officials hesitate to excreisc the
powers they possess, and the result
is delay.  So, too, to delcgate powers
and then continually to ask for re-
ports about the use of such powers
is to decfeat the whole object of

- delegation.

(7) The Statc Public Scrvice
Commission should confine its atten-
tion to gazctted posts cxcept for
offices in Bangalore. Non-gazetted
appointments outside could be filled
by Divisional Committees under the
chairmanship of the Divisional Com-
missioners.

(8) (i) Files in the Mysorc
Secretariat, cven pending and current
files, have a strange facility for losing
themselves. The movement of the
file should be registered in the section
at all stages, cvem when it moves
from the Under Secretary upwards.
(ify Very little attention is  paid
to the order concerning arrcar
lists in somc departments of the
Secretariat. The weekly list should
be prepared every Saturday and scen
and attended to by the Secretary
himself beforc Monday afternoon.
The monthly and quarterly llst§
seem to serve mercly the purpose of
compilation and may be abolished.

(9) For all those engaged in
public business, the observance of
proper office hours is imperative.
Otherwise, not oply is work_aﬂected
but the public is_greatly inconve-
nienced. Even Ministers ought, what-
ever the political pressure on them,
to try and keep to proper office
hours, attending their official place
of business regularly and promptly.
The fact that Secretaries and otl}cr
high officials do not necessarily
Jeave office, or complete their work,
on the expiry of the office hours, does
not absolve them from proper atte{x(i
dance in office. In fact, they shou

make it a point to be punctual, be-
cause their example has a great deal
of cffect on the behaviour of those
working under then.

(10) The Mysore Government
may ask the Central Government
that its administrative strength should
be enhanced by the transfer of some
suitable officials to it. Members of
the all-India Scrvices arc meant to
serve anywhere in India and there
is no rcason why there should be,
for instance, 28 members of the
Indian Civil Service working in
Bombay as against only one in
Mysore.

I,  Departments

(1) Among  the  important
changes  suggested for achieving
greater homogencity in work distri-
bution among departments are the
transfer of *law and order’ and ‘pass-
ports’ to thc Homc Department
from the General Administration;
“all taxes® administered by the Com-
missioner of Commercial Taxes to
the Finance Department from the
Revenue Department; and ‘house
rent control’ and ‘cvacuec property’
to the Home Department from the
Revenue Department ; ‘community
devclopment  projects’,  ‘national
extension blocks, cte.’ to the Reve-
nuc Department from the Planning
and Development Department and
‘planning” to the Chicf Secretary,
who is also the Development Com-
missioner, and the abolition of the
Planning and Development Depart-
ment.

(2) The present 19 districts of
Mysore State can be comfortably
reduced to 16. These 16 districts
will fall naturally into three Com-
missionerships instead of the present
four., The usual tenure for a Com-
missioner ought not to be less than
three years. The Commissioner’s
supervision should not be limited to
the Revenue Department; all that
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happens in his division, especially in
governmental activities in his divi-
sion, should be of interest to him.

(3) A good Information Depart-
ment, besides giving publicity to the
activities of Government, should
bring forthwith, to the notice of the
appropriate department of govern-
ment, any criticism that appears in
the Press. If the criticism is erronc-
ous, it should issuc a spccific reply
saying so and pointing out wherc and
how the critic has gone wrong. I
it is correct, it should urge the depart-
ment promptly to take remedial
steps; and if the department agrees,
admit the crror and state what is
being done to repair it.

1V, Finance and Taxes

(1) The present debt position
reinforces the need for economy.
Whatever relief can be obtained
from the Central Government should
be welcome, e.g., extension to 50
years of the period of repayment of
all loans made to the end of the
Second Plan and reduction in the
rate of interest to 3 per cent, wherever
higher.

(2) When the period of Central
assistance is over, the recurring cost
on schemes assisted by the Centre
has still to be met by the State alone.
The State, if it does not exercise its
own judgment and discretion, may
well end by finding that, as a result
of acceptance of Central assistance
in many matters, it has imposed on
itself a tremendous burden with
little corresponding benefit.

(3) In the light of the financial
condition of the State a good deal
of the expenditure on the new items
outside the Plan must be either
brought into the Plan, or postponed
or omitted.

(4) Some other economies of a
general nature too must be adopted.
Important among them are : discon-

tinuance of all special pays; abolition
of deputation allowance, and non-
practice allowance; the scale of tra-
velling allowance to be bascd on
salary, irrespective of rank: aqd
refixation of stall complements 1n
offices after a detailed cxamination
by a small unit of 3 to 4 persons,
specially  sclected, working undel
the personal guidance of the Chief
Sccrctary.

(5) Onc of the principal causes
of arrcars in land revenuc and other
taxes is interference, through formal
stay orders or mercly through word
of mouth instructions, by those in
authority, Ministers or Sccretaries,
with those whase duty it is to make
the collections. Interference can
also be at the assessment stage. In
both cases it is extremely demoralis-
ing. The responsibility for assess-
ment and collection is the executive’s
and should invariably be left to it.
If there is failure, the executive
should be taken to task for it.

(6) A scrious blow to Mysore
finances would be the extension of
Prohibition to the whole of the State.
Reports from the territories under
Prohibition in this State are as elo-
quent about its failure as those in
other parts of India, where for ideo-
logical reasons it has been made into
law. The correct policy would be to
abandon Prohibition in thc areas
where it has been introduced, taking
care to popularise temperance as
much as possible. To extend it
further and lose for no purposc near-
ly Rs. 3 crorcs a year would in the
circumstances of Mysore bc an crror
of the first magnitude.

V. Industries

(1) Despite the high yields of
some state-owned industrial concerns,
the overall management is truly not
efficient, as apart from personal fact-
ors, the organisation is defective. A
Board of Management for the Iron
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and Steel Works, another Board of
Management for other industrial
concerns, both with the Industries
Minister as Chairman and several
officials and Jegislators as members,
can scarccly provide the flexibility,
judegment, detachment from politics,
and initiative in action that are
necessary for successful management.

(2) An autonomous S5-member
Board of cxperienced non-officials,
set up by exccutive order, would be
a solution. The Chairman could be
full-time and remuncrated according-
ly, and the members advising at Board
and Committec mectings and recetv-
ing Directors’ fees.  Following the
usual and well considered practice
of organisations intended to be
independent, both in this and foreign
countries, members of the legislature
would, of course, not be cligible.
The Board would have powers to
appoint and dismiss all servants of
the organisation. The Board would
try and keep its working flexible,
reducing papcr work as much as
possible, visiting and dcciding on
the site...Integrity, disintercstedness,
ability and expericnce should have
preference over all other consider-
ations in the choice of members.

VI. Village Development

(1) Opinion in Mysore is almost
unanimous about the failurc of the
community devclopment and  ex-
tension projects. Except for those
professionally compelled to defend
them, it is difficult to find a single
person who has anything particularly
favourable to say about them. This
is so quite as much on the site as in
the city...From the point of view of
achievement, the community and
extension project, on its present
extended scale, has been a failure...
Unless it is felt that the provision of
employment to all those working on
these schemes, from the Bangalore
to the village end, is a worthwhile

purpose in itself, this must be
regarded as one of the most wasteful
forms of expenditure in the country.

(2) The missionary spirit is not
a thing that can be taught. To
expect it to operate on country-wide
scale for long dreary years is in any
case futile. When it is realised that
almost all those engaged for the work
are men and women as good or bad
as any others, and that if it enabled
them to earn a livelihood they would
willingly have gonc into any other
government department they could
get into, the folly of regarding them
as starry-cyed adventurers on a high
mission, and of expecting from them
behaviour of the kind that would be
appropriate in such rare individuals,
becomes obvious.

(3) Though the Government of
Mysore receives a large part of the
moncy spent on it from the Central
Government, yet it has to invest a
good deal from its own revenues,
and also 1o borrow considerable sums
for it. In the circumstances, what-
ever the Government of India’s
views, Mysore might well consider
it desirable to take its own line. The
‘uplift’ side should be dropped com-
pletely. What is needed in the
countryside is pure water supply,
primary cducation, improvement in
agricultural technique and methods,
some attention to sanitation and
health. Direct allotment of funds
for these specific purposes, directly
utilised, under proper supervision,
is far more likely to prove useful.

(4) Nor must a fetish be made of
participation. Government and the
citics owe too much to the rural areas,
the countryside has been deprived of
too much for too long, for it now to
be argued that what needs to be
done there will not be done unless
the villager himself comes forward
to bear a part of the cost. He
may, of his own free will, on seeing
good work, sincerely done, offer to
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do so. Then, his participation
should be welcomed. He may, on
the other hand, keep away. That
would be no good reason for Govern-
ment’s not doing what is nccessary.
If anything is to be salvaged from

the community development wreck,
it can only be done by integrating
the attainment of the basic economiC
benefits expected from it into the
ordinary administration ol the
State.

KERALA GOVERNMENT; ADMINISTRATIVE REFORMS COM-

MITTEE REPORT, Vol. 1, Part I. Trivandrum, Government PrcsS,‘

1958, vii, 157p.

The Committece was sct up in
August 1957 by the Government of
Kerala under the chairmanship of
Shri E.M.S. Namboodiripad, Statc
Chief Minister. Prof. V.K.N. Menon,
Director, Indian Institutc of Public
Administration, was one of the
members. Its terms of refercnce
covered “to review the working of the
administrative machinery as at pre-
sent organised and the systems, pro-
cedures and precedents under which
it functions with a view to assessing
their adequacy for a democratic
Government in a Welfare State™;
and to suggest measures calculated
to improve administrative efficiency
for the co-ordination of the activi-
ties of the different Government de-
partments and for the avoidance of
overlapping, for decentralisation of
powers at various levels with a view
to expeditious despatch of Govern-
ment business, and for democratisa-
tion of the organs of Government at
the various levels with a view to
effective participation of local self-
governing institutions or other re-
presentative bodics in the adminis-
tration.

The more important recom-
mendations of the Committee, of
general administrative interest, are
given below :

I. General Observations

(1) There is nced for establish-
ing democratic bodies with substan-
tial powers from the level of the
village  upwards.  Arrangements

should exist for the association of the
people’s  representatives with the
administration cither in an advisory
capacity or in a more positive manner
according to the importance of the
level and the nature of the activity.
In matters of development these de-
mocratic bodics should have a defi-
nite and responsible role both 1n
planning and in cnsuring exccution.

(2) The guiding principles of
admunistrative reform should be (i) to
delegate greater and greater authority
to the lower units of administration,
consistent, of course, with the nece-
ssity for centralisation in matters of
broad policy, (i) to assoctate the
elected clements at every level of the
administration, (iii) to cnsurc €O~
ordination of the activitics of officials
at all levels, (iv) to improve the
morale and social purposiveness of
the Services. (v) to cffect proper
adjustment of rclationship between
officials and non-ofticials, and (vi)
to provide, in gencral, for the canali-
sation of the democratic spirit for
constructive work.

II. The Panchayats

(1) Panchayats should be m.adc
the basic units of administration.
That, however, does not mcan that
Panchayats should (or could) exer-
cise the same degree and extent of
powers in respect of all matters.
Their functions may be divided into
three categories : (i) those for which
they would have full devolution of
powers; (i) those for which they
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would function as agents of Govern-
ment  with exccutive delegation of
powers; and (/i) those in respect
of which their role would be advi-
sory. Thefirst category should cover
functions which they can perform
with their own resources and  staff,
viz., the civil functions; the sccond
group would include ‘social scrvice
programmes’  and  ‘development
work’. As Panchayats gain expe-
rience, the scope of their activities
will increasc. There should be a
continuous scarch to effect greater
delegation.

(2) For the proper cxercise
of their mandatory functions the
Panchayats may be assigned the
sources of revenue listed in the draft
Kerala Panchayat Bill, and for func-
tions for which the Panchayats will
be given exceutive  responsibility
specific grants for cach  subject
should be made, equivalent approxi-
mately to the amount of expenditure
that would have been incurred by
Government.

(3) The village revenue establish-
ment may form part of the Pancha-
yats which may be made the agents
for the collection of land revenue.
The present Village Officer may func-
tion as the Revenue Officer of the
Panchayat, and the Village Assistant
or the Menon as the Revenue Assis-
tant. Fifty per cent of the buasic
tax collected by the Panchayats may
be allotted to them and the remain-
ing 509, of the total for the State
may be distributed to the Panchayats
on the basis of nceds.  Two members
of the Committecc—Shri G. Para-
meswaran Pillai  and  Professor
V.K.N. Menon—have recorded a
note of dissent against transfer to
the Panchayat of the dutics now
devolving on the Village Officer in
relation to land revenue matters,
such as collection of land revenue,
maintenance of land records, initia-
tion of proccedings regarding land
encroachment, land assignment, etc.

(4) 1t is undesirable that the
budget of a democratic body should
be approved by a higher body like
the Panchayat Samiti, as suggested
by the Study Team of the Committee
on Plan Projects. The Panchayat
budgpt should be scrutinised by the
Tahsildar (who will also be the
Dcevelopment Officer at the Sub-
District level) before it is approved
by the Panchayat.

(5) The Panchayats will have to
employ their own staff for perform-
ing their mandatory functions. In
order to link the Panchayats organi-
cally with extension and develop-
ment work. cach Panchayat may be
given the service of a Gram Sewak
who will function as its cxtension and
development  assistant.  The Pan-
chayat Exccutive Officer, Revenue
Officer, Revenue  Assistant,  the
Gram Sewak, the Health  Assistant,
and the staff of the institutions
which will be transferred to the
maintenance  of  the Panchayats
may be recruited on the basis
of district cadre and their
pay and allowances may be borne
by the State. A certain amount of
administrative control over thesc
staff should be  vested  with the
Panchayats. These proposals  will
involve a complete re-shaping of the
pattern and mobility of staff in the
Panchayats and in the Revenue and
the Local Bodies Departments.

(6) There should be one Pancha-
yat for cach revenue village but
where the population s less than
five thousand two or more villages
may be  conveniently combined.
Panchayats should be constituted on
the basis of direct clection, by adult
franchise, of one member for appro-
ximately onc thousand voters,

1II.  Sub-District Level

(1) Thbe basic unit of all
departments should as far as possible
be a Panchayat or a whole number of
Panchayats. '
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(2) The revenuc and development
functions may be combined at the
level of the Taluk in onec officer.
The integrated unit may be called a
Taluk and its Chief Administrative
Officer, the Tahsildar. An area con-
sisting of about a lakh to a Jakh and
a half of population would be the
optimum area as the charge of a
Tahsildar-cum-Development  Officer.

(3) The existing Tahsildars should
be given an intensive course of train-
ing in National Extension Service
Programmes and similarly the Block
Development Officers who have been
recruited from dcpartments other
than Revenue should be given suit-
able training in revenue work.
Future recruitment to the cadre of
Tahsildars should be—(i) by promo-
tion from staff employed for general
administration; (i) by promotion of
the Extension staff in Agriculture
and Co-operation; and (iii) by direct
recruitment from the open
market.

(4) (i) The Block Advisory Com-
mittee may be reconstituted and call-
ed the ‘Taluk Council’. Tt may be
formed by indirect election of one
member from each constituent Pan-
chayat, with a non-official chairman
elected by the members of the Coun-
cil. (ii) As the panchayats would be
made the basic units of administra-
tion and invested with substantial
powers, the work at the Taluk level,
which will consist of only 10 to 15
Panchayats, will consequently be
mainly one of co-ordination of the
activities of the Panchayats. The
committee at the taluk level may
continue to be only advisory in its
role instead of being a body with
devolution of powers or delegation
of executive functions. Without
prejudice to their autonomous cha-
racter, the Municipalities should also
form an integral part of the Taluks
(Blocks) in which they are included,
and they should also be given repre-
sentation in the Taluk Councils.

(5) Apart  from official
reports of progress, therc must be
an independent cvaluation of per-
formance, made from time to tim¢,
by small teams of non-officials 1n
respect of cach Block with (cfcrence
to its co-ordinated commumity deve-
lopment programme and its pres-
cribed periodical targets and achieve-
ments.

1V. The District

(1) Two scts of recommendations
have been made based on two
different views. One view is that it
is necessary to have a non-official
Council at the district level. which
will function as an advisory body
and as a co-ordinating agency 1n
matters of development, and for the
duration of the Plan period. All
M.L.As. may ex-oflicio members of
it: it may also include representa-
tives of Panchayats and Mvumcmah-
tics, to be returned by indirect clec-
tions; and the Collector should be
its Chairman.

(2) The sccond view is that the
Council at the district level should
not be merely an advisory body as
at present, but should have power to
take decisions and implement them
so far as devclopment work is con-
cerned. It should be given the re-
quisite finances and con!r(_ﬂ_ over
staff to fulfil this responsibility, as
also thc nccessary administrative
and financial powers. The Coul}cﬂ
may be constituted by direct election
to be held simultancously with the
elections for Panchayats, and have a
non-official President and a non-
official Vice-President elected by its
non-official members. All the Dis-
trict Officers of the Development
Departments will bc members of this
Council without the powcer to vote.
The Collector will not be a member
of the Council, but will be kept 1n-
formed of the progress of its wor
from time to time.
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V. Regional Offices

Regional officers will not serve
their intended purpose if they func-
tion merely as a link in the hierarchy.
They should be assigned specific
powers and responsibilitics in matters
of financial and administrative con-
trol.

VI. The Departments

() () Tt is nccessary for the
higher officers of Government and
the Ministers themselves to develop
a proper attitude towards delegation
of powers on the basis that action
should be taken initially at the low-
est level compcetent, that subordinate
officers should be left to cxercise
their powers without hindrance, the
higher authority interfering only in
appeal or revision or where there
has been gross abuse of powers,
and that in the latter contingency,
the proper remedy is not to resume
the powers delegated, but to replace
the erring officer. (ii) Heads of
Departments should send periodical
reports to Government showing par-
ticulars of the exercise of the dele-
gated authority beyond a certain
level.

(2) An Organisation and
Methods Unit should be set up in
the offices of each major Head of
the Department and of the Collec-
tors.

(3) The progress and imple-
mentation of the programme and
achievement of financial and physical
targets should be critically examined
in periodical conferences at the
Secretariat level attended by all Sccre-
taries and Heads of Departments and
presided over by the Chief Secretary.

VII. The Secretariat
(1) (i) There can be no great

improvement in the despatch of busi-
ness in the Secretariat until the work

gione th_crc is reduced in volume and
1s restricted only to those purposes
for which a Secretariat is intended.
The Secretariat work should be
confined to the framing of policies,
laying down rules and principles of
procedure, financial control, work
connected with legislation, general
direction and evaluation. (ji) The
Hcad of the Department should be
responsible  for implementing  the
policics. (iif) It is not desirable to
combine the functions of the Secre-
tariat Officers and Heads of Depart-
ments except in cases in which such
combination is already in vogue.

(2) Noting should be done in
the Sccretariat only above the level
of Assistant Sceretarics. A revised
procedurc is suggested for work in
the Secretariat.  The revised pro-
cedure is based on Heads of Depart-
ments sending to the officer concern-
ed in the Statc Secretariat a fully-
referenced note (in duplicate), instead
of a letter as at present except in
matters relating to establishment,
promotions, enquiries, etc. Further
action in the Secretariat will be taken
on the note. (The procedure recom-
mended is a modified form of the
onc suggested by the Rowland’s
Committce and adopted in Bihar
four years ago and in U.P. Jast year
—Heads of Departments sending the
entire files to the State Secretariat.)

(3) The system of ‘jumping of
levels” should be introduced in all
departments.

(4) An Organisation & Methods
Division should be formed in the
Secretariat as part of the Public
Department.

(5) The departments of the
Sceretariat may be so regrouped as to
form nine departments in all, ie.,
Public Department (Public, Home,
Planning and Development, Anti-
Corruption, and Organisation and
Methogis); Revenue Department
(including Local Administration);
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Finance Decpartment;  Agriculture
Department; Industries Department;
Public Works Department; Educa-
tion Department; Health and Labour
Department; and Law Department.

(6) There should be interchange
of district and Sccretariat officers
at all levels—from the Lower Divi-
sion clerk’s to the Seccretary's.

VIII. The Services

(1) Recruitment to posts in the
sub-clerical and last-grade scrvices
may be done by a District Recruit-
ment Board, presided over by a
member of the State Public Service
Commission, with the Collector as a
member.

(2) The bencfit of reservation
for Backward Classcs should be given
only to those who fall below a cer-
tain economic level.

(3) There should be provision
for direct recruitment at intermediate
levels in services, without any reser-
vation for Backward Classes. Reser-
vation for Schcduled Castes and
Tribes may, howcver, continue.

(4 A course of combined prac-
tical and institutional training should
be prescribed for all recruits to cleri-
cal and administrative jobs. The
scope of training should include train-
ing in objectives as well,

(5) Ttis necessary to ensure that
there. is no ‘imbalance between age
and incentives’ and that stagnation,
which does exist at certain levels of
the services, is avoided. There should
be a well-planned promotion system
and the rules governing it should be
statutory. The principles, criteria
and procedures for departmental
promotions should be fixed and made
widely known and, by their faithful
implementation, implicit confidence
be created in the services that they
will not be departed from.

. (6) Greater weightage should be
glven to seniority at lower levels

and to merit at higher levels, in the
matter of promotions.

(7) The proper maintenance of
Personal files should be insisted upon.
For different posts in different depart-
ments, as many objective criteria as
possible should be laid down for
assessing the merit of an individual.
Thedetails have to be worked out for
cach department and for cach post.

(8) An officer  dechining  to
punish proved incompetency or mis-
conduct should be presumed to be
indifferent to, or negligent of, his
dutics and rated low in point of admi-
nistrative ability.

(9) There should be a correct
code of behaviour for Government
servants, which. among other things,
should discourage their closcly asso-
ciating with persons in charge of
trade or industry or others  who
may have to approach them for
permits or licences or for certain
discretionary advantages.

1X. Administrative Expenditure and
Financial Control

(H A small committee, consist-
ing of not more than two non-officials
and a senior official, may be set up
to investigate in detail about admi-
nistrative cost including stafl salarics,
allowances, contingencies, station-
cry, telephone charges, expenditure
on Government vehicles cte. and
suggest measures for economy.

(2) The budget for cach depart-
ment should show all the expenditure
provided on behalf of that depart-
ment. If a scheme has been includ-
ed in the budget after the scrutiny of
the detailed cstimates by Finance
then there is no need to seck fresh
financial sanction after thc budget
is passed unless it is proposed to
alter the original cstimate materiaily.

(3) There should be a financial
unit under a Financial Assistant or
an Adviscr, in the office of each
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important Head of the Department,
who should be held fully responsible
for budgcting, cxpenditure control,
internal audit and the scrupulous
obscrvance of financial rectitude in
that department,  The financial
Assistants of all the departments
should form a common cadre.

(4) TIater-change of  personnel
between the Finance and adminis-
trative departments may be made
from the fevel of Assistant Sccrctary
and above.

(5) A non-oflicial  Standing
Finance Committee may be sct up
to scrutinise the budget proposals
beforc they are finalised by the
Finance Department for presentiation
to the Legislature.

(6) Spending departments
should prescribe quarterly targets for
expenditure to avoid lapse and also
heavy rush towards the close of the
financial ycar.

(7) A unit for cconomic rescarch
whose functions should include a
study of the taxation proposals and
the impact of the Government’s
socio-cconomic  policies  on  the
country’s cconomy should be set up
in the Scerctariat.

X. Civil Servants, Ministers and the
Public

(1) (i) The Minister is responsible
for the framing of policics, but in
doing so, he should take the
advice of his senior Civil Servant.
(i) The Minister’s function is not
so much to run his department
as to sce that it is run well. He can
give only a limited time to the details
of administration. A Minister,
therefore, must permit and encourage
the execution of delegated authority
by officers without hindrance or
interfercnce. A major portion of
administration is non-political and
it is essential to cnsurc that dcpart-
mental decisions arc impartial and
equitable. The anxiety to redress
individual gricvances should not go

against this. It would be a good
policy for a Minister not to question
ordinary acts, with which hc may not
fully agree, if they have been done in
Civil Servant’s discretion and good
faith.

(2) (1) ACivil Servant should be
frank and fearless in giving his views
and, after a decision on any matter
has been taken by the Minister, the
Civil Servant should faithfully carry
it out, whether it conforms to his
advice or not. (i) As between the
political partics a  Civil Servant
should act with  demonstrable im-
partiality, not giving the impression
of favouring any.

(3) (/) Whencever possible, requests
made by people should be examined
and the orders made known to them
immediately.  Where this is  not
possible, a definite time limit before
which orders will be passed should be
intimated. and it should be kept up.
(ii) Official communication to the
public should be courteous, precise
and intelligible.

(4) Care should be taken to sce
that official directions of a regulatory
nature and practicable of enforce-
ment by the authority responsible,
and capable of abservance by those
to whom they are issued. The res-
ponsibility for the cnforcement of the
directions should be vested in the
lowest level appropriate.

XI. Miscellaneous

(/) Punctuality and the mainte-
nance of a business like atmosphere
in office are to be insisted upon.  The
fact that 2 Government servant has
occasionally to work overtime will
not be a proper excuse for being
unpunctual or absent during office
hours. (if) Transfers and postings
should be governed solely by public
needs and cause only minimum dis-
turbance among staff already in posi-
tion. (iif) There should be facilitics
in public offices for people to wait,
and for their reception and guidancr
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PARKINSON’S LAW OR THE PERSUIT OF PROGRESS;

By C.

NORTHCOTE PARKINSON. London, John Murray, 1958, v, 122. 12/6.

If T were ponderous, I would
say that this is a collection of essays
on Public Administration, a descrip-
tion this, which is much more mis-
leading than the average cogitations
of the professional reviewer. For
one thing these are not essays in any
of the accepted connotations of the
term and the all-pervading titillating
irony might enable the administrator
to belittle the serious implications
of the work. Parkinson’s Law first
saw the light of day in the pages of
the Economist whose readers were
also privileged to peruse the analysis
of “Directors and Councils’ and of
“Pension Point”. The Rising Pyra-
mid needs elucidation as its starting
point is the top with the senior
official attempting to cope with
increased work, keeping two axioms
in mind : (1) “An official wants to
multiply subordinates, not rivals;”
and (2) “officials make work for each
other”. The resultant increase of
fruitless and self-multiplying activity
is reflected in a statistical chart of
the Admiralty where the substantial
decrease of ships in commission and
of officers and men in the Royal
'Navy is concomitant with an equally
substantial increase in Dockyard and
Admiralty officials. The resultant
formula 1 leave for students of
higher Mathematics and take up the
Directors and Councils with the ele-
mentary principles of Comitology.
The Committee or Cabinet of five
must include experts in finance,
foreign policy, defence and law in
addition to one ignorant of all these
who becomes the Chairman. The
} organic growth of cabinets is instruc-

tive and the established formula of
the co-efficient of incfficiency may be
taken to heart by all cabinet-makers.
The art of the selection of adminis-
trators or, for the matter of that, of
any officers nceds careful study and
the art of drafting an advertisement
has to be sedulously mastered. The
basis of the Personality Screen 18
that essential element of modern
life,—the Cocktail Party. The For-
mula for Success will interest many
capitalists worricd with a complicat-
ed pattern of tax-structurc Vyhlch
embraces income and expenditure,
wealth and poverty, lifc and degth
but he may be puzzled with High
Finance or the Point of Vanishing
Interest. For those interested 1n
Injelititis 1 leave only the cryptic

definition that it is the disease of

induced inferiority and T slur over
Plans and Plants as one might rqad
a meaning into my rcmarks which
was not intended : it might be safe to
keep to the Palace of Westminster
of the Pentagon but with New Delhi
we are near the brink. So we con-
clude our deliberations with the

contemplation of Anno Domini. If

Kipling could crcate a Venus Anno
Domini the administrator can manu-
facture an effective elixir which will
help him to check others’ attempts
at rejuvenation while he himsel
does not require the aid of a Voronov
or Steinach.

What is the moral of this pro-
found analysis of the Rising Pyramid.
Here are some statistics of the
expanding  Secretariat in New

Delhi.

1947
1948
1949
1950
1951
1952
1953
1954
1955
1956

1947
1948
1949
1950
1951
1952
1953
1954
1955
1956

1947
1948
1949
1950
1951
1952
1953
1954
1955
1956
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Actual strength of all Ministries etc. including their attached

offices as on Ist November, during 1947 to 1956.

Sccy.
P. T.

Spe.Sccy. Addl.Secy. Ex-Officio Equivalent

P.

T.

—lom—wl =1

P-=Pe¢rmanent.

T=Temporary.
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Ex-Officio Equivalent
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P. T.

23 22
23 17
23 14
23 1
22 15
22 19
21 18
21 26
21 37
20 32

Dy. Secy. Ex-Officio Equivalent

P. T.

23 39
26 46
26 51
28 63
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Total

Total
P. T.

70 150
81 142
81 143
83 155
91 153
95 166
105 175
107 218
114 298
136 336
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Under-Secy. Equivalent Total

P. T. P T. p. T.
1947 49 118 75 221 124 339
1948 50 126 96 241 146 367
1949 54 139 105 240 159 379
1950 61 141 109 221 170 362
1951 71 167 114 204 185 371
1952 77 163 120 202 197 362
1953 85 191 119 233 204 4%)3
1954 88 228 122 275 210 5 )
1955 97 302 152 330 249 6(3)7

1956 127 338 172 369 299 7

Grand Total : 1947 1948 1949 1950 1951
P. T. P. T P. T. P. T. P. T
246 553 283 569 297 583 309 578 334 590

1952 1953 1954 1955 1956

P. T. P. T. P. T. p. T pP. T.
354 600 370 670 382 795 433 1043 507 1159

The war-period surplus had to be
absorbed and the laudable ambitions
of numerous officials satisfied. We
find justification for Parkinson in the
low percentage increase at the top
as compared with the proliferation
at the bottom. Here again one
must know where to pause in the

process of laborious analysis  for
with a simple unguarded statement
one goes over the brink. T, wpuld
prefer to linger on Lancaster's illus-
trations which unfortunatety cannot
be reproduced in this revicw.

—N.K. Sidhanta

INTERNATIONAL CIVIL SERVICE : Principles and Pro()lgm.i ;
By TIEN-CHANG YOUNG. Brussels, International Institute of Administra-

tive Sciences, 1958, 268p. £1.16.

Dr. Young’s study is to be wel-
comed; it fills a gap in the scarce
literature on thc subject and is a
valuable supplement to Loveday's
“Reflections on International Admi-
nistration” (reviewed in LJP.A,
Vol. 1II, No. 3, July-Sept. 1957).
The international civil service being
a new profession, its basic concepts
and principles are not yet finally
determined. Nevertheless, a good
deal of experience has been acquir-
ed, which should help in building
up the service on sound lines.  Also,
the experience of the international

civil service should be uscful to
thosc interested in the administration
of national civil services just as the
experience of national civil services
was helpful in the building up of
the international civil service. Dr.
Young deals authoritatively and
comprehensively with the subject.
His approach is historical and analy-
tical; contemporary idcas and con-
troversics are discussed; and an
attempt is made to provide an ana-
lytical view of the fundamental prin-
ciples underlying the concept of the
international civil service,
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A civil service has to be moulded
according to its functions and respon-
cibilitics. Dr. Young mentions the
main characteristics of the inter-
national civil service which distin-
guish it from its national counterpart
and for which “it must develop its
own pattern and norms spczflﬁcally
suitable for its unique tasks™. .Thc
international civil service 1s infer-
national and not super-national; 1t is
built on the basis of contractual rcla-
tions rather than on the Conccpl_of
obligatory obcdicnce to a sovercigh
employer.  Prof. Claude has  des-
cribed it as ‘‘a burcaucracy without
a Government, wilhout‘ a country,
but standing alone inan 1ntcrnqtmnal
vacuum”. It docs not exercise the
powerful exceutive functions of a
national civil service. An  nter-
national civil servant works under the
direction, supervision, guidance and
control of the head of his Secretariat
whose objective, in broad terms, is to
further, as far as poss[blc,' the aims
of the Charter or constitution of the
international organisation it scrvcs.
The aims arc stated in general terms.
All this is conceded by the author,
who even pleads that the inter-
national civil servants should “be
inspired by a scnisc of loyalty to the
cause for which the international
organisation was crcuth, u_nd devo-
tion to the idcal for which it stands.
They should develop an ‘m@crnatnont&l
outlook’, ‘international mindedness’,
and a habit of daily co-operation
with persons of other countries and
cultures”. He does not, however,
carry the idea a step further to see
clearly its implications for the stafling
patterns and work mcthods in an
international sccretanat. Such a
secretariat  can only function by
gcneral agreement among nations
and not by cxercising any form of
compulsion. Thus, the 111ternatxon§l
civil service must not only be effi-
cient, but must also command gene-
ral confidence, which is not easy

in view of the many conflicting
interests—national, regional and
idcological.

Though its functions are neither
definite nor authoritative, the Charter
of the U.N. fully recogniscs the
importance of the Secretariat. It is
not merely an executive machinery
but a regular organ of the U.N.
like the General Assembly, Security
Council, ctc. Further, its absolute
independence is emphasised. The
Sccretary-General and members of
his staff are expected to be com-
pletely objective in the analysis or
presentation of facts and in the ex-
pression of views. No external pres-
sure is to be allowed.  Finally, in
recruitment and determination of the
conditions of service, paramount
consideration must be given to secur-
ing the highest standards of cfficiency,
competence and integrity, with due
regard to the importance of geogra-
phical distribution.

The most important considera-
tion here is independence.  Unfor-
tunately, on quite a few occasions
itlegitimate external pressures have
been exercised.  Tact, combined
with firmness and courage on the part
of the hcad of the Sccretariat, is
required to resist such pressures.
Here the cxperience of the past will
no doubt be of value for the future.
But, in this connection, it is also
important that to cnsure indepen-
dence, excessive claims are not made
on behalf of the staff that are likely
to be resisted or resented by Member-
States. In this respect, the League
of Nations madc the mistake of
claiming full diplomatic privileges
and immunitics. As the author
shows, international staff now enjoy
limited 1mmunities and privileges
which are considered essential for the
performance of their duties. This
nceds wider publicity, because the
mistaken impression that the inter-
national civil service enjoys the same
diplomatic status and privileges and
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the diplomatic services of
States still persists.
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from countries near the hcadquarterisl;
With the incvitable imprOV‘lmcntthe
geographical - distribution and 2
cmployment of international fsthe
for long periods in all parts 0 i
globe, more and more cxceptions V‘\;e-
¢ necessary.  Obviously, the 'LnS
ment of repatriation, the varlalloclS
in the cost of living and salary le\;nt
in different regions are factors the
cannot be ignored.

Both in the League of Natlolf;:
and the United Nations, salary sca st
were fixed ““on the basis of the ‘behe
paid service in the world™. ﬂ”“*f.tht
author considers to be the ”g‘iq
policy, “because in the final un.alyh §
it is undeniable that the qU““’ty (;e
service depends in no small measu c
on material reward™”.  There 1 fcijrii_
in this argument, but the wide ‘Ah
parity in scales of pay between r]l(;:),l
and poor countries and the fact th
the latter arc in an ovcrwhcl.mlnl%
majority create a problem. .A".mtc-n
National civil servant functioning i
a country in which the scales of pa)-’
of the “national civil servant ef
8ged on similar work is very
much lower, isbound to attract un-
favourable " attention. ~ Since ag
Internationa) organisation dcpC'_]dS Oa
Boodwill rather than authority,
subdual of the mercenary interest At
the interest of the job itsclf mig
also be emphasised. .

The question of participation 11
Political activitics has attracted muc
attention and  controversy. Thi
Present Secretary-General came OU
boldly with, the view that the inter-
nati(_)nal civil servant shoulfj . 5‘01
Participate in any political activities,
apart from exercising the right 10
Yote. He should cither abandon
Such activities o resign. This was
Challenged by many. [t was argu¢

at membership of o political party
Was the most discrect expression 0
Political views possible and repre-
Sented the minimum exercise of 8
fundamenta) freedom protected by
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the Charter of the U.N. After much
iscussion, the compromise reached
Was that membership of a legal poli-
tical party may be allowed, provided
“it does not entail subjection to party
discipline or action in favour of the
Party, other than the payment of the
Normal financial contribution”. In
ndia a somewhat similar, though
asically different, issuc was raised
Tecently in the Patna High Court,
oN a petition by some Government
Servants that the prohibition by

overnment of strikes and demons-
trations was illegal, as it violated
Some of the fundamental fr_ccdoms
Buaranteed by the Constitution. It
Is interesting to note that the deci-
SIon and arguments of the Patna
High Court were very much in line
With the views expressed by the
eeretary-General.

Chapter VII on *Carcer Scrvncg
Versus  Temporary Appointment
Contains an interesting discussnpﬂ ij
¢ relative merits and dcmCl'lIS‘Of
Promotions from within versus in-
OW of fresh talent from OU}S‘de
at the various levels of the inter-
National cjvjl service, as also of the
authority of the Secretary-General
1o terminate an appointment ‘in the
Interest of the United Nations’, or
“if the staff member docs not mect
the high standards of integrity re-
Quired by Article 101, paragraph 3,
of the Charter”. Recent develop-
MeNts in regard to efficiency rating
and five yearly review of the mem-

I’S service are also mentioned.
. Young is strongly in favour of
an independent permanent civil ser-
Vice commission elected for a fixed
term by Member States, and for the
Stablishment of a “single inter-
Dational civil service, analogous to a
National administration”. The first
Proposal merits consideration. The
atter proposal has not been worked
Out in any detail and seems hardl);
Practicable in the present stage o
Internationalism.

In the U.N., claborate machinery
has been set up to protect, as far
as practicable, rights of the staff
against arbitrary measures.  Here,
the administrative staff tribunal is
considerced to be as one of the most
effective safeguards; the necessity
for it ariscs from the nature of con-
tractual relationship between the
staff and the management and the
fact that an international organisa-
tion is not suable in any court. But
we must not forget thag in such
matters the machmqry_ I noht 1510
important as the spirit in whlcd the
two sides—the management, and the
stafl-—approach lhc_n: common pro;
blems: and this spirit, for the mos
part, has not been lacking. Itdls
indced a healthy sign that the Fté e-
ration of lnternano.nal'Clv:l t:r-
vants’ Association, in Its statute,
places in the forefront its dut%'h _:)1
“help to attain the aims set f(iir t}l1
the Charter of the U.N. a‘n" . g
Constitutions of the Specialise
Agencies.”

, . . f

r. Young's book is a minc o
infolr)mation and idcas on con}er;:-
porary practliccs glr}ld prs%?l,c;gés- o) :h:
i national civi ;
:S::Irysis is pragmatic and .lemp}(:‘rled
with a touch of administrative p 1(:-
sophy. The approach, howe\:l,
suffers from a basic defect. A ;
though Dr. Young fully geahses(} a
the character of mtcrnatmnallf? ml;
nistration is fundamentally differen
from national _admlmstrau_oni
throughout his una}ytsllli zzg?;ggrizlgzl
of current issucs of the pational
ivil service runs the idea of app y_
10111: the principles of natlona} ?gttg--
nistration to this sphere o nter_
national activity. The concegssen_
geographical distribution as an ssen-
tial requirement _of eﬂicnencg ini fer-
national administration does ot
receive the emphasis 1t.dese;ves,th
can hardly reconcile himself to | l:
inevitable exceptions to the prll(n'mtphe
of equal pay for equal work;
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unified international civil service
must also be analogous to a national
administration. Where then is the
wider perspective of an international
civil service with its own *pattern
and norms”? The diversity of poli-
tical, economic and social factors,
which provide a different setting with
different functions for the inter-
national civil scrvice and which arc

discussed in the book in some
detail, arc not adequately taken into
account in the formulation of con-
cepts of international administration.
And it is hardly safe to call them
‘principles’ when cven in the realm
of national administrations we have
come to belicve in ‘concepts’ and
trends,

-=S. Lall

THE SCOTTISH OFFICE (New Whitehall Seriesy ; By SIR DAVID
MILNE. London, George Allen and Unwin, 1957, v. 225p. 2ls.

Sir David Milne has served since
1946 as the Permancent Under Secre-
tary of State for Scotland. Few
can, therefore, claim to be better
qualified than Sir David to give a
authoritative account of the Scottish
Office. The task, however, is not
easy. The Scottish Office has no
parallel in British administration,
and perhaps none in the adminis-
tration of any country in the world.
It is not the hcadquarters of an auto-
nomous administration functioning
within a federal structure and respon-
sible for a particular geographical
area. And yet, the Sccretary of
State for Scotland “is popularly re-
garded as ‘Scotland’s Minister’.”
Any matter which affects Scotland
directly or even remotely attracts
his responsibilities. The result is,
as Sir David has stated, “...... both
the Secretary of State and his depart-
ments have to go delicately between
two extremes. If they seek to inter-
vene unduly in matters for which
other Ministers are responsible, they
will be an intolerable nuisance to
their collcagues; if they fail to inter-
vene when their close acquaintance
with Scottish conditions makes inter-
vention seem desirable, they will be
blamed, and probably justly.”

It is this delicate balance which
makes the study of Scottish Office
a subject of unusual interest. A
reader of “The Scottish Office”

would be pardoned if he expects a
fuller account of the “no-man’s
land”, as Sir David calls it. than is
available in this book. [t must be
recognised, however, that no account
of what must essentially be a matter
of day-to-day adjustment can be
fully satisfying. The book, there-
fore, rightly concentrates on the ficld
which is more clearly defined, and in
this field it provides an account
which, in its broad sweep and in its
wealth of detailed information, not
only impresses the reader with the
vastness of the responsibilities of the
Scottish Officc and of the Secrctary
of State for Scotland, but leaves him
at the end of his study much better
informed than before of the variety
of the problems of Scottish life.

The book is divided into scven
parts. The first gives an introduc-
tory as well as a historical account
of the Scottish Office as it is to-day.
The next four parts arc devoted to
the four main  Departments of
Scottish Office, namely, Agriculture,
Education, Health and Home.
These Departments  among  them
cover the major part of responsibili-
ties of thc Secrctary of State. The
Sixth and the Scventh Parts deal with
the remaining responsibilities of the
Secretary of State. The Sixth Part
contains an account of the Forestry
Commission and the Crown Estatc
Commissioners, apart from indicating
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briefly the work and activities
of smaller Scottish Departments and
Offices, stch as the General Board of
Control, the Department of Regis-
ters, the Scottish Record Office and
the Registrar-General for Scotland.
The last part deals with the Law
Officers and the Lord Advocates
Depariment, and is of special interest,

. for the Lord Advocate was once

responsible for many of the func-
tions which now fall to the Sccre-
tary of State.

To the Indian administrator and
to all those in India, who are con-
cernied with the machinery of Govern-
ment and its activitics, perusal of
this book will be highly rewarding
for two reasons.  Firsty o its
Chapters  on the Departments of
Agricilture, Education and Health
and not any less so in the chapters
on the Department of the Scottish
Housc Dcepartiment, they will find a
graphic picture of the contents and
programme of administration in a
modern weltare  state.  India  has
started her journcey on this road to a
welfare State.  Her agriculture is
by far the most important industry
in the country, and will undoubted-
ly remain so in spite of the rapid
growth of heavy industries. In
India, we are, thercfore, greatly
interested in the development of
agriculture, and particularly in the
probicim of State aid to and control
of agriculture. The chapters on
the Department of Agriculture have
much to say how, admittedly in a
different context, but with similar
objectives in view, the problems of
agricultural production are tackled
in Scotland. Similarly, in matters
of health which inctude such pro-
grammes as Town and  Country
Planning, Housing and Water Supply,
the study of thc functions of the
Scottish Department of Health is of
considcrable interest to the Indian
planners and the Indian adminis-
trator. The Scottish Home Depart-

ment has also its share of welfare
activities. As Sir David Milne re-
marks *‘And it is perhaps not a bad
thing for its immortal soul that
a Department whose normal func-
tions tend to be of a regulative or
ncgative character should have an
opportunity for constructive social
work.” The work of this Depart-
ment for the care of children in
Scotland is an instance of such cons-
tructive social work which descrves
to be mentioned.

It is, however, to those interested
in politics and in the structure of
Indian Government that the book
will have its greatest appeal. The
basic problem which has created an
institution like the Scottish Office
is by no mcans unknown in India.
it is the problem of the existence of
a geographical area which is essen-
tially a part of the nation to which
it bclongs, but which has character-
istics and problems of its own, which
mark it off sufficicntly from the
rest of the Nation to justify specisi
arrangements for their treatment.
In essence, this is the problem which
gives rise to Federations in larger
countries, and to varijous adminis-
trative arrangements of decentrali-
sation in others. Admittedly, the
problem in each country has its
own peculiar features. The Indian
Constitution has federal characteris-
tics and is a union of States. Even
within a State, the arca is large
enough for decentralised adminis-
trative arrangements. In fact, the
current view in India is in favour of
greater administrative decentralisa-
tion, and we are constantly experi-
menting with various forms of decen-
tralised administration. “‘The British
approach to public administration
has always been empirical rather than
doctrinaire”, Sir David tells us.
“For many of the activities of Go-
vernment in Scotland, the Secretary
of State is...... himself responsible to
Parliament; for others,......, a United
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Kingdom or Great Britain Minister
is responsible. But there may be a
middle way, morc suited to certain
kinds of State activity—a condomi-

nium under which the Scerctary of

State and an English Minister are
Jointly responsible for policy in Great
Britain an saparately concerned with
matters peculiar to their own terri-
tory”.

This brief description of the
Scottish administration shows that it
conforms to no accepted pattern,
And yet in a process of historical

ADMINISTRATIVE ORGANISATION:

cvolution it has proved to be the
answer to the Scottish requircments.
The Scottish patlern cannot obvious-
ly be reproduced in India, but the
lesson may well be that the pattern
which India cvolves to suit her own
traditions and her needs may bg no
set pattern designed by adminis-
trative or political doctrines, but onc
evolved in the field to mect the
conflicting demands of national unmty
and territorial divergence.

—R.C. Dutt

A Comparative Study of

the Organisation of Public Administration; By POUL MEYER. London,

Stevens, 1957, 323p. £2.5s.

Dr. Poul Meyer is a civil servant
in the Danish Ministry of Agricul-
ture, and at the same time an Assis-
tant Professor in the University of
Copenhagen. He has besides “made
post-graduate studies” in Swedcen
and studied public administration in
the U.S.A. With this happy com-
bination of academic knowledge and
practical experience, he attempts the
task of “‘establishing a scientific
foundation for the study of the types
of organisation applied by public
administration’”,

Dr. Meyer is concerned with
administrative  organisation as a
structure, “Every administrative
situation has two aspects, structural
and functional, but the structure of
a dynamic body is largely moulded
by its functions and the dichotomy
is difficult. In his book Dr. Meyer
considers function only so far as it
bears on structure. “Our aim is in
no way to give a complete account
of administrative science. The
opcrational activities or the dynamics
of administration is, thercfore, out
of the scope of this book whilst still
within the concept of administrative
science. The same is true of an ana-

lysis of decision-making (thc deci-
sional process)’.

So this is a morphology of public
administration, derived from a study
of actual forms obtaining in Britain,
Western Europe, Scandinavia and the
U.S.A., and iltustrated with some
examples  from other  countrics
besides these. As it is a purely
‘typological’ study, an cxhaustive
and detailed comparison of actual
systems would be out of place and is
not attempted.

The introductory chapters lead
on to a consideration of the termino-
logy of administrative scicnce. Here,
among other things, Dr. Meyer
draws a uscful distinction between
‘Decentralisation” and  *Deconcen-
tration’ of powers. The former
signifies the cession of certain powets
by the central authority to local
authoritics, who arc thereafter not
subject, in those matters, to the
directions or appellate powers of the
central authority.  ‘Deconcentra-
tion’ on the other hand mcans 2a
mere delegation of powers to the
local by the central authority, which
reserves the right to issuc directions
or reverse decisions. Efficient working
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of a highly centralised adminis-
tration demands a large measurce of
deconcentration.

One of the best chapters in the
book is devoted to the concepts of
‘Rationality’ and ‘Efficiency’ —as
applied to public administration.
Dr. Meyer observes the complete

“rationality has no place in practical

administration. (But then hu.s.it a
place in any kind of human activity ?)
He also says thut_ '.\dm_mxstr:\lwc
activity may be efficient without be-
ing rational. And the measuring of
efficicncy is by no means casy in
public administration : “Citizens
complain that public administration
is slow, cumbersome and expensive,
and in doing so they apply the usual
economic measure by which to com-
are the costs in terms  of  time,
Jabour and capital on the one hand
and the output on the other hand;:
but while the input may be measured,
the output defies any such attempt.

This brings Dr. Meyer to t'hc
question ““How do administrative
organisation grow 77 : ~and,  alas,
the answer is, too often irrationally.
it starts with the well-known quota-
tion from Sir lvor Jennings viz.

«Jn the last analysis thg Stz}le
consists of John Smith, his wife
and children.  As cvery John
Smith knows, a4 drink of water at
bed time may Cause more rumpus
than the cxpropriation of an oil
company or & war in the Balkan;s'.
Excessive concentration on one’s
private affairs and lack of atten-
tion to national and international
affairs are to be deprecated; but
it is easy for the politician and
the administrator to go to the
other extreme and to forget -thQE
John Smith has his own affairs.

anding bureauciatic systems
sy nooks of sinecurcs to
nted men may be “kick-
then there 1s

Long st
preserve €0
which unwan!
ed upstairs.” And

“administrative expire building’. Tn
this chapter is reproduced, from the
columns of *The Economist’, London,
the famous letter enunciating Parkin-
son’s law,~—a brilliant commentary
on the administrator’s power to
multiply subordinates and not rivals
and to make work for each other.
After reaching the conclusion that
stafl’ increases automatically at 5 9
per year, regardless of the work the
propounder of the theory goes on to
siy that the study was purcly object-
ive. “No attempt has been made
to enquirc  whether  departments
ought to grow in size. Those who
hold that this growth is essential to
gain full employment are fully entitl-
ed to their opinion. Those who
doubt the stability of an economy
based upon reading cach other’s
minutes are equally entitled to theirs.
Parkinson’s Law 1s a purely scienti-
fic discovery, inapplicable cxeept in
theory to the politics of the day.
It is not the business of the botanist
to cradicate the weeds.  Enough for
him if he can telt us just how fast
they grow.”  This is one of the chief
attractions of the book,

Part IT deals with *Administrative
Division of Work’, and here we get
brief glimpses of the mysterics of
‘staff and line’ : then there is the
thorough digest of other peoples’
opinion that one has come to expect
by this stage.  The “determinative”,
“interpretative”  and  “‘applicative”
functions are distinguished. A typi-
cal example is the statement below.

“While there is a fear in the
U.S.A. that the existing trends en-
trust the staff units with increasing
administrative authority, there is in
many European countries cvery
reason to fear a concentration in the
Government departments of cases
which should be decided—in any
case in the first round—by sub-
ordinate agencies or local authorities,
Experience seems to show (hat it is
caster to clear the government
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departments of the European type of
administrative cases which should be
decided on a lower level than to get
rid of the delegated or factual autho-
rity in the American ‘Staff Units’.”

Of particular interest to us in
India is the chapter on “Expertise
Interest Representation.”—the role
of the Expert in administration. Dr.
Meyer has no doubts. “Technical
experts arc usually one sided; owing
to their whole education, they have
been trained to see problems from
one angle only. Such onc sidcdness
may be dangerous in public adminis-
tration”. And in a later chapter :
“Universal cxperience suggests that
the expert organisations should be
placed at such a distance from the
chief executive that the cascs may
receive a thorough trcatment by
general administrators before being
brought before the chief executive.
Furthermore it szems to be impor-
tant that this treatment is given by
persons who represent units which
are hierarchically superior to the
expert organisations and not by
staff offices or personal assistants.
Finally, the general administrators
placed between the expert organisa-
tions and the chief executive should
be supplied with sccretariats of a
reasonable size and be able to draw
upon scientific advisers, research
institutions and other auxiliary ser-
vices,”

Part I1I concerns ‘Administrative
Authority’, and is largely descriptive,
though while speaking of ‘Hierarchi-
cal authority’ the author comes back
to general principles. He points out
that though the formal hierarchical
authority moves from above down-
wards, “authority in the psychologi-
cal sense can be cxercised also from
bottom upwards. In‘fact, this move-
ment is undoubtedly more frequent”.
When a supcrior passively accepts
recommendation he has received
from his subordinate in a concrete

case, the subordinate has exercised
‘psychological’ authority over him.

The chapter in this part dealing
with “Colicgiate authority’ is also
largely descriptive, but Dr. Meyer
goes on to analyse the advama}ges
and disadvantages of the ‘Board” of
‘Polycratic’ system, as compared to
the ‘Monocratic’ system where final
administrative authority vests i an
individual.

Part 1V is titled ‘Administrative
Hicrarchy’, and in the opening chap-
ter the importance of having a per-
mancnt official hicrarchy, politically
neutral, is explained. For those'o,f
us who thought that the ‘spoils
system was outmoded in the United
States, it is interesting to learn that
the system not merely cxists still, but
has been given a cortain idcological
basis. ‘‘From being a caricature it
has been turncd into a political and
administrative principle.”  Agaif,
‘“when the long lasting democratic
regime was superscded by Qcperal
Eisenhower’s republican administra-
tion in 1953, it meant that many
thousands of employces in the federal
administration were  replaced by
loyal republicans....... Furthermore,
the President ordered the cstablish-
ment of a new category of jobs exempt
from the merit system, and prdet:e
the transfer to it of alt positions ©
a confidential or policy-determining
character’. In most agencies, post-
tions ranking with that of burcau
chief have been so transferred.”
A mass of information on the consti-
tution of departmental hicrarchies 10
various countries has been included.

But more interesting from Ouf
point of view is the account of how
the permanent ‘burcaucracy in
Denmark ran the civil administration
during the German occupation in
1940-45, confining itself “strictly 0
the adoption of measures whic
were absolutely necessary for the
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maintenance of normal life... After-
wards, no complaints were heard
from the ‘dethroned’ politicians or
from the public.”

Dr. Meyer is prepared to admit
that in Europe thc importance of
having a permanent official hicrarchy
is over-rated. But on the balance
he is in favour of the Europcan as
opposed to the Amcrican system.

In Part V we are told all about
* Administrative Decentralization’,
which may be cither “Vertical’ (by
transfer of powcrs to lccal authori-
ties), or ‘Horizontal’ (by the vesting
of independent powers in agencies
which arc cutside the regular adminis-
trative hicrarchy).

“The Ways of Centralization’ are
next described, under threc headings.
The first, ‘administrative tqtelage’
is relevant 1o Indian conditions :
but more so is the sccond "Granys-
in-aid’, which is all too bricfly dis-
poscd of by the author. Under the
third hcading ‘dlsmtcgrath co-
ordination’ is included co-ordination
by commiticc (mecting rcgulgr]y), or
by conference (mecting occasionally).
According to Dr. Mcyer, an exten-
sive use of this method indicates the
shortcomings of the administrative
system. 1f there is an excessive
<proliferation’ of units on the same
‘hierarchical lCVC]’,,I[ goes peyond
the ‘span of contro)’ of the chief exe-
cutive to whom these units are sub-
ordinate. The chief executive has
ough he has the authority,

o time, th .
?o decide points of disagreement

between  these units : and hence

arises the need for ca-ordination

committecs to decide such disputes
without  *‘bothering” the  chicf
executive.

Another method of ‘disintegrated
co-ordination’ is inspection, meaning
here inspection by an official who is
outside the integrated hierarchy, and
who has himself no power but to
report to the appropriate authority
within that hierarchy. Dr. Meyer
recognises that in fiscal management
such a system of inspection, namely,
outside audit, is quite legitimate.
But he docs not reccommend such
outside inspection for purposes other
than finance and accounts.

The concluding chapters describe
the Collegia, in which category
come Administrative  Tribunals,
Regulatory Commissions and Public
Ccrporations.

Dr. Meyer's is a learned book.
The history of administrative tradi-
tions is retold in somc cascs from
Hammurabi (2000-3000 B.C.) down-
wards or almost cqually ancient
Chinesc institutions. His passion
for accuracy results somctimes in
considerable semantic output. The
administrative organisations of the
U.K., U.S.A., Scandinavian coun-
trics and eastern Europe have all
been fully studied and even though
there is no bibliography the weight
of Icarning is palpable throughout.
There are a few misprints and mis-
takes in grammer and a useful index
of subjects. This will be a useful
reference book for academic courses
in public administration.

—K.S.V. Raman

AGERS—A Study ¢of Their Careers in Indusiry; By R.V.
CLIjivII\féVNTS. London, George Allen and Unwin, 1958, 200p. 20s. '

is Study of Careers of Mana-
This S far);s 1 am aware, t(l;e ﬁ.rst
this kind. Itis aninc uctive

study of d despite the limitations of

I
tsligdé:thod used comes to sound

conclusions in regard to the historical
development of the managerial
class, in the main industrial centre
of the United Kingdom, from the
various sirata of society, As the



380 Book Reviews

Study was based on personal inter-
views, its coverage could not be
very large and in this particular casc,
it was confined to Lancashire and the
northern fringes of Cheshire and
concentrated chiefly upon Manches-
ter and its environs. Another point
worth noting is that at the time of
undertaking the Study, no dcfinition
of the term ‘Manager’ was worked
out explicitly. Conscquently, the
sort of people interviewed included
not only working directors, sales and
works managers, but also hcads of
laboratories and their seconds in
command, accountants, company
secretaries, chiefs of testing depart-
ments, chief designers and the like.

As the author points out, the
enquiry was planned to illuminate,
if only locally, such problems as:
whether there were grounds for the
belief that there were a few ‘idcal
types’ to which most managerial
careers in the sample conformed;
whether there was some kind of qua-
litative and quantitative cstimate
possible of the historical changes in
the career of managers; whether the
charge that the British industry is
run by accountants or that generally
top managers are recruited from
selling or commercial work is ten-
able; whether the angle of production
and research programme and faults
in designs and development can be
attributed to commercial-minded top
management; whether it is possible
to deal with the problem as to how
far men with all the apparent advan-
tages of social position and education
fail to establish themselves as
successful managers; and so on.

After posing these questions
and some more, the author
categorises managers according to
the patterns of their carcer into five
broad classes : (1) the Crown Prince;
(2) the ex-Managerial trainee; (3)
the expert trained before cntering
industry; (4) the special entrant and
(5) rising from the bottom. He then

goes on to deal with certain wider

aspects  of the problem. such as

social origins and the carceers of the
industrial  managers, mobility and
specialism,  managers in different
sorts of work and clites 1 manage-
ment.

The broad conclusions of the
Study are contained in Chapter X
— Historical Survey and Conclusion.
Historically speaking, as & resultof
the recession of the 19207, as employ-
ment  opportunitics moved from
onc place to another and from onc
industry to another, the movement
towards concentration that hud al-
recady begun became intcnsxﬁcd.
Works were closed, controb passed
into fewer hands, organisation was
tightened up and rationalised, staffs
were decreased, with the result that
the proportion of men promoted to
commercial management began to
falt. and continued to fall throughout
the ‘thirtics, but the rate recovere
in the last half of the ‘thutics.
Production rather than sclling came
to the forefront. Under the same
influence, recruitment to technical
management expanded throughout
the same decade. Management
training schemes which hgld under
grinding cconomic necessity barcly
held their ground contributed @
rather smaller proportion of mana-
gers in response to the demand 'thanf
they had donc carlicr. The rzm(? 0
men promoted from the bottom also
fell. The greatest gains werc d mong-
st men who had specialist quallﬁcu-
tions before they entered industry.
Morcover, fewer managers came
from the middle-class in the 1930's;
but the proportion of men of the
lower middle class origins 1'|1crc({scd.
Similarly, sons of fathers 10 sklllcld
manual occupations more frequently
became managers. These chanses
were reflected in the educational
backgrounds of the new managers 0
the  decade. University degrees
became more common. Not only
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was industry calling upon the train-
ed specialist but university men were
turning morc to industry for employ-
ment. The advent of war producgd
big changes in the pattern of recruit-
ment. A greal many young men
who were just below management
level left industry and joined the
forces for five, six or seven years.

" The short supply of good potential

management material meant  that
recourse was often had to older men
who had previously been  passed
over. The period after the war,
however, saw a readjustment.
Between the years 1945 and 1949,
three times 4s many managers were
appointed as during the war. The
patterns of the carcers and the cdu-
cational backgrounds of the new
men differ a good deal from those of
the older appointees of the war
years. The proportion of men \_vnh
scientific or financial qualifications
has climbed to the level that might be
considered normal 1n pre-war years.

One of the conclusions of the
enquiry 18 that mdu'strl'fll manage-
ment like most other institutions has
been profoundly influenced 1n its
development by short as well as by
jong crm factors. Although this
could not be termed as a very pro-
found conclusion, t!lc manner In
which it has been arrived at and the
painstaking study that has gonc into
it docs credit to the author. His

more far-reaching conclusion that
the most important management pro-
blems facing industry today appear
chiefly to be long-term ones and can
probably never achicve clear-cut
solution, will put heart into those
who are trying to tackle this impor-
tant problem in our country. It is
not seldom that one hears complaints
about lack of managerial skill,
managerial opportunities and lack
of training facilitics. Great advanc-
cs have been made in all the direc-
tions in recent years in this country,
as is evidenced by the setting up of
the various associations of Manage-
ment, Management Training Courses
in Universities and other institutions
and so on. It is well to remember
that there are no short-cut solutions
to a problem in which arc involved so
many diverse factors of training,
human bechaviour and social organi-
sation. If even in a country like
England, the author could report a
lack of systematic provisions for
training or selecting men for manage-
ment, it is not surprising that in
India too, the situation is not much
different.

On the whole, the book is well
worth a study by all those who are
interested in management movement
and training.

—@. L. Bansal

THE MINISTRY OF PENSIONS AND NATIONAL INSURANCE
New Whitehall Series); By SIR GEOFFREY S. KING. London,
(George Allen and Unwin, 1958, 162p. 18s.

This book, the latest of the
New Whitehall Scrics, 15 a welcome
addition to the stqadﬂy increasing
number of informative books on the
administrative machinery of -thcf
U.K. Government, The Ministry o
Pensions and National Insurance is
concerned, more than any _other
department of Government, with the
daily life of the common man, for it

is responsible for collecting the weekly
insurance contribution from some 24
million people, for paying sickness
benefit at any one time to over
800,000 persons, and for handling
over 3 million families drawing
family allowances and 800,000 war
pensioners. About £630 million
are collected annually in contribu-
tions and £850 million paid out in



382 Book Reviews

cash allowances. It is the function
of the Ministry to ensure that this
truly stupendous task, involving as
it does collections from, and pay-
ments to, millions of people, is
carried out efficiently and punctually
to the satisfaction of the beneficiaries
living in every nook and corner of the
country.

The book has been written main-
ly from the point of view of the
administrator, and the author has,
therefore, referred to only such
details of the various schemes as
have a direct bearing on administra-
tion. While the account is adequate
for persons familiar with the func-
tioning of the schemes, a somewhat
more elaborate treatment of the
various subijects, as for instance, the
working oi! the central offices at
Blackpool and New Castle, might
have enabled readers outside official
ranks to understand and appreciate
more effectively the problems facing
the Ministry. Nevertheless, the
administrative arrangements and the
special system of adjudication, which
is the back-bone of the National
Insurance Scheme, have received
adequate attention at the hands of the
author.

Against thc background of the
general suspicion of the ability of
civil servants “to handle humancly
the large section of the public that
would resort to the Ministry in sick-
ness, injury and old age”, it is a
great achievement on the part of the
Ministry now to be able to declare
that “thesec fears have been con-
founded by experience.” The por-
tion describing the elaborate arrange-
ments required for the launching of
the various schemes, the complexities
invalved in the taking over of the
large number of approved societies
with the varying rights of their mems-
bers, the problems created by the
frequent changes in rates of benefgts.
and the determined way 1 which
they were tackled makes interesting

reading. We in this country who
are still engaged in the imp lementa-
tion of a comparatively limitcd socia
security scheme are greatly intereste

to know how a much larger problem
has been handled apparently to the
satisfaction of all concerned.

In India, we have no Ministry in
which all payments of pensions an
benefits are concentrated.  We arc
still in the position in which UK.
found hersclf before the formation
of the Ministry of Pensions  and
National Insurance in 1953. Even
in the field of national insurance, the
scope of our social sccurity scheme
is very limited. Wc have not yet
been able to make any provision,
on a nation-wide scale, for uncmploy-
ment benefits, retircment pensiens of
family allowances. There arc cer-
tain featurcs which distinguish cur
social security scheme from the
national insurance scheme of UK
In U.K., the functions of deciding
the merits of a claim and of making
payment have becn complutely scpa-
rated, the former being performed by
a hierarchy of statutory autheritics,
viz., the Insurance Officer, the Local
Tribunal and the Tnsurance Com-
missioner, while the latter is attended
to by the managerial staff. The
functions of the statutory authorities
are mainly judicial and though some
of them are civil scrvants working
under the Minister, they arc indcpen-
dent in the discharge of their func-
tions. There are indications in the
book of proposals to fu rther strength-
en the independence of these autho-
rities. The recommendations made
by the Committee on Administrative
Tribunals and Enquirics “would have
the effect of removing from the
Minister most of the responsibility
for the conduct of local tribunals.
In India both the functions arc com-
bined. Itis the Local Office Managet
and the Regional Director who dect-
de all claims and make payments.
Though they are never interfere
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with, they arce subject to guidance
and dircction from hcadquarters.
The claimant cab also scck further
redress in an Employccs" Insurance
Court which, though independent
in all respects, functions like an
ordinary civil court having no special-
ized knowledge of social seccurity.
Similariy 1n respect of gimploymc_nt
injuries, the two gquestions V\_’hlch
arise, ViZ., whether  the accident
arose out of and. in the course of
cmployment and if so, what is the
extent of disablement, arc somewhat
differently dealt with m the two
countries. in U.K., the first ques-
{jon 18 decided by the statutory z_\uthg-
rities mentioned above, while 1n
India it is the Local O_fﬁcc Manager,
controllcd by the Bcgmnnl Director,
who decides the 1ssue. As for the
second question, there arc mcd1ga1
boards in both the countries 10 decide
the extent ©f disablement. Thc
working ofa I:Argc number of medical
boards in this _country has led to
tack of uniformity anc_i to & dcmanq
for effective co-ordination. It is
not clear whether the same problem
has arisell in U.K. or how it has been

solved.

On the administrp_tivc side, we
broadly follow the British pattern of
having self-contained local offices.
There 15, however, no concentration

ds as at Blackpool ar:ileew

. por have wé attempted iarge-
S((:;zma’xr;xechanization. At present
contribution cards are centralised
¢ the Regional Offices and cfforts
a made to decentralise the
dure still further by remitting

s to local offices.

e emergency arrangements to

meet the influenza epidemic men-

tioned at page 38 make intcresting
recading as we too were faced with a
somewhat  similar  situation last
year. While the manner in which
the emergency was dealt with has
been briefly mentioned, we should
have been greatly interested to know
whether there arose complaints on
a large scale, whether prompt
arrangements were possible in all
cascs, whether the reinforcement of
local offices in certain arcas result-
cd in undue depletion of staff elsc-
where leading to consequential com-
plications, and whether recruitment
of additional staff on a temporary
basis was found necessary or
feasible.

It is intcresting to note how
human frailty poses the samc pro-
blems in U.K. as in India despite the
high cconomic standards prevalent
in the former country. It has been
mentioned that “out of cvery 100
people referred for further (medical)
examination, some 20 scnd in final
certificates, about 18 do not bother
{o attend and their benefit automati-
cally ccases, about 12 attend and are
deciared fit for work and the remain-
ing 50 continuc on benefit.”” Our
cxpericnee too is exactly the same,
viz., that 609, of the cascs return
to work on the intervention of medi-
cal referccs.

Though the book is incvitably
replete with technical and depart-
mental phraseology, the language
used is simple and every effort has
been made to make the trcatment of
the subject as intercsting as possible.
We welcome it as a clear exposition
of a subject v vitally affecting the
interests of a large section of the
population.

—K.N. Subramaniam
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NATIONALISATION AND THE MANAGERIAL ROLE ;

RAMA SASTRI. Bombay, Popular Book Depot, 1957, 119p. Rs. 6.

The main purpose of Mr. Sastri
is to compare the content of the
management role in the private and
the nationalised enterprises.  He
is concerned with the managerial
functions, exclusive of internal admi-
nistration i.e., the entrepreneurial
task of deciding on and taking a
risk. The chief essentials of this
function are mentioned as “co-ordi-
nation of factors of production, eco-
nomic decisions, assuring financial
stability and harmonising diverse
interests.” His main conclusion is
that despite dissipation of managerial
process in the private scctor between
the sharcholders, directors and
managing agents, and the limita-
tions placed by law on public and
social considerations; in the priva-
te sector, there is greater managerial
initiative than in the nationalised
sector. Incidentally he also dcals
with the question of suitable form
for public enterprises. This work
is a compilation of ecssays written
from time to time and preserves
rather heavily a good deal of digres-
sion of which the author is cccasion-
ally conscious.

Anyone presenting a theoretical
study of the managerial role deserves
sympathy for two reasons, (i) in this
very young field of management,
theory has not yet cmerged, though
some criteria are getting cstablished,
(i) one gets out of dates so soon.
Mr. Sastri has addcd to these handi-
caps by not distinguishing nationalis-
cd from original entrepreneurial role.
HIS' “aside”, in the preface, that
setting up of a public cnterprise may
be considered as a form of nationali-
sation for all practical purposes con-
firms absence of adequate analysis
in distinguishing the two roles. In
nationalisation, the primary manage-
rial functions arise from the huge
size and heterogeneity of the merged

units.  The main problems are con-
cerned  with integration—organisa-
tional, technical and human. The
nature of entreprencurial content 18
different from that of the original.
It is for this rcason that the expe-
rience of nationalisation in U.K. 18
less relevant for our necds than, for
instance, the cxperience and  prac-
tices of giant scale organisations,
may bc cven in the private sector,
tike the General Elcctric in U.S.A. or
the Imperial Chemicals in U.K. and
so on.

Mr. Sastri quotes enough autho-
rities to bring out —and | belicve
correctly—that  nationalisation 1n
U.K. was a technical and organisa-
tional necessity.  Nevertheless he
does not hesitate in holding a firm
view about nationalisation which 1s
represented  as “pre-conceived and

pre-determined plan™ ... “hav-
ing little  regard  to......econo-
mic  reason....... »  One is not

certain which country he has 1n
sind.  Apparcntly it cannot be
UK. If he is referring to India he
has not taken into account either the
Industrial Policy Resolution or the
discussion in the public and in the
Government that preceded its fina-
lisation. In any casc, nationalisation
is not the main purposc of the
[ndustrial Policy Resolution in India.

In making this comparative stt'ndy,
M. Sastri draws gencral conclusions
on the basis of individual instances
where certain commercial or other
decisions of the Board of Directors
of a nationalised concern were over-
ruled by the government.  Ttis rather
surprising that he should do so_be-
causc he spent a good deal of cffort,
though unsuccessfully, in rubutting
Mr. Burnham’s thesis in his work
“The Managerial Revolution” that
in practice the management has
passed over from the owners to the

By J.V.S.
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Managers. He has tried to establish
that the owners still have control; at
any rate, he would like the owners
to _continue to play the managerial
role. In regard to the “nationalised™
sector, however, he would like the
owner i.e., government, to renounce
the role of ownership. It is not
suggested that there is no need for
making arrangements whicle nini-
mise the impact of political consi-
derations and short-term cutlook in
the management of public center-
priscs. .

Secondly, he has not applied, the
test of *robjectives”™ cver based on
the rather incomplete analysis of the
“managerial role”™. He has  thus
missed the “extraordinary entre-
prencurial initiative shown by the
nationalised Boards.

There is another major errer in
the comparative study. In comparing
the scope for managerial initiative,
he mixes up the level of  managers
when he compares the two sectors,
He compares the top-management
level of the private sectors with the
level of the managing directors
or the Beard of Dirccters  in
the public scctor. /\ comparative
study has fimt to discover where
thosc entreprencurial dCCI\‘lUnS‘éH‘C
taken. He should have taken into
account the cnnrcprcn.cx‘n'm_l role
being played by thg Ministrics. by
the National Industrics Development
Council, the  Railway Bogu‘d,
the Boards of Dircctors of various
concerns and the Managing Directors
and their tcams.  An cn.ltrcprcncuyml
initiative is not a question of putting
the last signaturc on a decision. It
involves intcgration of number of
skills. Persons who arc‘rcsponmblc
for initiating and influencing the pro-
cess of decision ma'kmg make possible
the cntrcprcncurlal role. This is
onc of the major reasons why the
management role has shifted away
from the owners. Reputedly effect-
ive entreprencurial —organisations

like the Imperial Chemicals (U.K.)
the General Electric (U.S.A). have
Boards of Directors who are whole-
time servants of the Corporations.
In regard to the suitable form of
public enterprise. Mr. Sastri regards
the public corporation type as “the
[east divergent of all the forms (i.c..
the departmental, company and the
corporiation) from the system of pri-
viate enlerprise in maintaining mana-
gerial functions. If the provisions in
the Corporations Act and the Article
of Associntions had been analysed,
it would have become clear that the
degree of decentralisation has no
relationship with the term corpora-
tion or company but is related to the
needs of individual enterprises.  The
joint stock company is considered
of no benefit from the angle of
“managerial  convenience™; un-
suitable because the Directors are
not owners.  Mr. Sastri claims that
the company form of management
deprives the Parliament of its legiti-
mate right to check and supervise the
enterprise.  Apparently, Mr. Sastri
leaves out of account the extra-
ordinary initiative taken by the Esti-
mates Committee in regard to public
enterprises, almost to the extent that
the powers denied to the Minister,
have been permitted to the Estimates
Committee when  they go in for
scrutiny, The Estimates Committee
has permitted itself no limitations.
One does feel uncertain as to the
propricty of isolating the Minister
while allowing the Estimates Com-
mittee to do what amounts to de-
tailed supervision and restrospective
assessment of individual decisions as
distinguished from judging the mana-
gement by the test of the objectives.
The issue of the suitable form
of organisation for public enterprises
18 not often considered in relation
to the ends to be secured and the
strategic factors required for securing
thesc ends. The discussion normaily
centres round the term  autonomy,
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an undefined, if not undefinable
concept, which, at best, is relevant as
a means to an end. The test of an
appropriate organisation is its effect-
iveness. Assessed from this criteria
in India itself we have examples of
effective departmental management
as in the casc of Chittaranjan Loco-
motive Works or Integral Coach
Factory or Bhakra Dam or Hira-
kud Dam, and also of company
form of management as in Sindri,
and so on.

In regard to public sector in
India, it is recognised that the normal
administrative and financial proce-
dures in regard to methods of recruit-
ment, scales of pay and conditions of
service and discipline of employees,
the procedure for obtaining for funds
and incurring of expenditure, the
system of accounting, the methods of
purchase of raw materials and the
sale of products, etc. devised for the
departmental administration, after
long experience,are not quite suitable.
Moreover, when a government under-
takes an industrial activity in which
it may have to compete with the
private sector, it is necessary to esta-
blish reliable standards of compari-
son in order to sccure maximum
productive and competitive
efficiency. This can be secured if

the enterprises are managed on com-
mercial lines, adopt commercial
forms of accounting and are operated,
financed, taxed and audited in the
same manner as enterprises in the
private sector. Tt is accepted that
the largest mcasurce of financial and
administrative autonomy should be
conferred on the management.

The joint stock company is
regarded as suitable for cnterprises
concerned with manufacture and sale
or where the concern is financed by
more than one government or where
a private cnterprise is associated.
In undertakings for which powers
and functions of a company may be
inadequate, such as, (a) public
utility undertakings, (h) enterprises
which involve exercise of powers
which can only be conferred by legis-
lation, (¢) enterprises which may not
be commercially self supporting and
have to be financed by regular grants
from the government, ctc., a statu-
tory corporation would be necessary.

Is this a valid approach?

It is not the form that is rcally
significant but the tests of speed in
decision making and action; balance
between speed in decision making and
quality of decisions; adaptability for
grawth and building up of personnel.

—P.C. Suri

BOOK NOTES

HUMAN RELATONS AND
MODERN MANAGEMENT: By
E.M. HUGH-JONES. Amsterdam,
North-Holland, 1958, x, 256p.

It is a collection of eight original,
thought-provoking  contributions,
with one exception all by academi-
cians with specialised study of the
subject to their credit. The general
theory of management is first out-
lined in terms of ‘span of control’;
and the problem of widening and
deepening the ‘span’, to avoid resort
to splitting up the organisation, is

discussed in detail.  Then follows an
analysis of the particular sctting of
work—the factory—with its multi-
plicity of relationships; morale is
viewed as a factor of sccurity and
participation in the preliminary stages
of decision-making process. In the
three succecding chapters the impli-
cations of human rclations for
management are brought out with
particular rcference to threc situa-
tions—the shop floor, when labour is
organised, and in the Board room.
A full chapter is devoted to the
problem of the inter-action between

Book Reviews 387

the size of the cnterprise and human
relations. In the final chapter is
considercd the function of manage-
ment in the ficld of human relations;
the different ingredients of the con-
cept of human rclations arc analysed.
The main theme centres around the
integration of the objectives and
interests of the company and its
workers through the maintenance of
productive relations at work, oppor-
tunity for sclf-realisation, and appro-
priate, possible, and just rewards.
Motivation and morale, we are told,
depend not on what the company
does for its cmployeces but what it
does with its employees. At the end
of the chapter are listed in detail, in
two columns opposing cach other,
the assumptions for inadequate and
adequatc human relations  policics
and practices.

SOME ASPLECTS OF THE IN-
DIAN ADMINISTRATIVE SYS-
TEM; By SRI RAM SHARMA,
Sholapur, Institutc of Public Ad-
ministration, 1957, vii, 160p. Rs. 5.

The book is divided into two
parts. Onc part consists of 10
studies which attempt to describe,
analyse and appraisc various adminis-
trative practices in India and sugges-
tions for reform made during the
last decade or so. These studies
cover: big government and its civil
servants; public enterprises; treasury
control and auditor-general; public
service commissions; parliamentary
control of public administration;
planning commission; an Amcrican
appraisal of Indian administration;
and seme post-Independence  pro-
blems. The sccond part contains
simplificd and abridged versions of
the two Appleby reports, a digest of
the Gorwala report on public admi-
nistration and Mrs. Ursula Hicks’
papers on “The lnstitutllonal_ Frame-
work of Indian Public Finance”.
Prof. Sharma’s criticism of some of
the observations and recommenda-

tions made by Mr. Appleby, is
sharp but thoughtful. The publica-
von suffers from some overlapping
resulting from the arrangement of the
subject matter.

MANAGEMENT AND ORGA-
NISATION: By LOUIS ALLEN.
New York, McGraw Hill, 1958,
xi, 353p. $7.00

The book is based on a first-hand
study and ‘nvestigation of key factors
in the development of some 230 com-
panies and the methods of manage-
ment and organisation that enabled
them to assume a commanding posi-
tion in busincss. The author, who
holds a top position in a large busi-
ness undertaking, analyzes the new,
unificd concept of management into
five major clements ‘planning’,
‘organising’, ‘co-ordinating’, ‘motiva-
ting® and ‘controlling’; the non-
management  components of a
manager’s job comprise ‘operating’;
and his total work s termed by the
author as ‘administration’. There
are interesting chapters on division-
alisation, delegation, centralization
and decentralization, staff and line
relationships, and top management
organisation. The last two chapters
are devoted to the problem of chang-
ing organisational structurcs to meet
new demands and situations. The
contemporary policies and practices
of some of the leading American com-
panics arc cited (with name:) in
support of the concepts and con-
clusions put forward by the author.

THE FRENCH POLITICAL
SYSTEM: By MAURICE DUVER-
GER. Chicago, University of Chicago
Press, 1938, xii, 227p. $4,00.

Written expressly for American
students, it is a realistic and critical
analysis af the strengths and weak-
nesses of the French political sys-
tem—its institutions of government,
the forces that impinge upon its
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political process, theorics and con-
cepts of French democracy, the me-
chanisms for protection of personal
rights and the problems France is
facing today. A full chapter (No. 1)
is devoted to the development in the
field of local government and the
French Civil Service, particularly since
1945 the Scnior Civil Service is re-
markably stable, and according to
Prof. Duverger’s diagnosis, Fance
suffers not from excessive instability
but from excessive stability or what
l}as been called since 1953-54, French
immobilisme, or inability to take
decisions—a crucial limitation for a
nation that has important decisions
to make,

REPORT ON THE ADMINIS-
TRATIVE SURVEY OF THE
SURAT DISTRICT: By N.B. DESAIL
Bombay, Indian Society of Agri-
cultural  Economics, 1958,  xxv,
336p. Rs. 12.

The Report contains the find-
ings of a study undertaken by
the Indian Society of Agricultural
Economics in 1955 on behalf of the
Research  Programmes Committee
of the Planning Commission. It is
divided into three parts. The first
part gives a historical review of the
district administration in the Moghul
and Brltisl’_l periods and of the deve-
opments in the post-independence
cars; and it further outlines, in
eneral, the present structure and
Set-up of administration in the Surat
District. The second part contains
a detailed analysis of the procedures
and practices followed in revenuc
offices from the Collector’s office to
the lowest village unit. In the third
part, the role ot statutory and non-
statutory agencies connected with
dxstru;t development activities is
examined critically, as also the pro-
blem of co-ordination between de-
Partments of district administration
and. district development agencies.

Shri Manilal B. Nanavaii, in his

preface,  pinpoints  the important
findings of the survey : lack of a
sense of urgency among the oflicials
in the implementation of new deve-
lopment programmes; an increasing
centralisation  of  functions  which
thwarts the initiative of capable and
able officials: overburdening of the
district  revenue administration
with multifarious duties arising out
of cxpanding functions ol a Welfare
State; and the essential inter-relation
between depactiments of district admi-
nistration and district development
agencics,  Among the more impor-
tant recommendations are that the
name of the Land Revenue Depart-
ment should be changed into "Depart-
ment of Land Reforms’; the present
Surat District should be divided into
two or three units for administrative
convenience; there is urgent need
for decentralization of functions at
all fevels and for simplification of
rules and financial practices (detailed
proposals have been made in these
matters); agencies for rural re-cons-
truction-—the  multi-purpose  co-
operative society, the community
projects and the national ¢xtension
scrvice, the village panchayat and the
village school—should be properly
strengthened; Taluka local Boards
composed of representatives of village
panchayats should replace the exist-
ing Taluka association and Taluka
Development Boards; and the pre-
sent  District Development  Boards
should be cxpanded into District
Development Councils.

OFFICE ADMINISTRATION:
Ed. By GEOFFREY MILLS and
OLIVER STANDINGFORD. Lon-
don, Sir Isaac Pitman, 1958, xii, 250p.

In about 250 pages in all, the
book provides a stimulating account
of modern techniques of  office
management. The contributors, all
recognized authorities on their sub-
jects, deal with the whole gamut
of office  administration—Office
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Organisation, Control, Staffing, Sup-
ervision and Planning. The language
is simple and concise, and free from
technical jargon; the account, though
it deals with the essentials only, 1s
marked by a depth of approach.
Though officially rccommended by
the Council of the Office Management
Association, Great Britain, as the
textbook for students taking cxami-
nations in ollice administration, the
publication has a good deal to offer
cven to those who are engaged in the
management of an office.

TOWARD THE COMPARATI-
VE STUDY OF PUBLIC ADMI-
NISTRATION : Ed. By WILLIAM
J. SIFFIN, US.A, Department of
Government, Indiana University,
1957, v. 331p. $3.91

This is a monograph of eight
papers, seven of which were originally
prepared for presentation before a
graduate seminar in comparative
administration at Indiana Univer-
sity. The monograph cmbodies a
commendable attempt ‘to penctrate
somewhat below traditional levels of
description found in the comparative
study of government and public
admunistration, and particularly to
transcend the fimits of analysis im-
posed by the principles of ethnocen-
tric Western-oriented public adminis-
tration and political science’. Tt
contains two scts of materials for the
comparative study of public adminis-
tration—a  broad  methodological
pattern and a series of specific cases.
The first type comprises (1) & survey,
by William J. Siftin, of the develop-
ments, during the fast decade or so,
concerning  perspectives,  concepts,
methodology and contents of com-
parative studies in public adminis-
tration, and (2) ““‘Agraria and Indus-
tria”, by Fred W. Riggs, a scheme
of conceptual models for purposes
of a comparative study of adminis-
trations in agricultural and indus-
trial societies. ‘‘Agraria’ has two

sub-types ‘Imperial-Bureaucratic’
and ‘Feudalistic’; “‘Industria” too
has two : “Democratic” and ‘Tota-
litarian’.  The  public  administra-
tion systems and practices in these
models are viewed in the light of the
economic, social, ideological and
political settings of which they are a
part.  Part Il of the monograph con-
sists of six “‘country studies”—of the
administrations of Philippines (by
Ferrel Hedy), Thailand (by James N.
Mosel), Turkey (by Lynton K.
CaldwelD), Egypt (by Walter R.
Sharp), Bolivia (by Albert Lepawsky),
and France (by Alfred Diamant).
It s left to the reader and the stu-
dent to check how far these ‘case’
studies fit the model and how far
does the model add meaning to the
‘cases’. The comparative study of
public administration has received
an impetus with the post-war deve-
topment of the U.N. and the Ameri-
can programmes ol techmcal assis-
tance in the ficld of public, cconomic
and social administrations, which
have particularly facilitated the study
of the administrative systems of
underdeveloped  countrics. This
incursion of new data, and the grow-
ing “behavioral” and interdisciplinary
approach to comparative studics in
social sciences, have led to a rethink-
ing of the perspectives and the metho-
dology of the comparative studics in
public administration; it is now being
increasingly felt that no science of
public administration is possible
without transcending the particular
national scttings and also assimilat-
ing at the saune time a vast array of
conditioning fuctors which comprise
‘the  administrative  context’. The
Indiana University monograph makes
a significant contribution towards
the study and application of these
new approaches, which are obviously
of special interest to  ‘transitional
societies, like those of South Asia,
for a better understanding and
improvement of their administrative
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systems and practices in the light of
their overall nceds.

MANAGERIAL PSYCHOLO-
GY; By HAROLD J. LEAVITT.
Chicago, University of Chicago
Press, 1958, xi, 335p. $5.00

Using the phrase “human rela-
tions” sparingly, Dr. Leavitt applics
the latest rescarches in the psychology
of human personality and group dy-
namics to the major categorics of
personal and social problems that the
modern manager is likely to meet :
of using himself to solve thc numer-
ous managerial issues; of in-
fluencing particutar individuals to
help him do his job; of utilizing
groups of people in teams and com-
mittees, groups whom he must lead
and stimulate; and, finally, of
motivating and co-ordinating the
efforts of large groups who work
‘under’ him, but whom he seldom
encounters face to face. The last
chapter discusses the unrealistic
assumption of the traditional organi-
sational theories in regard to human
motivation, rationality, shared goals
and the nature of managerial pro-
blems; An attempt is also made to
outline the major premises of a new
theory of organization, such as deci-
sion 'ma.kmg, information and com-
munication, partially rational beha-
viours; etc. Though the book is
primarily written in theoretical
terms, the presentation is simple,
straightforward and practical.

EXECUTIVES FOR GOVERN-
MENT By PAUL T. DAVID &
ROSS POLLCCK; Washigton
Brookings 1957, x, 186p. $ 1'50.

Specially prepared for the Broo-
kings Institution by Paul T. David,
Director of its Government Studies,
and Ross Pollock, Chief of the
Career Development Programme of
U.S. Civil Service Commission, the
study provides an illuminating in-

sight into the contemporary practices
and thought about securing, deve-
loping and retaining higher admini-
strative personnel, both political
appointees and civil servants, for the
federal government in the United
States. In the context of the
American Presidential type of demo-
cratic government and the American
party system, the study discusses 1n
detail the advantages and disadvan-
tages of the diffcrent, alternative
courses of action to resolve four
major current issucs of public
policy ¢ (1) provision of sufficicnt
supply of qualified political execu-
ives for the exccutive branch of the
federal government; (2) the relative
emphasis to be given in filling the
higher non-political posts in the
civil service to recruitment on the
basis of a career service and on an
ad hoc basis for particular pro-
grammes and operations ; (3) the
choice between alternative senior
career service systems; and (4) draw-
ing the line between political and
non-political appointments in the
upper levels of the federal service,
such a lineis to be drawn. On the
first problem the authors favour
the recommendaticns of the second
Hoover Commission. The different
elements and relative merits of re-
cruitment on the basis of a carcer
service and on an ad hoc basis for
particular programmes are analysed
in the light of the nccds of new
agencics, ncw programmes in old
agencies ard agencics designated by
law for special treatment. Ad hoc
recruitment on the basis of parti-
cular programmes enables the
administrative agency to sccure per-
sonnel possessing specialised train-
ing and expericnce for particular jobs
or special aptitute for a particular
programme, without resorting to
an enlargement of the area of
political appointments. The difficul-
ties experienced in recruiting qualified
and competent personnel above the
lower levels have led to an emphasis
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on the development of ‘career’ ser-
vice cadres within U.S. government
offices and agencies; but these cadres
are open for higher-age, lateral
recruitment at the intermediate and
high levels. Four alternative courses
are discussed in regard to the senior
civil service system; (1) the Hoover
Commission proposals for a Senior
Civil Scrvice; (2) a Carcer Adminis-
trative Service ; (3) a scnior service
limited to incumbents of the super-
grades in the Federal Service; and
(4) improvement of existing career
developments  programmes. The
authors favour the last mentioned
course which alonc is tikely to causce
least disturbance and resistance,
and which also underlies the new
“Career Excutive Programme within
the Civil Service System™  instituted
by the U.S. Government in March
last after the publication of the
book. On the tourth issue, the
proposals of the Hooaver Commission
for drawing a line between the politi-
cal and career appointnents below
the sub-Cabinet positions and above
the burcau heads. and of an almost
complete  withdrawal of the civil
servants below this line from policy
determination  and  representation
before the Congress, are considerced
impracticable. The authors recom-
mend the creation of a flexible buffer
zone of semi-political positionsto be
manned by ‘programmec-oricnted’
political appointees and also by
similar career civil servants.  The
study finally pinpoints that the
Hoover Commission’s assumption
of a responsible party system, on
which their recommendations were
based, is hardly a fully accurate view
of current reality and that ‘any

solution of the issuc of senior career
service systems must cither be built
directly on a defensible theory of
the party system or alternatively—
and this may be the wiser course
-—must be developed on a  basis
compatible with a wide range of
variation in the future behaviour of
the party system’.

THE REPUBLICAN ERA : [369-
1901—A  Study in Administrative
History; By LEONARD D. WHITE.
New York, Macmillan, 1958, viii.
406p., $6.00.

This is the fourth illuminating
and authoritative study by Dr.
Lconard White of the evolution and
growth of the administrative system
of the U.S. federal governnment;
it covers the period 1869 to 1901
(beginning with Grant’s administra-
tion and ending with the assump-
tion of the presidency by Theodore
Roosevelt). The two major prob-
lems that occupied the centre of the
administrative stage in this period
were the relation of Congress to the
President and their respective roles
vis-a-viy the administrative system,
and reform of the civil service. The
book, «like its predeccssors, The
Federalists, The Jeffersonians and
The Jacksonians, is a study of ins-
titutions, but illuminated..by sketches
of the men who operated them.
Behind men and institutions stand
the ideas and ideals of succeeding
generations which bind all together
into a stable whole”. The study is
characterised by lucidity of expres-
sion, deep insight into administra-
tive developments and profound
scholarship.
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COMPTROLLER & AUDITOR-GENERAL OF INDIA
AND THE U.K.—A COMPARISON!

S. L. Shakdher

THE Comptroller & Auditor-General of India is appointed by

the President by warrant under his hand and seal and he can only
be removed from office in like manner and on like grounds as a
Judge of the Supreme Court?., The President makes the appoint-
ment to the office of the Comptroller & Auditor-General on the advice
of the Prime Minister. The incumbent of the post is usually one who
has held high appointments in the Central Government Secretariat, for
a wide knowledge and experience of the administration of the Govern-
ment Departments are considered indispensable to this office.

The Comptroller & Auditor-General, before he enters upon his
office, makes and subscribes before the President or some person
appointed in that behalf by the President an oath or affirmation accord-
ing to the form® set out in the Constitution.

! The article is based on the writer’s first hand knowledge of the working of
the Public Accounts Committee in India and on the discussions which he
had in London some years ago with late Sir Frank Tribe, Comptrolier &
Auditor-General of the U.K. and with the Clerk of the House and the
Clerks of the Financial Committces of the House of Commons and the
written material supplied.

% Clause (4) of Art. 124 of the Constitution says :

“A Judge of the Supremc Court shall not be removed from his office
except by an order of the President passed after an address by each House
of Parliament supported by a majority of the total membership of that
House and by a majority of not less than two-thirds of the members of that
House present and voting has been presented to the President in the same
session for such removal on the ground of proved misbehaviour or incapa-
city.”

3 The form of oath/affirmation is as follows :

e (ORI , having been appointed Comptroller & Auditor-General
of India do swear in the name of God/solemnly affirm that I will bear true
faith and allegiance to the Constitution of India as by law established, that
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The Comptroller & Auditor-General has full administrative
control over all the officers and staff serving in the Audit Department
except that first appointments to the Indian Audit & Accounts Service
are made by the President and powers regarding major disciplinary
action in regard to the officers of that service, viz., dismissal and removal
from service vest in the President. The President can prescribe by
rules the conditions of service of persons serving in the Audit and
Accounts Department and the administrative powers of the Comp-
troller & Auditor-General only after consultation with the Comptroller
& Auditor-General*,

The Comptroller & Auditor-General submits his Audit Report
relating to the accounts of the Union to the President and that relating
to the accounts of a State to the Governor of the State. The Consti-
tution requires the President and the Governor to cause it to be laid®
before each House of Parliament or before the legislature of the State
as the case may be.

The salary and other conditions of service of the Comptroller
& Auditor-General are required to be determined by Parliament®
by law and neither his salary nor his rights in respect of leave of absence,
pension or age of retirement can be varied to his disadvantage after
his appointment. The Comptroller & Auditor-General (Conditions
of Service) Act, 1953, regulates certain conditions of his service in the
matter of term of his office and pension. Other conditions of service,
save as otherwise expressly provided for in the Act, are as specified in
the Second Schedule of the Constitution. Under the Act, his term of
office is fixed at 6 years. He is debarred? from eligibility for further
office either under the Government of India or under the Govern-
ment of any State after he has ceased to hold his office. The adminis-

trative expenses of his office are charged® upon the Consolidated Fund
of India,

No Minister represents the Comptroller & Auditor-General in
the Houses of Parliament and no Minister can be called upon to ta'ake
any responsibility for any actions done or omitted to be done by him,

I will duly and faithfully and to the best of my ability, knowledge and judg-
ment perform the duties of my office without fear or favour, affection or
illwill and that T will uphold the Constitution and the laws.”

4 Art. 148 (5) of the Constitution of India.
§ Art. 151, ibid.

6 Art. 148(3), ibid.

T Art. 148(4), ibid.

8 Art. 148(6), ibid.
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All the foregoing provisions go to show that the Comptroller &
Auditor-General is an independent authority, free from control by
any executive department of the Government or the Government of
the day.

The Comptroller & Auditor-General is required to perform such
duties and exercise such powers in relation to the accounts of the
Union and of the States and of any other authority or body as may
be prescribed by or under any law by Parliament and, until provision
in that behalf is so made, to perform such duties and exercise such
powers as were conferred or exercised by the Auditor-General of
India immediately before the commencement of the Constitution
in relation to the accounts of the Dominion of India and of the Pro-
vinces respectively®. Parliament has not so far prescribed by any
lawl?® the duties and powcrs of the Comptroller & Auditor-General,
Some Acts!? of Parliament constituting corporations or other bodies

Y Art. 149, ibid.

107t has been stated recently that a Bill on the subject is under preparation
and will be brought before Parliament in due course. Tt is likely that the
comments of the Public Accounts Committee may be invited on the Bill,
In this connection, it may be noted that in the U.K. the first Exchequer
and Audit Department Bill was prepared by the Treasury with the assis-
tance of the Board of Audit and was introduced in the House by the Prime
Minister. The Bill was committed by the House to the Public Accounts
Committee which was then five years old. The Committee considered the
clauses of the Bill, took evidence on it and made certain amendments.
See paragraph 2 of the historical memorandum prepared by the Comp-
troller & Auditor-General which was attached to the report of 1916
Public Accounts Committee.

11(g) Damodar Valley Corporation Act, 1948.
b) The Employees’ State Insurance Act, 1948.
¢) Industrial Finance Corporation Act, 1948,
d) Rehabilitation Finance Administration Act, 1948,
(e) Air Corporations Act, 1953.

See also Section 619 of the Indian Companies Act, 1956, which provides
as follows :

“619. Application of sections 224 to 233 to Government Companies:
In the case of a Government company, the following provisions shall apply,
notwithstanding anything contained in sections 224 to 233,

(2) The auditor of a Government company shall be appointed or
re-appointed by the Central Government on the advice of the Comptroller
and Auditor-General of India.

(3) The Comptroller & Auditor-General of India shall have power :

(a) to direct the manner in which the company’s accounts shall

be audited by the al{dltog appointed in pursuance of sub-section (2)

and to give such auditor instructions in regard to any matter relating

to the performance of his functions as such;
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have in individual cases prescribed that the Comptroller General
should conduct the audit of such corporations or bodies. In
the main, therefore, his duties continue to remain the same as were
being performed by the Auditor-General of the Dominion of India
before the Constitution came into force in accordance with Govern-
ment of India (Audit & Accounts) Order, 1936, as adapted by the
India (Provisional Constitution) Order, 1947.

Before the Constitution came into force, the functions of the
Auditor-General of the Dominion of India included keeping of
accounts for Civil (except Railways) and P. & T. Departments of
the Government and also making of payments in certain cases on their
behalf—functions which normally belong to administrative depart-
ments. The transfer of accounting functions relating to railways from
the Auditor-General to the Railway authorities was completed by
stages in 1929. The Defence accounts have always been under the
control of Financial Adviser—Defence Finance—a wing of the Minis-
try of Finance of the Central Government. The Initial & Subsidiary
Accounts Rules'? placed the responsibility for keeping the initial
accounts on Treasuries and Departmental officers. The responsibility
for payment by the offices under the control of the Comptroller &
Auditor-General (i.e., Civil Accountants-General and Acccuntant
General, Posts & Telegraphs) related to only a few provincial Head-
quarter stations.

The above position still continues despite the fact that Parlia-
ment and the Public Accounts Committee have repeatedly pointed
out the desirability of transferring the remaining accounting and
payment functions to the administrative departments. Through the
concerted efforts of the Comptroller & Auditor-General and the

(6) to conduct a supplementary or test audit of the company’s
accounts by such person or persons as he may authorise in this behalf;
apd fqr the purposes of such audit, to require information or addi-
tional information to be furnished to any person or persons so authoris-
ed, on such matters, by such person or persons, and in such form, as
g}e Ctomptroller & Auditor-General may, by general or special order,

irect.

(4) The auditor aforesaid shall submit a copy of his audit report to the
Comptroller & Auditor-General of India who shall have the right to
gl?imllcn?im upon, or supplement, the audit report in such manner as he may

n t.

(5) Any such comments upon, or supplement to, the audit report shall
be placed before the annual general meeting of the company at the same
time and in the same manner as the audit report.

*The rules were made under sub-para (3) of Para 11 of the Government of
India (Audit and Accounts) Order, 1936.
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Government to bring about this obvious reform, some headway in a
small measure has been made recently. But the scheme of separation
of accounts from the audit shows no marked progress or early fulfilment
on the ground of deficiency of trained manpower and extra cost involy-
ed13. Therefore, in spite of the Constitutional provisions placing
the Comptroller & Auditor-General in an entirely independent posi-
tion, a certain subordination on his part to the Government in so far
as accounting and payment functions are concerned is implied, though
under a well regulated convention which Government fully and scru-
pulously observe, Government seldom interfere in the discretion of the
Comptroller & Auditor-General in his day-to-day administaration.

The combination of audit functions with the accounts and

13 Sometimes other arguments against the separation of accounts from audit
are put forward. In the opinion of the present writer they seem to be based
on cxpediency and practical difﬁculties in the working of the scheme as
opposed to the fundamental principle of having a small, compact, efficient
and totally independent audit organisation in accordance with the spirit
and provisions of the Constitution. Such arguments briefly summarized,
are as follows :

(i) Accounting and audit functions arc inter-rclated. The pre-
check of claims before admission for payment, the examination of con-
tract documents, etc. with reference to financial principles and practices
undertaken in accounting are essentially audit processes. Therefore,
there is nothing inherently wrong in combining the two functions.

(i) Anaudit independent of administration is necessary to ensure
that the internal accounting organisation has not slurred over its res-
ponsibility and has not been coerced by the administration in admit-
ting questionable claims and overlooking irregular practices. Where
the accounting organisation itself is outside the control of the adminis-
tration, there does not appear to be any objection in the combination
of the two functions.

(iii) Under the rules at present in force, certain responsibilities
in the field of accounts have been imposed on the Comptroller &
Auditor-General, Thercfore, arrangements will have to be made for
the consolidation of departmental accounts and the compilation of -
finance accounts of the Central and State Governments as a whole.
This co-ordinating role will imply that uniformity in accounting prin-
ciples and processes in the unitsdispersed in the various Ministrics has
to be maintained. In this connection, the recent reorganisation of the
States on linguistic basis, where official business is transacted in the
language of the States, has raised yet another obstacle in the way of
uniform accounting procedure.

(iv) As the Constitution provides for a single Comptroller &
Auditor-General untike other. fe_deral Constitutions, the implicaticn
of the disintegration of a specialised department which has been built
up over a period of a century with traditions of integrity and efficiency
have to be studied carefully.
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payment functions is likely to bring—and it frequently does bring—the
Comptroller & Auditor-General under an indirect control of the
Minister of Finance, for the Minister is very often called upon to answer
questions in Parliament on matters which are handled by the
Comptroller & Auditor-General on his behalf. The Speaker of the Lok
Sabha, the late Shri G.V. Mavalankar, ruled that so long as the Comp-
troller & Auditor-General was responsible for maintaining accounts
in addition to conducting audit, admissibility of questions relating to
the former must be regulated as in the case of any other Ministry.
In regard to audit functions of the Comptroller & Auditor-General,
questions relating to day-to-day administration are not normally
admitted, but questions involving supply of factual data or statistics
or on matters which have a bearing on policy may be admitted.
Normally such questions are admitted for written answer only so that
the need for raising supplementaries may be avoided. The Minister
of Finance, Wh? is responsible for answering such questions in the
House, in practice gets the material for answer from the Comptroller
& Auditor-General and places it before the House and may answer
Supplementanes from such additional material as the Comptroller &
Auc‘iltor-Gel}eral may have furnished him. In case the Minister has
no information, he informs the House that he will request the Comp-
troller & Auditor-General to look into the matter.

1l

In the U.K., the Comptroller & Auditor-General—his full title
being “Comptroller-General of the Receipt & Issue of Her Majesty’s
Exchequer and Auditor General of Public Accounts”—is appointed
by the Crown by Letters Patent on the advice of the Prime Minister,
but he is not required to make and subscribe an oath or affirmation
before he enters upon his office. Like his Indian counterpart, the person
appointed to the office has always held senior appointments in the Civil
Service. The Comptroller & Auditor-General holds his office during
good behaviour, subject however to his removal therefrom by the
Crown on an address from the two Houses of Parliament. The Comp-
troller & Auditor-General is regarded as an officer of Parliament and
his functions are set out in the Exchequer and Audit Department
Acts of 1866 and 1921.

The duties and functions of the Comptroller & Auditor-General
are or can be imposed upon him by (1) statutes, and (2) the
Treasury. In carrying out the first of these, the Comptroller

& Auditor-General is not responsible to the executive. Ques-,

tions in Parliament about his activities in this respect would be
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out of order as involving no Ministerial responsibility and therefore
would not be received at the Table. If it were to be alleged that the
Comptroller & Auditor-General is. not ca.mying out these duties
properly, it will be in order, though in fact it has never been done, for
the Member making the allegations to put down a motion for an
address to the Crown asking for the removal of the Comptroller &
Auditor-General.  In considering the Comptroller & Auditor-
General’s functions, it must be borne in mind that the questions
arise from the desfre for information of an individual Member,
not of the House. Since the Comptroller & Auditor-General is
regarded a servant of the House and not of an individual
Member, a question is not the appropriate method for eliciting addi-
tional information from him. The proper procedure is to move for a
Return ordering him to produce the required information. But, here
again, this procedure has never been adopted.

As regards the second category of the Comptroller & Auditor-
General’s duties, however, he is differently placed since the executive
Jays those duties upon him and so, to the extent Ministerial responsi-
bility exists, questions are in order. Questions asking, for example,
whether accounts not previously subject to the audit should in future
be made so subject, have frequently been admitted. Questions con-
cerning the establishment!¢ of the Exchequer and the Audit Depart-
ment, the staff of which are civil servants, can similarly be asked.
Such questions would be addressed to the Chancellor of the Exchequer
and answered by the Financial Secretary to the Treasury. He would,
of course, take the responsibility for answering any supplementary
questions although in case of doubt it would be for the Chair to decide
whether the supplementaries to the questions are in order.

In the UK., the Comptroller & Auditor-General is concerned
with the Audit & Exchequer functions only. Every appropriation ac-
t18 is examined by him on behalf of the House of Commons and
tion of such accounts the Comptroller & Auditor-General
satisfies himself that the money expended has been applied to the
purpose Or purposes for which the grants made by Parliament were
intended to provide and that the expenditure conforms to the autho-
rities governing it16, The Comptroller & Audxtor-Genera} is required
to report to the House of Commons any important change in the extent
or character of any examination made by him.

/ . . . .
14 The total staff of Audit Department is 500 of which 400 are auditors.

18 There are 160 Appropriation Accounts.
18 Section 26(7) of the Exchequer and Audit Department Act, 1866.
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The Comptroller & Auditor-General is also required to examine
on behalf of the House of Commons all the statements of accounts
showing the income and expenditure account of any ship-building,
manufacturing, trading or commercial services conducted by any
Department of the Government, together with such balance sheets and
statements of profit and loss and particulars of costs as the Treasury
may require them to prepare and he shall certify and report on them
to the House of Commons.

Both in India and the U.K., the Comptroller & Auditor-General
may undertake by consent the audit of accounts!? of ex officio tran-
sactions of Public Offices in non-voted money, of semi-independent or
independent bodies and certain international bodies.

In the UK., the dates when the accounts should be compiled by
the Departments concerned and transmitted to the Audit Depart-
ment and the reports thereon submitted by the Comptroller &
Auditor-General to the House of Commons are laid down by the Ex-
chequer and Audit Department Act and all concerned are required to
conform to these dates. The time table is so devised that the accounts
relating to civil services and revenue departments including all other
trading accounts relating to ship-building, manufacturing, trading and
commercial accounts should be presented to the House of Commons
by the 31st January and the accounts relating to army, navy and air
force should be presented to the House of Commons by the 15th March,
after the termination of the financial year to which the relevant
accounts relate.

In the UK., the Comptroller & Auditor-General audits the
accounts of the receipts of revenue and of every receiver of money
which by law is payable into the Exchequer. In India, however, several
Important categories* 8 of revenue are still not audited.

"In the UK., such accounts cover a wide range of activity, some like the
Hospital accounts directly financed from Votes and others like the Insu-
rance Fund Account financed mainly from contributions. There are a
number of semi-public accounts such as those of the Church Estates Com-

15 USSIONETS- In all, he certifics about 370 accounts cach year. .
At present, except in regard to customs, no test audit of revenuc is being
conducted by the Comptroller & Auditor-General. In his latest audit
report, the Comptroller & Auditor-General has suggested that it would
be desirable to conduct such checking of other revenue heads, especially
Income-tax.

In this connection, it is useful to bear in mind the following quotation
from the review of the working of the Exchequer and Audit Department
Act of 1866, prepared by the Comptroller & Auditor-General in the U.K.
n 1916 :

“the knowledge that the Comptroller & Auditor-General was

cognizant of the manner in which the dispensing power was exercised
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Both in India and the U.K. details of the expenditure out of the
secret service are not examined by the Comptroller & Auditor-
General and Parliament is content with a certificatd® - ;
tion Account saying that the amount showngft
been expended is supported by certificates g
or officers, as in India the Secretary of
the prescribed certificate.

In the U.K., it is laid down in i
Accounting Officers, who are as a rule pg
ments and generally recognized by Minis}
represent to Ministers their objections to a
they regard as involving inefficient or uneconMugg
If such objections involve the Accounting Officer’s pe ility
on a question of formal regularity or propriety, he has to set out his
objections to the proposed expenditure and his ground for it, in writing
to his Minister, and he only makes the payment upon a written instruc:
tion from hi_s Minister over-ruling the objection. After making the
payment he informs the Treasury of the circumstances and sends the

apers t0 the Comptroller & Auditor-General for the information
of the Public Accounts Committee, which would no doubt then acquit
him of any personal responsibility for the expenditure.

In India since the 20th August, 1958, when revised arrangements
for financial contrpl.were. introduced whereby wider financial powers
were given to admlnlst}'atlve Ministries and financial advice was decen-
(ralised, it has been laid down as follows :

«All cases in which the advice tendered by the Financial
Adviser of the Ministry is not accepted should be referred to
the Secretary of the Ministry for his orders and if the Secretary
also differs from the advice, the case should be brought to the
notice of the Minister. A_ monthly statement of cases, if any
where the Financial Ad\{lser’s views have not been accepted’
giving a summary of the differences and the final decision shoulci
be forwarded by the St?cretary of the Ministry to the Ministry
of Finance for information, a copy being endorsed to the Comp-
troller & Auditor-General simultaneously.”

ht report to the Public Accounts Committee an i ;
dered that the particular exercise of the powzrciiegg: ?;n [C)}el
brought to the knowledge of the Committee or of Parliament would
of jtself act as a chegk against any undue inclusion owing to leniency
on the part of the different revenue departments.”

and mig
he const
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Both in the UK. and in India audit reports of the Comptroller
& Auditor-General stand automatically referred to the Committee
of Public Accounts which in the U.K. consists of Members of the
House of Commons only while in India it is a body composed of fifteen
Members of the Lok Sabha, with which seven Members of the Rajya
Sabha are associated at the request of the Lok Sabha, the request being
renewed every year by a separate resolution of the Lok Sabha in which
the Rajya Sabha is asked to concur before nominating its Members.

The functions of the Public Accounts Committee in the U.K.
and India are respectively laid down in the Standing Orders of the
House of Commons and in the Rules of Procedure of the Lok Sabha.

It is often stated that the function of the Public Accounts Com-
mittee—i.e., the scrutiny of Audit reports—is merely post mortem.
Speaker Mavalankar, while speaking at the inaugural meeting of the
first Public Accounts Committee which was set up after the Constitu-
tion came into force, deprecated this approach and asserted that the
“Public Accounts Committee can influence a good deal even the
funning administration as we always profit by past experience.” As
Some one has said, the great progress which medical science claims
today and has undoubtedly attained is mainly based on the detailed
Post mortem researches conducted all these years. Referring to the
approach which the Public Accounts Committee should adopt in doing
:?S work, Speaker Mavalankar made the following significant observa-
Ions :

(7) T have always believed that after all, whatever the qua-
lity and quantum of expert knowledge, it has to be
tested by the service it renders to the common consum-
er and therefore the consumer’s or the layman’s ideals
in this respect have to be taken into consideration.

(7)) Members of Parliament will better understand the
intention and the mind of Parliament than the Comptro-
ler & Auditor-General and they can better exercise their
discretion and judgment.

(#i5) We are divided, opposed, so long as we discuss a matter
and so long as finality is not reached. The moment
finality is reached it should be the effort of every one to
support that. You are sitting in the Committee to g0
by what Parliament has laid down. The direct
corollary is that there must not be any party politiCs
so far as examination of the accounts is concerned.
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(iv) Even in cases where the Committee finds that money
has not been properly spent or proper sanction has not
beep obtained or that the interpretation put by the exe-
cutive officers or the Audit Department is wrong, we
have to see their point of view and unless one is ::on-
vinced _by proof, not by mere suspicion, that there is
somethlpg wrong somewhere in the sense that there is
some misappropriation or mishandling of the money
our approach has always to be one of sympathy and one:
of give and take.”

These principles cast a heavy responsibility on the Comptroller
& Auditor-General to so gonduct the audit of accounts that a
really objective analysis of his findings is available to the Committee
and the facts on which his observations are based are undisputed
This also means that only first class issues are brought before Parlia-.
ment and the Public Accounts Committee through his reports and
minor and technical details are eschewed.

Both in the U.K. and India, the reports'? of the Comptroller
and Auditor-General are the basis of the investigation of the Public
Accounts Committee and, although they are necessarily brief, a whole
year’s work of the entire Department is available to the Committee,
So far as the technical examination of the expenditure incurred by the
Government Department is concerned, the Audit Department has
delved deeply and brm.xght to bea.r upon such examination al] jts expert
knowledge and experience. It is then for the Committee of Public
Accounts to apply its mind from the layman’s point of view, as pointed

aragraph 1 (intr_oductory) of Audit Report (Central Ciy;
N Iziorx)l‘tptroller & Auditor-General has stated as follows - tvil) 1955 the

“Irreguiarities in respect of which adequate remediaj
: ° soinli . measures
including suitable disciplinary action where necessary have been taken
by Government, have been excluded from this report.”

A similar para was included in the Audit Report Defence

Services 1957. ' o

There is no such stipulation in the UX. Audit Reports,

Thus the Comptroller & Auditor-General in India, has taken it y
himself to judge finally in eviry case of irregularity whether a:lgq:ztatep((:zr;
disciplinary action has been ta - and (b) steps have been taken to prevent
such cases 111 future. ParhamenTﬁnd the Public Accounts Compittee do
not see the light of such cases. b °Tc IS a danger that parliamentary con-
trol over public expenditure m o o yitiated if facts relating to the irregula-

. itted and the action taken by Government are not included in the

it 1tttsc and the matter is left to be determined bet
i or . m etween G m
audit P omptroller & Auditor-General departmentaily. o Govern o

and the C
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out by S,peaker Mavalankar, and to make its obscrvations from the
taxpayer’s and consumer’s point of view.

The Audit Reports, together with the connected Appropriation
Accounts, are so voluminous that it is impossible for a layman to
have an idea of all the facts and figures contained in the documents in
a reasonably short time. In order to assist the Members of the Public
Account§ Committee, a key of the Audit Report and the connected
Appropriation Accounts and other papers (which uscd to be prepared
by the Comptroller Auditor-Gneral until recently) is now pre-
pared by the Secretariat of the Committee and copies thereof circulated
to the Members in advance.

In paragraph 24 of the historical memorandum attached to the
1916 U.K. Committee’s Second Report, it is stated that :

“The Public Accounts Committee have never considered
that the Comptroller & Auditor-General is limited in his
Reports merely to those points which he is bound to bring to the
notice of Parliament. The Committee of 1888 stated that while
it is no doubt difficult in all cases to draw a distinction between
questions bearing directly on audit matters and those which
may trench on administrative functions, yet at the same time,
if in the course of his audit the Comptroller & Auditor-
General becomes aware of facts which appear to him to indicate
an improper expenditure or waste of public money, it is his duty
to call the attention of Parliament to them. The Select Com-
mittee of 1902 on National Expenditure recommended the Public
Accounts Committee, even more than in the past, to encourage
the Comptroller & Auditor-General to scrutinise and criticise
Improper or wasteful expenditure.”

Tl}e Corpptroller & Auditor-General in India has construed his
powers 1n a similar manner and he has in fact sometimes raised larger

Questions involving wiser spending and reforms in procedure, organi-
nization, change of rules, etc.29

" Examples of such matters are :

(1) The Comptroller & Auditor-Gen
) 1 ; -General suggested that for better
oggapl_zatlop and to secure efficiency it was worthwhile to introduce the
admllr}lstratlve audit system by the departments concerned even if it cntail-
ed a little extra expem?xture. [Para 21(i) (3) of Audit Report (Civil), 1950.]
d(2) Government is not competent to regulate air travel for Ministers
un EE; )executlve orders. [Para 22(c) of Audit Report (Civil), 1950.]
It was improper to grant to Judges any emolument ided
by law. [Para 24(p) of Audit Report (Civil), };950.] ent not provide
(4) Procedure with regard to placing of contracts should be changed
[Para 54 of Audit Report (Defence), 1950.] e
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In the U.K., accounts other than Appropriation Accounts audited
by the Comptroller and Auditor-Genral are presented to Parliament
as White Papers while in India they are laid on the Table of the House
like any other documents.

In the U.K., the Comptroller & Auditor-General is not respon-
sible for auditing of accounts of public corporatons and therefore he
has no access to the relevant books and makes no report on their
accounts.®! His advice to the Committce on these accounts is there-
fore necessarily restricted and often the Committee have to depend
upon themselves for the examination of such accounts. In India
too, the Comptroller & Auditor-General is precluded from auditing
the accounts of some of the corporations or statutory bodies and the
Committee of Public Accounts have to proceed on the basis of the audit
reports submitted by thc commercial auditors whom the statutory
corporations may have appointed as their auditors.

In the U.K., each year a number of accounts are considered with-
out witnesses being summoncd to answer for them. It is the ideal
that the programme should be arranged so that, over a period of years,
the Committee should have the opportunity to examine the accounting
officer for every account, but the accounts are now so numerous that a
greater degree of sclection is exercised.  Unless the Comptroller &
Auditor-General makes some comments on the accounts in his reports,
not even the accounts of some of the major departments are examined
every year with a witness present.

(5) The Comptroller & Auditor-General should have the right to
audit expenditure of the State-sponsored concerns, by whatever name they
were called. (Comptroller & Auditor-General’s statement at Appendix
I, 3rd Report, First Lok Sabha).

(6) Sugzestions made regarding scrutiny of Budget Estimates and
revision of financial control in the various Ministries. [Appendix to Audit
Report (Civil), 1955, Pt. 1]

1]n the U.K., Nationalised Industrics, till the enactment of the Finance Act,
1956 (S:zction 42), were required primarily to raisc the necessary capital in
the market usually by issue of debentures and were responsible for servicing
them. The Treasury had only to guarantec the payment of interest and the
redemption of debentures. Under the Finance Act, 1956, the borrowing
powers of the Nationalised Industrics (other than National Coal Board)
have been curtailed and they are expected to take advances from the Minis-
ters concerned to the extent they had powers to borrow by the issue of
Stock, and the Treasury in turn is expected to issuc to those Ministers out
of Consolidated Fund such sums as are necessary to enable them to make
requisite advances. In India, on the other hand, Public Undertakings are
financed largely, if not entirely by the direct investment of public funds from
Consolidated Fund of India.
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A provisional programme usually prepared by the Comptroller
:I:dbg\udlt:)rjizngral in the light of his knowlcdge as to what is likely
fo be cgg ained in the report on his accounts is submitted by him
o the Chairman of the Committce. The Chairman finalises the
E‘rl;)rg;:trqme after taking into account his own ideas and also the
" m.terc}?t of thp Membprs. Account§ which were taken without
oo ssint e previous session and which it is now proposed to take

1th one or vice versa are underlined. Any new accounts which have
not been taken before are typed in capitals.

In India, the programme is prepared by the Secretariat of the
Committee after the Audit Reports and Accounts have been presented
to the House. The provisional programme after approval by the
Chairman, is circulated to the Members and the concerned Ministries.
All accounts with the exception of those few which relate to minor
departments are usually examined by the Committee each year. Thus
;ilafleads of Departments have to appear before the Committee every

.In the U.K., before the commencement of each meeting of the
Publ'lc Accounts Committee, a conference is held in the room of the
Chairman of the Committee. At this conference, the Chairman, the
Comptroller & Auditor-General and the Clerk of the Committee
are present. The conference discusses the important points which
should be raised with the witnesses regarding examination of particu-
lar accounts. This is always a confidential meeting and no records are
kept nor cqculated to any one. This meeting gives the background
to the Chairman in the light of which the witnesses are examined.
Othet: M?mbers have no such knowledge and therefore most of the
examination of the witnesses is done by the Chairman and most
Members appear “rather in the role of a juror who will come later to
some conclusion on the matters at issue.”

_ In India, the Comptroller & Auditor-General prepares a list
f important points arising out of the accounts and his comments
hergon and this list which is marked ‘confidential’, is circulated to the
“hairman and the other Members of the Committee. The Secretariat
rf the Committee, under the direction of the Chairman, prepares a
urther list z_md it is also circulated to the Members of the Committee.
The latter list supplements the list prepared by the Comptroller &
\udltor-Geperal. Thus the examination of the witnesses is conducted
y the Cha'xrman and Members alike and Members feel the satisfac-
ion of having participated to the full in the discussions.??

Quite recently the Public Accounts Committee has adopted a procedure of

dividing itself into working : :
. groups. Each such group is entrusted a parti-
cular subject. The members of the group study the papers on the subject
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In the U.K., the Comptroller & Auditor-General attends the
meetings as a witness when evidence is being taken by the Committee.
He does not sit next to the Chairman: but sits at the other end of
the table opposite to the Treasury officials and intervenes in the
discussion only when the Chairman asks him to clarify a point or
some information is required from him. He does not put any ques-
tion to the witnesses nor makes any comments or observations on

the evidence given by a witness.

In India, on the other hand, the Comptroller & Auditor-General
sits on the right hand side of the Chairman. He continuously holds
consultation with the Chairman as the evidence is proceeding and very
frequently asks questions from the departmental witnesses and alsc
makes comments and observations in the course of such evidence.
The Comptroller & Auditor-General is accompanied by his officers 23
who also sit along with him or behind him and continuously assist

him with papers, information etc.

In the UK. no formal procedure has been laid dowu
overning the participation of the Comptroller & Auditor-General
in the drafting of the Committee’s report. The Committee are
however free to call upon the Comptroller & Auditor-General anc

to make use of his help in any way they think proper.

In India, when a draft report is prepared by the Secretarial
of the Committee under the direction of the Chairman, it is sent to the
Comptroller & Audigor-Geperal in advance for factual verificatior
and when the report 15 considered by the Committee, the Comptroller

S
and hold preliminary meetings among themselves to discuss points o
jmportance on which questions might be put to the witnesses. At sucl
meetings the Comptroller & Auditor-General or his officers are alsc
present to assist the members.
2 Para 19 of the Audit and Accounts Order 1936 as adapted reads as follows
«19. Anything which under this Order is directed to be done by the
Comptroller & Auditpr-General may be done by an officer of his Depart
ment authorised by him, either generally or specially;

Provided that except during the absence of the Comptroller &
Auditor-General on leave or otherwise. an officer shall not be authorisec
to submit on his behalf any report which the Comptroller & Auditor
General is required by the Constitution to submit to the President or th

Governor. _ ‘
Accordingly the Comptroller & Auditor-General has appointec

ntants-General and Directors of Audit as his principal audi
severﬂ \‘:fgogct on his behalf and this explains the reason for theirppresenm
tings of the Public Accounts Committee. In fact, the audi
cts are signed by the Accountant-General or Director of Audit concern

ed and counter-signed by the Comptroller & Auditor-General,
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& Auditor-General is always present to assist the Committee. His
presence is recorded in the proceedings of the Committee.  The
Comptroller & Auditor-General is, as usual, accompanied by his officers
on such occasions also.

In India, the minutes of the Public Accounts Committee are
drafted by the Secretariat of the Committec and after approval by the
Chairman are circulated to Members. The minutes form part of the
R?port. of the Committee and supplement the recommendations con-
tained in the main Report. The documents supplied to the Committee
are also appended to the Report of the Committee; but the evidence
given orally is not printed 24 nor laid on the Table of the House. The
minutes are therefore of a detailed character and cmbody a good
summary of the discussions without mentioning actual questions and
answers or the names of members or the witnesses. In the UK., ol
the othqr hand, the minutes are very brief and do not purport to
summarise the evidence given before the Committee. The evidence
18 prmted verbatim and presented to the House along with the Report.
Neither in India, nor in the U.K., the Comptroller & Auditor-General
is concerned with the drafting of the minutes of the Committee.

In. the U.K., it is customary on the retirement of the Comptroller
& Auditor-General and on the appointment of his successor to
include a special paragraph in the Committee’s final report. In India,
the Cog1m1§tee includes a paragraph in each of its reports every year
expressing its thanks to the Comptroller & Auditor-General for
the valuable assistance rendered by him in the deliberations of the

Committee.

In the UK., periodically an epitome of the reports of the
Public Accounts Committee is brought up-to-date by the Comptroller
& Auditor-General. It is customary for the Chairman of the Public
A(‘:counts Comnmnittee to move in the House for a return containing the
epitome of the reports from the Committee and of the Treasury minutes
thereon with appendix and index. Before doing so, the Chairman
writes to the Financial Secretary to the Treasury asking him to inform
the Speaker that he has no objection to the motion. In India, a

84 Before the $econd World War the evidence used to be printed. It was
stopped during the war as an economy measure. Since then except on
one occasion (1952-53) the evidence has not been printed nor laid on the
’}ll'able. The Committee has examined this matter from time to time; but
d%e ?Qt yet made up their mind to make it public. Apart from printing

> dcu ties, which have now eased, the main counsideration for keeping the
i;’ilngn:tgac?vrilgdcntlal is the creation of a psychological atmosphere in the
matter placed icssf;gesi}il nf;teely and frankly what he feels about a certall

“é4ig 1SSUC

Comptroller & Auditor-General of India and the UK. 409

similar epitome is brought out by the Comptroller & Auditor-
General. This epitome is kept in the Library of the Public Accounts
Committee and is not laid on the Table of the House.

In India, six copies of all papers circulated to
the Committee are usually forwarded to the Comptrotl};:r hgerzbzr:% "
General and the Accountants-General or Director of Audit ¢ cernod.
Any fresh note or memorandum which the Committee desir(::n'cer'ned.
riably sent by the witness through the Office of the Com trﬁllmva-
Auditor-Gcneral, who check the facts contained in the menﬁor ilr .
from the audit point of view before it is submitted to the Comz;?'tum
The idea is that the facts should be setiled between the administrlatt'ec.
departmem and the Audit Department before they are placed‘ befi N
the Commiltee. Copies of the final memoranda which are circula(t)rg
to the Members of the Committce are also sent to the Comptroller f?c
Auditor-General. The Chairman and the Committee have often com
mented25 on this and also criticised the delays in submitting writte .
material. Often the Commitice has had to dclay its report for thi:

reason.
v

In the UK., supp)y is granted by the terms of the resolution of
the House to “Her _Ma]csty“. Ways and Means are granted by the
Appropﬂat‘o“ Act in the form of an authorlty to the Treasury to
make the necessary 1ssue from the Consolidated Fund. Before the
grants become available to thf: various departments, a Royal Order

d by which the Sovereign authorises the Treasury to issue the
y to the persons charged with the payment of services”
limited to thc amount of Supply actually granted b):
fits issue. The Royal Order quotes the amount
ion and the date on which it was agreed

y mone
r being 1if
at the time 0
each Supply resolut

necessar
the orde
parliament
granted m

mroduaion to 3rd and 4th Reports of the Public Accounts Committce
(Second Lok Sabh®). . .
It may be stated in this connection that in 0}‘dcr to understand this
differenc® in procedure the position in the U.K. is that as far as possible
mplete informatton is given to.(he Public Accounts Committec by the
rtmeﬂtal witnesses 1n ora.l cvu}qncc and therc is scldom any occasion
dep?hem o submit any notes In writing. The departmental representatives
for ally attend the meetings of the Public Accounts Committec by them-
gener and with onc or tW(; AISSCllS_tants if necessary) and carry important
at papers only. 1n i ia, on the other hand, the .
and r‘?g;,:tivels), despite the fact that they attend the meetings c\i]ei;t)ﬁr:?:?t: :
represe o taff, who carry voluminous records with them, do often ask %’oi

res= i ‘ voluminous ot
retint® o plain their position in writing by submitting notes later on
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to by the House of Commons on report. But before it can draw the
money from the Consolidated Fund to make the issues to the various
Departments, the Treasury must receive from the Comptroller &
Auditor-General credits on the Exchequer Accounts at the Bank of
England.

The Treasury thercfore send to the Comptroller & Auditor-
General a demand every afternoon for the issuc of such sums as ar€
needed to finance the many activitics of the Government. The Comp-
troller & Auditor-General examines these demands and if he is satis-
fied that they are in accordance with parliamentary authority jssues
credit notes authorising the Banks of England and Ireland to issue the
money. The procedurc today is exactly the same as that laid down by
Parliament over 90 years ago®®.

In India, by the provisions of an Appropriation Act, the money
is granted to the President. After the relevant Appropriation Act
comes into force, the Ministry of Finance communicate to thet admi-
nistrative departments (and the Accountants-General concerned) in
the shape of a lump sum as primary units of appropriation the sum
granted under the Appropriation Act to that Department to defray
its expenses on Services and Supplies during the course of the year.
The administrative departments then make arrangements for distrl-
buting the sanctioned funds where necessary, among the controlling
and disbursing authorities subordinatc to them. The Accountant-
General is required to render such assistance in the distribution 0
grants as may be settled in each case??. No procedurc®® has yet been
devised whereby, as in the U.K., the Comptroller & Auditor-General
in India has been vested with control over the issues from the Conso-
lidated Fund. The responsibility for drawing the money from the
Reserve Bank which maintains the Consolidated Fund on behalf of thp
Government of India and for watching the progress of expenditure 18
laid down on the authority administering a grant and for keeping the
expenditure within the grant. When the Appropriation accounts are
drawn up at the end of the year, then only the Comptroller & Auditor
General is in a position to know whether any authority has exceeded
the grant, or whether the Government as a whole have drawn in excess
of the sum specified in the Appropriation Act from the Consolidated
Fund of India.

2 Sections 14 and 15 of the BExchequer & Audit Departments Act, 1866.
37 General Financial Rules, Vol. I, Chapter V.

8 On the coming into force of the Constitution in 1950, the designation of the
Auditor-General was changed to Comptroller and Auditor-General as it
was intended that, as in the UK., he should also be responsible for con-
trol over exchequer issues.

THE REFORM OF ADMINISTRATIVE PROCEDURES*

Arthur J. Naftalin

THE success of a government 'depcnds considerably upon the
quality of the persons engaged in its administration. Personnel

" powever, is by no means the only factor in successful management

Effective procedurcs and an cfficient organizational structure are also
essential. Even the best p‘el.‘son'ncl system cannot overcome basic

rocedural or structural dc‘hcwnc.lcs that disturb or obstruct the flow
of administration. There is obviously a closc relationship between
personnel management and admmuistrative procedures, just as there
is between both of thesc arcas '..md lhe problems of organizational
reform. In fact, all these three ingredients of an cffective system of
administration——pcrsonnel, proccdurcg and organization—are closely
interrelated and cach of them cannot, in my view, be effectively studied
in isolation from the others.

In considering the problems of procedural improvemen t—the
second factof, it is.pFOPOSCgi to deal' here primarily with trends and
experience in American public i‘d.”}mlstrat.lon. Administration every-
where shares many common qual_ltncs and it can safely be assumed that
the experience of administrators in onc country has meaning for others
who are engaged 1n essentially the same activity. Muchis to be gained
py the exchange of ideas and cxperiences across national boupdaries.

OME QUESTIONS AND CRITERIA

In the area of procedures, some of the main problems the admi-
ator faces to-day are : .

How does & government achieve internal and external secu-
pility and still avoid bureaucratic excesses ?

s
pistr

(ity and sta
How can a government ensure equal and fair administration
' dance with fixed routines.anfi,. at the same time, remain flexi-
1;} a(:é’d responsive in meeting individual situations?

e

p . .
( How can 2 government keep its operations continuously
ive and moving avoiding inertia and indecision that result from
aliv nd methods that are too rigid ?
ocedures @
pr —

—_ ;lilre delivered at the National Institute of Administratj .
f/};ased on1351§,c and published by their courtesy. inistration, Saigon,
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(4) How can the tendency to “bottleneck” decision-making at
the top levels of administration be resisted and greater delegation of

authority achieved ?
(5) How can a government develop an effective division of labour
among its employees and, at the same time, successfully coordinate

all operations?

(6) How can a government ensure continuous four-way com-
munication, from the top down and from the bottom up within the
administrative organization and outward and inward with the public

that it serves?
(7) And, finally, how can all of these elements be efficiently
coordinated into an effective functioning unity?

These are, of course, difficult questions to which there are no
easy answers. They are examined herc only in general terms, because
there are a great variety of approaches and each administrator, in
seeking meaningful solutions, must fashion answers that fit particular
needs and special circumstances. There are, however, certain common
criteria that define the essential requirements of any cffective adminis-

trative system,

The first of these is simplicity and clarity. In the United States,
as elsewhere, administrators are engaged in a continuous struggle to
keep rules and regulations and methods and procedures in their simplest
possible form. 1t is often casier, in meeting a new need, to add a new
operation than to eliminate or modify an old one. As the years pass
an administration may find itself encumbered with procedures and
regulations that no longer serve the purpose for which they were
originally intended. The need for the sixth copy of a form may have
ended years ago (if, in fact, it was ever needed) but the requirement
remains unchanged. A particular certification may no longer serve any
purpose, yet it will still be required. Such practices clutter up the
administrative process, slowing down the flow of activity and consum-

ing valuable time and materials.

If administration in the United States is a fair example, all
governments could benefit greatly from continuous revision of its
procedures. In the Minnesota Self-Survey project*, hundreds of
instances came to notice where state law or traditional practice had
imposed expensive and complicated administrative routine that were

. "{his qroject required that a
systematic review of their own wor

Il officials and all employees make a complete and
. k in order to determine the points of strength an

weakness in their operations. Administrators, employees and technicians, with the
assistanco of legislators, were asked to examine with complete honesty and objectivity
their own administrative programmes and to make appropriate suggestions for

improvement.
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serving little or no purpose. It was found that many administrative
forms were unpccessurily Ff)mplicaltcd and confusing; many operations
involved a variety of certifications and approvals that far exceeded the
requirements of a sound system of internal audit or control; thousands
of valuable man-hours were being consumed in the gathcrir;g of ;tatis-
tical and other data that had been serving no purpose for many S/ears'
and hundreds of rules and regulations were in force which might onéé
have served a purpose but which were no longer of any value. In the
field of finance, there existed more than 200 scparate funds for account-
ing purposes when 10 or 12 would have been sufficient.  The State was
paying its employees on |18 separate payrolls, and, with further study
it became clear that the number could be reduced to five and, ev¢n_’
tually, to one single, comprehensive system. As the result of this Self-
Survey and the reform activity that grew out of it, substantial progress
was made in clarifying and simplifying procedures.

The indignant and complaining taxpayer is a familiar figure the
world over. In the United States it is something like a national pastime
to complain about the cost of government and to criticize the bureau-
cracy for its tendency to move atits own slow pace in providing service.
We all know that the tuxpaycr at times can be very unreasonable.  Yet
when we reflect upon how unnecessarily cumbersome and confusing,
many governmental procedures have become in the United States
we wonder if the citizens we scrve are not too passive and too uncom:
plaining. The prod of the complaining citizen is a wholesome influence
on administration, and one sometimes feels that governments would be
better served if more citizens were to demand full explanations for the
continuance of procedures that have no apparent justification.

Administration must be constantly re-examined to be effective
and such re-examination requires a strong act of will on the part of
administrators. [tis far easier to repeat the routines that were in opera-
tion yesterday, letting rules and regulations, and forms and methods

row and multiply in response to immediate and pressing necds, than
it is to re-examing and re-cvaluate one’s operations, asking oneself
simple, honest, and basic questions such as: *Is this procedure really
necessary?’  “Is this certification necessary ?’  *“‘Is there a quicker
way to accomplish this task?’  “Why do we need so many copies of
this form?” “Do we need to maintain this particular file?” The
questions are infinite. It is, of course, this more difficult course of
continuous re-examination that must be pursued if administration is

to be fully successful.
Administration is basically nothing morc nor less than common-
se, and common-sense begins with simplicity and clarity. These

sen .
the cornerstone of any effective procedural system.

must be
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nistraéofleigzg‘{tcrﬂ)ttc r(;(r)]]]] fgr effective PFQCCdurCS is flexibility. Admi-
sive to necded chan cg ?A‘CIC-M and simple, it must also be respot
United States bureat%cr' Again, judging by our cxpericnce I thi
outworn regt;lationg ﬂma;:y s major evils are its unwillingness 0 she
new situations or to‘ a{l N Fr(j’ccdums and its inability to adjust 10
ments. The SUCCegSfulo,W or necessary deviations from fixed rg?qulre'
stances and meets s esyg]tcm adapts to new needs and new circum-
unsuccessful system iEOClzl- situations rationally and cfficiently. The
limit and obstruct \ mn n Wh‘_Ch the procedures are so rigid that thC’Y
agencics have proced ¢ administrative flow. Some govcnllmcntdt
administraticn ha; belércs that are so 'inﬂcxib]c and so precise thfﬁ
When this happcn\s theomC as ceremonial as a religious ohscrvqﬂ?t
tration rather than th procedures have become the ends of admity
€ means, and the entire process becomes stultificd:

endin ‘;g‘CV“}g ﬂeXIbI]ll}’, adaptability and adjustment is @ ﬂ.c"er
(e og t‘?gg ¢. It requires constant re-cvaluation of all administrd”
perations and a continuous restatement of the aims and purpose:

sought by the government s i te
. o that all 2 sibly rela
to their proper objectives, procedures can be senstoly

iy, é\l n:g::;l ((:)nt:crl(?n of :Souqd procedures is definitencss apd ungo:lzz-
controll d(' _pc.lfauons.m diffcrent agencies should be directe \
gover : " similar fashion.  The public that is scrved comes to kﬂom
oo al‘:grgncgt st procedures, and, if they are definite and ‘u;?fform' robe
expedited y T% a'rlgtl?cr, 1hc. ﬂovy qf administrative actquy wi e
governme;ns t;)c" use of Ihls. p.”“Clch reaches absurd limits 11 i] -
ment, for exa llﬁer.em administrative agencics in the same 1godu165-
SOmc’times mpl e, will sometimes maintain different hourly S'C}]ets ”
privileges eOmfp oyces in different agencies have diﬂ"cre_nt righ e
different f ten agencies performing similar operations W!
ent forms that seek the samc information.

‘ e
hand Tlﬁere is apparc_nlly some contradiction between, on .thC ;:17
, the need for uniformity and definiteness in administration © .,
on _the_ cher hand, the need for flexibility that permits the exefcfve
Zg individual discretion.  But the two must be reconciled for effect €
of n:c‘;nls:r?t:onl This is another point at which the art and the ¢
bl glst ration must be j.oincd. A successful system
oatanc ctween basic formality, in which all procedures are o
simplicity, clarity and definiteness, and with internal re®

and flexibilj Initen . . T
origin :])i(tl)l?.lhty that allow for individual judgment, discretion

The Reform of Administrative Procedures 415

T
HE IMPORTANCE OF ADMINISTRATIVE PLANNING

Procedural improvement in administration, as noted'earher,'bl's
d at achicving internal and external stability, at ensuring flexibi-

;:ydil:ldlresvponsiveness, at ovm'co.m.ng inertia, at sn{mzhmg bgéggszcggi
or inaf.op'”g an appropriate division of labour an t'ag ;an clive co-
tion ton, and at achieving continuous cgmﬂmumca io ull dire
pl - To realize these objectives requires cndless and 1ntensive
tr:gg‘r:‘% analysis and progrumming. The ‘mprte ;(;rln:éiﬁ,fggﬁlvsé
funct; ecomes, the greater the need for the%e_m er A
tons,  Thus, modern government 18 (urning more and m

SyStemati rnment is (urnin
€matic and continuous administrative planning.

aime

fu In the United States today there is incr_easing cmphams on f:c
fclion of management research and analysis. There is a growing

2)‘:’afeness that the internal problems of adminislrutio:fl rctqmre t/l;e

pert attenti ; ; ined for this function. AS
on o g specially trained

rerged n ? a new group of profes-

a result, th - ,
i ere has emerged in the United Stales
Slona] a,nd ; g - to the problems of
. tec : 5 ote their tim¢ 10 !
hnical experts who dev o general experts

Administray; !
i rative  manage Not only are ther
t : anagement. are
re g in the larger problems of organization and metljods,'the}rle
me specifically trained in the

are Specialisys amons ialists, 50
:s;’;lcation of m'dChiictl:chE(e)dS, others in f(.n:ms'controll1 and. rcis);?ls(;
mea;1 8ment, others in physical plant .utl.hzau.on, ot Uergt l(ril Jrork
Now lkllrement_ Many governmcmal jurisdictions in thcd mj States
admi. Ve well-defined units devoted to the analysts ant study b
émmStratiVe operation itself. Such units have a varlet)i, of 1:1‘2(1;11‘1 a_,
rlizat.aS “planning and rescarch,” *'systems and procefdu;:s; ‘?;rictygof
an ll(?n and methods” (O & M). While they perfor variely
“lical o planning functions, they share in common the p

mproved administrative operations.

The recognition of the importance o_f admmlstiami/;a?(l);;:n;rr:ﬁ
Cve not come about without a struggle of its own. ftgunds rs and
N | Lop executives often must be persuadeq that specia budgéts uld
alwmade available for this purpose. In paring ope,r’atm‘g‘ udges ) ot
“anars tempting (o remove items Jabelled «research” or P ling” or
enaIYSls” on the grounds that they ar¢ of long-ten;: ch::::r:lndemands
arePOStponed until the presumably more pressing sborrn e e
a Met.  The foolhardiness of this pohcy.has een ¢ O o
g::n and again. For lack of a carefully devised adri):tri\:)sn tive plan
Ope Could have been developed with a small apptopr ; afte,r e
costr ations are continued month after month and ye;zz e oper
plamr:ilr?g_ ¥ times the amount that would have been

has
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The new almost overwhelming, emphasis on the study of systems:.
and.procedures and on research into organization and methods is
fiue 11111 large measure to the almost fantastic progress that is being made .
:-:::, “t; ; mha.nufacture and use of high-speed business machines. The -.
new 1 achines can _perform in seconds hundreds of operations that pre-

y reqU}red minutes and even hours.  As a result they have opened
Egseﬁéggor(illngry new gpportunities for eﬂiciency and economy. This
nas oo pe te: ]admmlstrators to re-examine their entire operations
not o yTli]ar icular prqced ures but thelr' complete organizational frame-
o k. | ey are finding it necessary, if the machines are to be used

ciently, to re-educate and retrain large numbers of employees who

can programme the work for the machines
service them. and who can operate and

The interest in high-speed equipment is so widespread and the
consequences of their general use are so far-reaching that many obser-
4ve.rs' belneye we are at the beginning of a revolutionary new era in ad-
_n:ilmgtl:atnor}. It is certainly apparent that the current study of public -
afmlmstratmn m.the United States is largely the study of the impact
‘121 e:,gle new machines on large-scale organization and administration.
‘ ess to say,.for the moment at least, the machines are creating
gore problem§ in overall administraton than they are solving, and
be?';ieart; ecert;tam to be many years of experimentation and adjustment
the very eee\z mf:flchmes will have been fully mastered. Ironically,
bandoy serip o A chapge w1t.h1_n th.e business-machine industry is
device has C:lus problem in administrative planning, A new electronic
made o :) sgoner been placed on the market but what it has been
eed ete by the appearance of another machine of even greater

or volume. All of this of course supports the need for the most

% V Ch an y ini

~ In the State of Minnesota, an extensive i ing
' A s programme of installing -
:omputmg equipment 1.1as been undertaken. Its highway departmentg, :‘
ti01' ex:l.lmple, is now using an electronic computor for routine calcula- -
: ons that pgewously- required thousands of expensive hours of time" -
rom our high-salaried force of engineers. This year for the first

- time they will have uader machine operation the entire system of motor

Vehicle registration; involving nearly 2,000,000 automobiles, buses and =

trucks. In fact, the people of Mi i

rucks, ) innesota pride themselves on the very
‘subst_a}t;t;:vl _progr;ss they are making in this crucial area of administrz
.tion.. However, they have learnt that they cannot make efficient use of

o :the new:.machines until they have first completed an exhaustive analysis *

*of allidperations affected b i i
alk y the new installation. They have found |,
g thlt .they must know everything they possibly can about all the re;)ated ,

P

L
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-procedures, about the volume of the work involved, about the nature
.of particular operations to be ma‘:tline-performed, about the skills
"and abilities of employees who will be expected to operate the
machines, about the kind and amount of retraining that will be re-
. quired, about the employees who will be displaced by the machines
and the new opportunities that can be created for their re-employment,
and about the physical space and electrical power that will be required.
They have found it not only desirable, but essential, to delay further
machine installations until they could complete a study that would
gather such basic information. The study in itself is a formidable
undertaking. It required enabling legislation and a special appropria-
tion by the 1957 legislative session. As a result they now have under
way what they call an Electronic Data Processing Feasibility Study.
“This is the first study to be undertaken by any of the 48 state govern-
ments in the United States. As the study proceeds they become more
and more convinced of the necessity for further analysis and planning
- if they are to continue to improve their administrative operations.

The experience of the United States shows that there are no tricks

or shortcuts to good administration. It can be achieved only if we
know what our problems are and which of the various alternative
methods will be the most effective for our purposes. Such insight and
understanding cannot be acquired without systematic ani continuous
study by officials and employees specifically trained for that purpose.

ADMINISTRATION AS A PROCESS

Public administration obviously involves many complicated rela-
tionships. There are relationships between the top administrators
and the descending levels of their subordinates. There are relation-
ships between the government and the citizens it serves. There are
very sensitive relationships between the personnel and the factors that
affect their performance. The number and types of relationships with-
in administration could be listed without end. Yet, despite its enorm-
ously complex character, administration remains essentially ‘rational
and systematic activity. Individual procedures relate to a larger com-

slex of operations and the entire activity is governed by a single, inter-
related set of objectives. Sometimes this fact is lost sight of by adminis-
trators who are caught up in their own limited operations; they often
"gee administration as a series of separate and independent acts instead
‘of as a continuous and integrated process. ‘

Any effort at the improvement of an administrative procedure
~or group of procedures must be based upon a clear understanding of
;how such modifications will affect the larger system, It is essential,

e
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therefore, that administrators s their activity, however limited or
specific it may be, as part of ag continuous flow of activity. Each
individual operation must be seenys part of a network of relationships;
a slowdown or speedup in one sedtor will affect other sectors : a new
machine operation at one point nhay break one bottleneck but create
new ones. It is not always easy ko see the larger aspects of the pro-
cess; an administrator inevitably hecomes preoccupied with the needs
of his particular agency and he nhay become so intent upon fulfilling
his immediate assignment that he may avoid any involvement in the
activities or affairs of other agerjicies. This leads in the end to a
segmented or fragmented govern#nent in which separate agencies are
not part of an integrated process) but virtually competing operations.

Thus it happens that in some governments individual procedures
are treated as isolated operations,® as a segmented series of administra-
tive events. A moment’s reflectiton tells us that this almost never
should be the case. Take, for exstmple, the matter of a government’s
payroll. At first glance the payrotll appears to be nothing more than
a specific instrument of getting the ppay-cheque to the employee. Yet
the payroll is a central feature of tiie accounting system and is closely
related to budgeting methods and ignproved planning. A well-planned
payroll system will provide data flor improving the personnel system
and it will help strengthen the system of accounting and internal audit.
Similarly the budget system is oftlen regarded as simply the prepara-
tion of a document that containsiebasic financial data, But, again, a

well-planned budget system will bie an invaluable instrument for the
intelligent allocation of the govermment’s resources, for the systematic
control of its expenditures, and for the comparative analysis of the
needs and operations of different agencies, and will serve as a central
means for developing basic and long-term programmes for measuring
the effectiveness of particular methods and particular programmes.
The procurement system likewise' is not exclusively the obtaining of
materials and supplies. If properly planned, it will assist in the
controlling, measuring, and streng.hening of all administrative activity.

All of this is by way of supporting the central point that admi-
nistration is one continuous interrelated process. Itis a process that
has flow and movement. Policy decision and administrative acts
move up and down from the top levels of management to the many
other components of the organization. The administrative process
is, in many respects, like a living organism that has separate but related
functioning parts. The directing or policy-making level in government
bears to the subordinate levels o” personnel and machines the same
relationship that the mind in the human body bears to its arms and
legs; central financial and accounting agencies are not unlike a blood-
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stream or circulatory system. The analogy could be expanded at great
length. But this is perhaps sufficient to suggest that successful pro-
cedures do not operate in isolated context. They all combine to form
one system serving one ultimate objective, namely, the purposes for
which the government has been established.

The healthy organism has vitality and agency. Its mind or
directing agency has clarity of purpose and cffective means for com-
municating the nature of that purpose to all its separate but interrelated
parts. Thus a healthy government will have a top management that
clearly understands the purposes that the government seeks to serve
and it will achieve uninterrupted communication, from the top, where
politics are made, to the bottom, where they are executed, and, again,
from the bottom up. Its operating members—the supervisors, the
clerks, the inspectors, the accountants—will have clear directives upon
which to act and effective tools with which to work. The pathways of
activity will be clear and coordinated, just as are the nervous system,
the circulatory system, and the respiratory system in the human body.

ADMINISTRATIVE LEADERSHIP

The above analogy has been drawn at some length because
improvement in administrative procedures requires a special kind of
governmental leadership. The first need for any government is to
define its purposes with clarity and in a fashion that all who are engaged
in the process will have an understanding of the goals and objectives
that are being sought. This burden falls heaviest, of course, upon the
top levels of administration. The success of any organization is depen-
dent upon its leadership; if there is at the top levels vitality, force,
direction, clarity, and a willingness to make administration a co-opera-
tive operation, such spirit will permeate the entire organization. It is
a leadership that succeeds in infusing the organization with an under-
standing of its purposes and in extracting from those who make up the
organization not only dedicated service but also the application of
their creative abilities. It is a leadership that fully senses its close
connection with the other operating parts just asin the human organism
mental health and physical health require clarity of mind and sound-
ness of body, and, as modern science shows, the two are inescapably
dependent upon each other.

If the leaders exercise imagination and originality, and if they
encourage their subordinates to participate openly and freely in the
decision-making process, the organization will soon be alive with
excitement and purpose. When such spirit is present one need never
doubt that the organization will grow and that it will fashion for itself

“methods and procedures that are adequate for its purposes.



PUBLIC ADMINISTRATION UNDER U.N. TECHNICAL
ASSISTANCE PROGRAMME

R. K. Basu

THE idea of assistance in public administration is as old as the
technical assistance programme itself. A decade ago when the
Genegal Assembly in its third session first approved the programme of
technical assistance under the “regular programme,” by resolution
246@D, it endorsed the setting up of an International Centre for Train-
. ing in Public Administration. Although this idea never materialized
some qf the member-governments, especially from the underdeveloped
oount.nes, were seriously concerned that United Nations do something
to raise the knowledge and techniques of administration by training
people under an international scheme. There was unanimity among all
copoe'rned that aid in public administration should be given highest
. priority in the pursuit of economic and social progress. In 1950 when
the “Expanded Programme” was created, public administration was
included among the fields for technical assistance.

IMPROVEMENT IN ADMINISTRATION

In the first proposal which envisaged the creation of an Inter-
national Centre for Training in Public Administration, Brazil, sponsor
of the proposal, had in mind a place where men and women could be

~ trained for international work as well as for better administrative train-

ing, more international in character, which was normally not provided
in any one country.

In accordance with the wishes of the General Assembly the Secre-
tary-General prepared a report* examining the respective merits of the
Brazilian proposal. In that report it has pointed out that if the
'I"rammg Centre was set up it could be developed along the following
lines : () an International Administrative Staff College to train out-

 standing senior civil servants for a period of three to four months each
year; .(b) An International School of Public Administration to train
promising young civil servants or potential civil servants during a
period of eight months of study to be followed by three or four months
of internship in an appropriate national or international agency;
(c) Experts to be made available to give technical assistance upon re-
quest, to any government which desired to establish or improve national

* AJC. 5/232
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institutions for training in public administration; (d) Facilities for
the exchange of civil servants between countries for periods of study
and observation outside of the programmes administered by the Centre
itself.

In the debates of the fifth committee several delegates argued that
the proposed International Centre was urgent and justified. Bilateral
programmes or exchange of individual experts would serve only the
limited purpose of promoting improvement in public administration.
A centre of this nature, however, would provide uniformity in public
administration. Pakistan, for example, proposed that the Centre
should be set up along international lines, should have an “international
point of view” and should meet international needs. Any consi-
deration to take a specific system of administration as a model for the
underdeveloped countries was considered dangerous, not even that of
the host country in which the centre was to have been set up. Another
argument in favour of the “Centre” was that it would familiarize
senior civil servants with techniques of organization and management
and administrative procedures developed in recent years in the econo-
mically advanced countries. Chile was quite frank in suggesting that
United Nations should develop a “philosophy” of public administra-
tion as would permit it to embark upon an ambitious programme.
Venezucla agreed that an International Centre was to achieve a synthe-
sis of various rules applicd by public and private institutions in different
countries. Others felt that even if there was no International Train-
ing Centre set up it should be possible to provide individual assistance
to countries requesting them and making training facilities available by
those who possess them to the students from underdeveloped countries.

It is quite clear from the debates that followed in the fifth com-
mittee, the Economic and Social Council and the General Assembly,
that whether there was to be an International Training Centre for Public
Administration or not, there was a need for a uniform system of
administration with an international point of view. No one disagreed
that this need was urgent and aid must be extended without delay.-

Although the General Assembly at its third session approved the
setting up of an International Centre for Training in Public Adminis-
tration and the following year upon the recommendation of the
Secretary-General approved that this activity should be amalgamated
with the technical assistance programme, this institute never came
into being. There were various compromise resolutions and it was
finally resolved that training centres should be set up at the national and
regional levels at the request of governments. The three General
Assembly resolutions 246 (IIT), 723 (VIII), 1024 (XI), represent the
views and importance given to activities in public administration.
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In all these, not only the wishes of the governments are expressed in
terms of increased activity but, also, an indication of the manner in
which the countries expect the International Organization to assist
them in public administration. The requests for assistance have
increased each year and the approval of funds has also been increased.
In 1950 the Economic and Social Council approved the inclusion of
public administration among the fields in respect of which aid might be
provided under the Expanded Programme of Technical Assistance.
In 1950 a separate authorization was received from the General
Assembly for $145,000 to be spent every year on public administration
from the regular budget of the United Nations. In 1956 this contribu-
tion was increased to $300,000 in order to increase the ‘“‘substantive
activities” of the Secretariat in this field. A proposal of the Secretary-
General submitted to and adopted by the thirteenth session of the
General Assembly provides for an amount of $20,000 in the regular
budget of the United Nations to supplement existing technical assist-
ance programmes in public administration by securing, at the request
of governments, the temporary services of well-qualified persons who
would perform duties of an ‘“‘executive’” or operational character.
Such an ““international administrative service’’ will be provided “on
‘a modest scale and on an experimental basis.”

While it may be true in principle that technical assistance can
only be provided at the request of a government and in the manner
in which it wishes it, perhaps there is need for a different approach for
programme planning and implementation as far as public administra-
tion programme is concerned. Here the governments have expressed
a specific hope that the United Nations would show them how best to
improve their administrative systems and advise them on the type of
assistance they need through joint consultation. Public administration
is a new field even in the Western world and it is much more so for the
underdeveloped countries. Therefore to look at it strictly from an
operational point of view would be to deprive the recipient countries
of the experience, knowledge and advice in sound planning. The
United Nations is only looking for opportunity to be of help in the
most direct way. It realizes that in order to develop a sound pro-
gramme for the improvement of administrative systems it must care-
fully examine all factors that tend to better administration, examine
the resources available, determine priority needs and finally make a
realistic appraisal of the rate at which progress could be achieved.
To fulfil this task it must have freedom and scope in the work and it
must enjoy the confidence of the recipient country.

At times it is difficult to understand whether there is sufficient
coordination between policies expressed by the governments in func-
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tional activities in relation to overall policies of technical assistance.
It would be helpful if governments were to announce that they recog-
nize that consultation prior to a programme formulation is extremely
important. All resources should be used in the interim period of
negotiation so that full discussion takes place between the United
Nations representatives and the government officials directly concerned
with the functional responsibility.

The programmes in public administration are worked out mainly
by the governments. Each year they are advised by the United Nations
of the funds available for each country under technical assistance.
Priorities are then set up by the governments as to what proportion of
the allocated funds should be used for Economic Development, Social
Development and Public Administration. In submitting “Country
Programmes” each country indicates to the United Nations specific
fields in which assistance is needed. This ranges from requests for
a single expert in any area of administration to a team of experts for
Training Centres or in-service training programmes, and fellowships
abroad. As a matter of policy United Nations does not refuse to pro-
vide assistance in any field as long as the request is within the juris-
diction of the United Nations and acceptable as a project for economic
and social development of the country. Strictest interpretation of the
concept of ‘‘country programming” can mean that governments
know what is good for them and as long as the request is within the
defined rules of technical assistance United Nations should provide
the assistance. It is recognized that in any programme planning
countries themselves should have the final say, but this should in no
way deter the consultative process which is part of sound planning.
It is just as important to associate the experts and those who are work-
ing for development on a worldwide basis in the early stages of country
planning, as it is for them to work towards implementation of a scheme.”
Proper planning is half the achievement of the programme. Improper
evaluation, priority or planning is nothing short of waste.

THE PRESENT EFFORT

In 1951 the Public Administration Division finally became a
recognized component part of the Technical Assistance Administra-
tion. In accordance with the General Assembly decision of 1953
the new terms of reference for the work in Public Administration in-
cluded the following points : (@) Advisory services; (b) Fellowships and
scholarships; (c) Conferences and seminars; (d) Provision of techni-
cal publications; (e) Training institutes. It is evident from the opi-
nions expressed by underdeveloped countries that any improvement
in public administration woud have to be adapted to the needs of each
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country, and what could be a better way of doing it than for the United
Nations to develop that body of knowledge in public administration
which could be used according to a particular situation.

A careful examination of United Nations activities in public admi-
nistration is desirable in three areas. Firstly, what the member-
governments want the United Nations to do in order to help improve
the administrative standard in the underdeveloped countries as a whole,
and in a specific country in particular. Secondly, to take stock of the
achievements thus far of the United Nations in this endeavour, if
possible analysing what has governed the course of action it had taken
and the improvements it has made in the underdeveloped countries,
individually or collectively. Thirdly, on the basis of experience gained
so far if it could suggest that methods and approaches be modified.
Thus if the United Nations were not considered only an instrument for
providing aid without proper substantive guidance, even better results
and increased activity could be expected.

In examining first what Technical Assistance Administration of
the United Nations has done so far in different areas it may be pointed
out that the Public Administration Division has assisted in providing
experts, giving fellowships, setting up training institutes, organizing
seminars, workshops and conferences and developing research pro-
grammes. Between 1950-1957, 357 experts were sent to underdevelop-
ed countries recruited from developed as well as underdeveloped coun-
" tries. For the same period 1,330 fellowships were awarded for studies
abroad. National Training Centres have been set up in United Arab
Republic, Libya, Ethiopia, Brazil, Turkey, with some students from
other countries in the region, and Costa Rica, with participation from
five Central American Countries. Also institutes were set up by the
governments with United Nations’ assistance in Israel, El Salvador,
Nepal, Burma. Survey missions have visited in other countries to
examine possibilities of setting up new institutes. In spite of its small
staff the Division has been able to do a great deal. The assistance
has involved substantive support to the experts in the field; screening,
placement and supervision of study programmes for fellows; evalua-

tion and advice on training programmes, research and documentation;
- analysis of experts’ reports. In all these, the efforts had to be limited
to the barest minimum as the available resources of the United Nations
at the present time are rather small.  The work of the Technical
Assistance Administration has thus far been “servicing” the experts
and fellows, catering to their administrative needs of all kinds, *‘back-
stopping” their reports and other activities. This type of activity has
been largely generated from the basic thought that Technical Assistance
Programme is operational. The role of TAA is considered to be to
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meet the wishes of the Governments in helpi i
: \ _ \ ping them in the area th
desire United Nations assistance. ~

In the case of experts specific assistance in each of these areas
by TAA has involved selection of the right man for the job, his orien-
tation, preliminary advice regarding local conditions unde; which the
expert would work, providing background information of the country
the programme past and present, documentation and materjal tha;
would help him in his work. When he is in the field he is continuously
assnsged by advice from Headquarters on his recommendations, and
the line of actipn he may or may not take in conformity with the,rules
of th.e Interna}xonal Organization. He is also constantly supplied with
Fhe mfonpatlpn and documentation that may be needed. Liaison
is also maintained between the expert and outside agencies mostly non-
governmental to assist him in his work.  The final recommendations
are always submitted by the United Nations and not by the expert
acting in his 1qd1vidual capacity. Therefore a most significant part
of the substantive work is involved with his final report prepared for
the government. For fellowships, careful screening is done by the
professional staff with regard to the qualifications and the experience
of the cand{dz}te, his suitability for training abroad, and the best place
for such training. A specific training programme is arranged for each
fellow, whethe_r it is for formal studies in a university or observation
and ﬁqlq studies in government departments and ministries under
supervision of the host country. Headquarters also maintains a con-
tinuous supervision as the programme progresses. Upon completion
of the award when the report is received of the acquired training very
serious consideration is given to this initial evaluation and analysis
of his work. If suggestions for improvement in his government
work appear to be sound, all encouragement is given to him as well
as to his government for the highest consideration of the fellow’s
recommendations.

Meetings on a regional basis, “workshop” seminars, and con-
ferences have proved to be an extremely valuable method for the
exchange ofideas. So far such meetings have been arranged for Budget
Recla§51ﬁcation and Management in Asia and the Far East, Latin
America; problems of Management of Public Enterprises ’also in
Latin {\merica and Asia and the Far East; meetings of expert body
of Training Problems in Public Administration; meeting of experts on
Personnel Procedures and Personnel seminar in Latin America
Valuable documentation and publications have appeared from thesé
conferences which are of permanent value to all concerned with the
development of public administration. In the area of research very

little has as yet been accomplished, since the small staff of the Division
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has to devote part of its attention to other activities which need prompt
and immediate attention. Nevertheless some useful studies have been
prepared in Headquarters which have proved invaluable to the under-
developed countries. Some of these are : Standards and Techniques
in Public Administration, International Bibliography in Public Adminis-
tration, Administrative Problems involved in Community Develop-
ment Programmes (in process of being printed), Training in
Public Administration. Some of the experts’ reports which have
been made generally available have proved useful, such as the Prelimi-
nary Survey Mission reports. All these have been accomplished with
very limited resources.

As for the success, it is for the recipient government to say whe-
ther it has been worthwhile. Even thoughit would take years for the
countries to get the full impact of the help received, since the real
change resulting from administrative efficiency takes a long time to
show, judging from the ever increasing number of requests it is assumed
that governments have been satisfied from whatever help United
Nations has been able to give them in this field. From the experience
gained in the last six years, it may be possible to examine whether
the present approach is adequate or as a result of the advancement
made by countries themselves, some changes in the basic philosophy

and programme can be proposed.

AN INTERNATIONAL APPROACH

If any change is considered advantageous it can be in the area of
programme planning and developing a concept of public adminis-
tration with universal applicability. As said earlier, United Nations
should have an opportunity in the early stages of programme planning
for consultation with the appropriate officials of the government.
This is the most crucial stage, as only then would it be possible to
determine whether the selection of projects is most judicious and
advantageous. The steps and methods of implementation also need
to be discussed here at some length. United Nations Headquarters’
staff and experts in the field should be used to the utmost. The screen-
ing process for this purpose should not be considered as defiance of
national authority and prejudicial to local undertstanding. The United
Nations has not only experience of the problems of the world as a
whole but its staff are drawn from all areas of the world with a wide
variety of background. Thereforeitisina position to see the problems
of a country more clearly and recommend what has to be done to
improve them.

g To be more specific, the United Nations staff should be able to
advise the government of the nature of assistance they should have
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each year and discuss the precise responsibility of the government in
making the project a success.

Is it possible for the United Nations to promote development
with an international concept and can there be an international concept
in public administration? Tn the Brazilian resolution one would find
the suggestion that the training is needed in underdeveloped countries
at an international level which cannot be found elsewhere. There is
no one dogma or doctrine which can be exported to any area. Up to
the present time any idea of developing a “philosophy” or policy of
aid in public administration has been avoided, since in the last 7 years
the primary function of the United Nations has been to solve immediate
problems of the countries by providing ad hoc assistance in a manner
it was practicable to provide it. There has been some gain by this
experience. However, what is meant by a philosophy or doctrine of
the United Nations in public administration and is it workable in under-
developed countries? By a basic philosophy or distinct frame of
reference is meant that the concept of public administration tech-
niques should be different from a particular national orientation as
developed in the United States (highly theoretical, business philosophy,
pragmatic); in United Kingdom (highly pragmatic), in France (legalis-
tic). A unique international approach may be developed in which
the wider social determinants, such as cultural influences, and values,
economic and social conditions, would determine the administrative
types in various countries. This technical knowledge, acquired from
broad experience, should have universal applicability. Seven years of
experience in rendering assistance in public administration has proved
that this idea of universal applicability is suitable for countries which
have just freed themselves from a heritage of administration which
was not either sound or definitive and wishes to organize systems based
on sound practical approach. This no doubt has to be very broad to
be useful from the point of view of an international agency whose
doctrine must be elaborated so as to give due weight to the social deter-
minants, cultural influences and values, which would be different in
administrative types in various countries. It should be a doctrine
elaborated from a professional point of view, not as a dogma but as an
instrument for the systematic transfer of technical knowledge of univer-
sal value. It should be remembered at all times that while calling the
universality an international point of view at no time should a specific
idea be forced on a country. On the contrary, the frame of reference
should be brought to the attention of the underdeveloped countries as
comparative knowledge, offering them a variety of experiences from
which they will choose what is most suitable to solve their individual
problems. No attempt should ever be made to try dogmatically to



428 R.K. Basu

administration. In this way synthesis can be achieved and practical
guidance provided for the experts in the field.

To do this not only the briefing of experts would have to be
orientated along these lines but also the very basis of selection of ex-
perts must be reviewed. The proper steps to follow are firstly, to select
the project and determine the values in relation to the applicability
of a particular technique. Secondly, to select the expert who fits in
with the specific requirements of the techniques and is capable of work-
ing with a different orientation which may demand that a set pattern
may have to be modified according to the needs of a country. Thirdly,
to provide the experts in the field with documentation acquired from
years of experience based on real international frame of reference and
also give them substantive guidance which cannot come from elsewhere.
All these would lead to additional research and documentation.
There always is the fundamental question to be answered, is the United
Nations authorized to develop a ‘philosophy’ of its own in the context
of technical assistance?  Is it not an operative machinery which works

according to the wishes of the member governments.  In the absence
of a specific instruction is it authorised to sell new ideas to the govern-
ments? Can it pose to know more than the countries requesting aid
what is best for them? If it is possible to give a simple answer, it
can be that the United Nations Technical Assistance Programme has
been created to help the underdeveloped countries in developing their
economic, social and administrative needs, especially through transfer
of knowledge. This applies not only to experts sent in the field, but
also to those who direct all its activities. The United Nations is an
advisory body and it always accedes to the ultimate wishes of the govern-
ments. If however it cannot come forward with bold imaginative
nd point out to the governments the

plans from its unique position a
difference between various ways and means and give advice in the best
The

interest of a country the role of advice would become negligible,
importance of the “Secretariat” is based upon the independent think-
ing and critical analysis of the experience it goes through at all stages
of activity. The exchange of views between the United Nations and
recipient countries is a two-way process. There is need for true recog-

nition of this fact if better results are to be expected.

FUTURE WORK

The governments should be encouraged to accept more and more
United Nations advice at all stages to bring improvement in the areas
of programme planning, research, long-range planning, evaluation of
experts’ work. In research and technical publications which is the
weakest part of the work of the Public Administration Division, neglect
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Impose on a country a specific system or t i is i
tl}:l;v]t;;?l frame oi: reference is important z(;hglt?xge;inngﬁdlscicgil;}i’na
he notl(lzae assgn;l%nons and the elements and principles of publig
and pcrsonﬁgl eSine:: ti,el;;.ll:bcllil;e[\tgré?giktoft.resoll)xrces, both Snancial
_ . stration Divisi i i
lszl;l:)sr::l];til;«; I:ia; no mandate. from the Technical Assist:r(::é (vivohrlrlx:?tetl:eg
by momie 1; ocial Cot_mcﬂ or any other organ of the United Nation;
o b P nnual studies and substantive documentation work at
tec _mtervals, research has always had to give way t i
Sated int Yy to more pressing

_ This however is most unfortun: i
:)antlve advice or gu{dance is researc?:e ?I‘iéhleln??:és Noﬁﬁzny o
laetxégﬁc; l:‘rr_om t;le expertence of former experts, if the material I;icflﬁld
lated dur :gg tf ? past 7 years could be carefully analysed and disseminat:
o of future experts in the field. This type of analysi
avoi illture.mlstakes of the United Nations experts and ay51§dcan
255;(:;; v\;lt)ﬁch may have been tried unsuccessfully before i;oztlien
countrics beena ts;{n:;lag background. Another analytical work whicli
has never been Ole L efore but could be attempted is appraisal of
results achieved n the basis of experts’ recommendations, If facts
o foected t(e)xammed where the United Nations experts’ advice
Pas been applied government departments and ministries with ood
ervice training, personnel or organization and metiods

fields, all these can add i i
progr’a a up to increased experience for the future

A proposal was submitted to the eleventh sessi
:?,Sm?bly* for research work in public administr:tsiilr(:.n 91‘1;1:: ?ﬂfetneral
at if there were sufficient resources, studies could be initiated ithin
the general fyamework of the needs of the underdevelope:la i
ugth thg main emphasis on practical methods of improver?eﬁmes’
at ;ptatl'on. The results can be embodied in manuals, pamphl tand
other Kkinds of puthatlons. The subjects of most, interp te : o-r
g:;ﬁ:;:l a;;lmmlstraglo: a?d civil service reforms; adnﬁx:elisstr:ifvé
robl of economic development and economic deve

g;r;il,n ;1: develgpfment: of Ioca:l and provincial adminli(s)tprl:ggfx?ltallll;
Opuania fc;] an t unction of Civil Service Staff College; the teac’:hing
of public thrmm: re(litlon_ mn unversities; the development of in-service

trainir hg, ' f” introduction of modern office practices; the devolyti
I'authority; the administration of public institutions" and e
nistration 9f put?lic corporations. The stage has been, ¢ a hthe i
without this additional research the real support of the Uz?:edeszv\:?ere
ons

* A/C. 2/189 Annex 1.
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would fall short considerably. In Programme Planning work, yvhat is
desirable is to ensure that countries ask for the right kind pf assistance,
understand what they ask for, and observe fa.ithfully their obligations
to make the project successful. The established machinery of the
United Nations should make this task easy. Programme planning
should be done in the field as it is indeed the case under the present
system. But instead of waiting for the governments to makp re(?u(.esgs,
more preliminary discussions should take place for a}l public a mm::-
tration projects. In this work all offices of gh'e Res1deqt Repre_asen -
tives would be of considerable help. In addition technical assns;ance
personnel should be used for consultation. Whether they a}rﬁ llllng-
tional experts or not should not rpake_ any difference. Wit ’th elxr
general knowledge of public administration gnd ymted Nauort}s 1:1 p
‘they are in a position to evaluate local situation in all are.asdoNptx_ Ac
administration. Finally, more use sho.uk} be made of Unite a;g ;
Headquarters Staff for high-level negotlathqs .and planmng. . Qlllla ;i id
members of the Public Administration Division should visit t _eh fh
as necessary for programming and come to.general agrcqment wit! te
governments for a common approach. This has been tried out recter;);
ly in some Latin American countries .wx'th great success. It car;no .
emphasized enough how important it is to have a pnorlt)l'd;la1 anmrtllg
and a common understanding of the task ahead. This would have the

same usefulness as a preliminary survey.

Mention should be made at t_his stage, of 'the nqed for loqg-range
planning. Public administration is one field in which there 11 sc;me
recognition that long-range planning by way of institutes is lim :d solute
necessity in order to make any serious .1mprovemel}t of t eh minis-
trative efficiency of a government. ‘Thxs also applies to other a:gas
such as personnel policies, classification and pay plan s§ster;1s,dset‘ npg-
up of the organization and methods units, budget and fiscal adminis
tration, in-service training programmes at all levels.

It is better to take up a few projects and do it well over a period
of time rather than to send a large numl?er of experts as short-temtl
advisers. Most underdeveloped countries 'have not reached tpa
stage yet when they can make use of short visits and high-level advice.
Improvement of administrative systems 1S not a thing for quick gcpon:
and quick return. This also has to be made known to the recipien
countries of technical assistance.

. In advisory services, the United Nations alreafiy ha§ .acql.ure.d
considerable experience. To strengthen further this activity it is
suggested that the documentary services should.bc increased. | More
often than not experts going out in the field know little about the country
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of their assignment, its history, cultural, economic and social back-
grounds. They know even less of the administrative systems and past
heritages, and know practically nothing about the surroundings, faci-
lities and the nature of duties involved in the new assignments. Usually
it is considered that it takes two to three months for an expert to get
oriented and adjusted to his new surroundings. To help him under-
stand better his assignment before departure it would be useful to
prepare a “‘kit of material” with the background of the administrative
and organizational structure of the government; reports if any of the
former United Nations experts in public administration;  agree-
ments and background information on the project and finally all re-
search material related to the subject-matter in which the expert is
expected to assist. No doubt this involves greater staff assistance in
the Headquarters, but this should be provided as this is the real gui-
dance that the expert needs. As for future consultation as work
progresses, Headquarters should be more frank with the expert when

his recommendations are impractical and when the government’s
attitude make his task difficult.

On the question of other advisory services to the government not
included in the terms of reference of the expert’s assignment more
encouragement should be given to the experts to accept additional
responsibilit){. This is to say that an expert should be given sufficient
freedom to give on the spot advice at any time to any one he thinks fit,
when such advice is sought. Coordination between the public admi-
nistration experts provided by various specialized agencies should also
be strengthened. These are, for example, education- administration
experts (UNESCO), Public Health Administration experts (WHO),
Agricultural Administration experts (FAO), and many others whose
functions are technical but who come to face administrative problems
in the course of their work and tend to advise on subjects they are not
specially either interested in or qualified for. Many who are not
public administration experts tend to give advice on administrative
matters in order to overcome their immediate administrative difficul-
ties and to continue their functional activity. In this way experts
provided by UNTAA in public administration can be of greater help
to a government in their over-all administrative needs.

Training Institutes are considered most important and vital
projects in public administration. Since this is considered one of the
most important areas of activity a discussion would be helpful as to
the nature of Training Institutes most suitable for underdeveloped
countries. The general procedure for the setting up of training insti-
tutions has been for the United Nations to send a preliminary survey
mission to examine the needs of the country. Almost always survey
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missions have suggested only training plans, without going into other
functions and services the institute might perform, that being left to
the governments to decide as a policy matter. In accepting requests
for setting up training centres, the United Nations should encourage
“Multi-purpose Public Administration Centres”. Two things must
be considered highly important. First, rate of dissemination and
transfer of new techniques and knowledge required; second, its lasting
effects within the recipient country. The strengthening of local
institutes devoted to the dissemination of public administration know-
ledge to secure permanent and continuing training effort of technical
assistance provided to a country is the primary motivation of the
United Nations. It is necessary in underdeveloped countries, parti-
cularly the newly-independent countries, to start from scratch and to
aid the governments even in the diffusion of the fundamental principles
and values in public administration. For this reason training projects
should have among their terms of reference three principle functions:
(a) documentation and research; (b) training and teaching; (c)
technical advice. In general, the important thing to take into account
is to provide assistance on a permanent basis in such a way which
would tend to bring up local “irradiation sources,” deconcentrating
the nucleus of inspiration and guidance from headquarters to the field.
Three main functions, research, training, advice, should be integrated
in team work, interconnecting the experience, knowledge and tech-
nical resources of each element into a whole working plan. Inter-
national personnel, when assigned to a function of this kind, will
perform their duties as members of the staff of the institution, as
government employees. In public administration it is important to
plan on an international rather than an individual basis, in order to
make it possible that this initial effort could activate self-help
of local sources which then may continue on its own momentum the
application and dissemination of new techniques.

Throughout the technical assistance activities it should not be
forgotten that countries desiring help from the International Organiza-
tion are not often aware what is best for them. While their national
pride may suggest that no one has superior wisdom than the countries
themselves of their needs, all misunderstandings should be dispelled
in the beginning, and they be convinced that the United Nations is only
suggesting what seems to be most desirable for a country.

As for single experts assigned to a specific project two things
might mark a considerable improvement, firstly, to make the assign-
ment of the expert for a reasonably long period of time. Short-term
assignments for 4-6 months seldom bring sufficient results. It takes

Public Administration Under U.N. Technical Assistance Programme 433

time for the expert to get orientated and often government’s own pre-
paration is not sufficient to use the expert’s help immediately on his
arrival.  For this reason it is believed that as far as possible assignments
should not be less than one year, with possible extension for six to
eight months. Secondly, to give a wide latitude to the expert in his
work, expressing it clearly, in his terms of reference. This is not only
to imply that he should have freedom in his work but also that job
description should be flexible enough for him to assist and advise if so
requested, other departments and Ministries in the simpler work for
which he is trained. After he has been in the field it should not be
necessary to get clearance from the Headquarters each time he is
approached by other governmental bodies for help. In fact it would
be even desirable to come to some understanding with the govern-
ment along these lines at the time of programme planning. It should
not be difficult to get the Government’s agreement in this matter since
they have nothing to lose and everything to gain by this arrangement.

Bringing together the inter-ministerial representatives for co-
ordinated effort is a task which the United Nations should more and
more undertake. There is obviously need for tact and judgment.
One other problem the United Nations must consider more seriously
is to bring in the experts in the field more and more closely to the policy
planning decisions. Being closer to the job they are better equipped to
give the best advice to headquarters which is not otherwise available.
Any change that would mean multiplication of service and further
stimulation of local aids are additional efforts to develop.

Questions have often arisen both in the debates of the Economic
and Social Council and the General Assembly as well as among the
students of public administration as to whether or not Regional Centres
for Public Administration should be encouraged in preference to Na-
tional Training Centres. There is no positive answer to this question.
Both types of programmes hould be encouraged. National Institutes are
an inevitable growth of the development of a country, and in line with
the project of multi-purpose training centres they ought to be encourag-
ed. On the other hand, Regional Training Centres are equally impor-
tant. They should be of higher standard than the national institutes.
The general feeling is after the nationals have been trained in their
own institutes only the best students would be sent to the regional
centres for advanced studies. This would to an extent reduce the
number of fellowship students in Western countries. The financing
of these projects should be on a more stable basis, preferably under
the “regular programme” of the United Nations which is charged to
the annual budget of the Organization.
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' The role of the United Nations is of assistance in economic and
social developmental activities of governments. Since the govern-
ments themselves guide the United Nations and give it the broad direc-
tives to work on, there is no reason why within that framework certain
initiative cannot come from the Secretariat. These are matters of
procedure for developing the policies into workable plans. In reality,
the Secretary-General is often asked to prepare reports on specific
problems and to come forward with suggestions before the United
Nations embarks on a new plan. Changes are justified, particularly
in public administrative activities, which should be brought to the atten-
tion of the governing body. It is encouraging to note that the
Economic and Social Council has decided to discuss questions of
public administration in a separate item of the Council’s agenda.
This gives due recognition to the importance which public adminis-
tration deserves. Taking advantage of this opportunity United
Nations might come forward with bold imaginative plans for promot-
ing public administration developments in underdeveloped countries.

THE PROBLEM OF FINANCIAL CONTROL IN THE
BOMBAY STATE

(This paper embodies the conclusions of a Study Group
on “‘Procedure for granting financial sanctions to schemes
before incorporating them in the Budget and again before
actual implementation” which was set up by the Bombay
Regional Branch of the I.I.P.A. The Study Group consisted
of Shri J.D. Kapadia, Shri K.P. Mathrani, Shri V.L. Gid-
wani, Shri S.P. Mohite and Dr. N.R. Inamdar; its conclu-
sions were examined further by a Sub-Committee of the
Regional Branch consisting of Shri B. Venkatappiah, Shri
N.S. Pardasani and Shri V.D. Gangal).

It is proposed to consider here the present system of financial
control with special reference to the methods adopted in the
sanctioning of Government schemes at the State level. The different
problems of financial control and especially the aspects of rigidity
and delay have latterly attracted increasing attention on account of
the national urgency of implementing development plans. It is neces- -
sary for an understanding of the subject to examine closely the structure
and functioning of the Finance Department. Such an examination is
attempted here in the light of the practices and procedures adopted in
the Bombay State. The conclusions sought to be drawn may not,
therefore, be applicable in their entirety elsewhere. It is also realised
that many of the suggestions made here have to be worked out in greater
detail before they can be implemented.

THE FUNCTIONS OF THE FINANCE DEPARTMENT

The functions of the Finance Department are prescribed in the
Rules of Business framed under Article 166 of the Constitution which
empowers the Governor to make rules for the more convenient tran-
saction of the business of the State Government. In Bombay State
the functions of the Finance Department are laid down as follows :-

“11. (1) No Department shall without previous consul-
“tation with the Finance Department authorise any orders (other
than orders pursuant to any general delegation made by the
Finance Department) which—
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(a) either immediately or by their repercussion, will affect
the finances of the State, or which, in particular—

(i) involve any grant of land or assignment of revenue
or concession grant, lease or license of mineral or
forest rights or a right to water power or any ease-
ment or privilege in respect of such concession; or

(if) in any way involve any relinquishment of revenue;

(b) relate to the number or grading or cadre of posts or the
emoluments or other conditions of service or posts.

(2) No proposal which requires the previous consultation
of the Finance Department under sub-rule (1), but in which the
Finance Department has not concurred, may be proceeded with
unless decision to that effect has not been taken by the Council
(of Ministers).

(3) No reappropriation shall be made by any Department
other than the Finance Department, except in accordance with
such general delegation as the Finance Department may have
made.

(4) Except to the extent that power may have been delegat-
ed to the Departments under rules approved by the Finance
Department, every order of an administrative Department con-
veying a sanction to be enforced in audit shall be communicated
to the audit authorities by the Finance Department.

(5) Nothing in this rule shall be construed as authorising
any Department including the Finance Department, to make
reappropriations from one grant specified in the Appropriation
Act to another such grant.”

Thus every proposal involving expenditure has to be referred by
the administrative department concerned to the Finance Depart-
ment for financial sanction. The Accountant General will normally
not make any payments unless orders involving expenditure are shown
to have been issued in consultation with the Finance Department; and
for this purpose a stamp is required to be affixed and, in certain cases,
copies of orders sent to the Accountant General through the Finance
Department. It is the special concern of the Finance Department
to ensare that, on one hand, there is due regard for economy in expen-
diture, and on the other, due observance of equal treatment to different

classgs. of employees in the matter of remuneration and other service
conditions,
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PROCEDURE REGARDING FINANCIAL SANCTION

Although Heads of Departments have been given certain powers
for incurring contingent expenditure and creating temporary posts
within certain monetary limits laid down by the Finance Department,
there is at present little delegation of financial powers to the adminis-
trative departments of the Secretariat. In the result, almost all pro-
posals which involve financial implications are referred by the admi-
nistrative department of the Secretariat to the Finance Department,
with detailed justification. The manner in which references pertain-
ing to such proposals are made to the Finance Department depends on
whether the proposal constitutes a new service or is merely in pur-
suance of an existing scheme or service which had already been approv-
ed in consultation with the Finance Department. In the latter case,
the proposal can be referred to the Finance Department at any time
of the year and, if approved, is generally to be financed from within
the grants already sanctioned for that service in the budget. Where
the extra expenditure included cannot be so accommodated, it has to
be met by a supplementary demand, in case it cannot be met by re-
appropriation. Where a proposal constitutes a new service, it has to
be referred to the Finance Department within a specified time-limit
for scrutiny with a view to including it in the budget. In the old days,
when such proposals were comparatively few and simple, it was possi-
ble for the administrative departments to work out their full implica-
tions and present their propositions in the requisite detail and yet pro-
vide enough time for scrutiny by the Finance Department before inclu-
sion in the budget. With the growth of public expenditure, such
proposals are now submitted in fairly large numbers and sometimes
at too late a stage so that the practice has grown up of making
tentative provision in the budget subject to later scrutiny by the
Finance Department. This scrutiny is made after the passing of
the budget but before the issue of orders. Further in certain
other cases (especially large P.W.D. Works), the schemes cover two
or more distinct stages which it is seldom possible to work out in
advance. In such cases it is usual to obtain the concurrence of the
Finance Department for each successive stage as and when detailed
orders are required.

While the admitted object of all this procedure is to enable the
Finance Department to discharge its twofold function of effecting
economy and ensuring uniformity, it would be necessary to enquire in
detail as to how the system works in practice. This involves some
examination, first, of budget procedure, and then of the structure of
the Finance Department.

e i AT
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BUDGET PROCEDURE

The preparation of the Budget starts six months before the
commencement of the financial year. The Finance Department calls
for estimates of expenditure which are divided into :—

(1) Part I-A dealing with fixed pay and fixed allowances
for Gazetted and personal salaried officers;

(2) Part I-B dealing with estimates for other fixed charges,
viz. pay and allowances of establishment, contract con-
tingencies, etc.;

(3) Part II-A dealing with fluctuating charges such as
provision for temporary establishment, fluctuating con-
tingencies, etc.; and

(4) Part II-B dealing with new activities.

From September to November the Finance Department has to
go through a mass of material relating to Part [-A, Part [-B and Part
II-A of the Budget Estimates for the following year. These Estimates
are based on certain general principles and are disposed of by junior
officers. The volume of the work involved in this scrutiny is fairly
heavy. Until this work is completed, it is not possible to assess the
total bill on account of standing charges, i.e., for the maintenance of
existing activities. Side by side, however, proposals for new activi-
ties to be shown under Part II-B are also considered in the form of New
Items. Among New Items, a distinction is drawn between (a) Section
I New Items (consisting of entirely new proposals) and (b) Section
II New Items (consisting of works in progress and temporary schemes
sanctioned from time to time). The latter, i.e., Section I[ New Items
have to be accommodated within the outlay indicated to the depart-
ments before provision is admitted for the former, i.e., Section I New
Items. This distinction between Section I and Section Il New Items
is gradually getting blurred since, with a planned programme covering
successive five-year periods, it is often difficult to say whether a parti-
cular scheme is an entirely new one or is merely the later phase of an
activity earlier initiated.

For the reasons which are largely unavoidable, the administrative
departments are usually left guessing as to even thc approximate
amount likely to be available to them, eventually, for their new non-
Plan items. Irrespective of this, they usually prepare and forward to
th; Finance Department fairly numerous proposals, along with des-
criptions of the schemes, estimates of cost in such detail as may be
possible, justification for the expenditure and reasons for urgency. The
papers are shown unofficially to the Finance Department, its sugges-
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tions, if any, taken into account and modified schemes put forward for
consideration. New Items are supposed to reach the Finance Depart-
ment by the end of October at the latest; in practice, the New Items are
in many instances not ready even by the end of November and they
keep coming in as late as January. By the middle of December, the
Finance Department is in a position to make a provisional financial
forecast of the amount likely to be available for new activities on the
basis of existing revenues. Items like the additional taxes proposed to
be levied, the Central assistance likely to be received and the open
market loans proposed to be raised are known only at a later stage.
With the advent of the annual programmes of Plan an element of
programme budgeting has come into vogue since 1956-57. Sometime
in October, the Planning and Finance Departments work out a tenta-
tive allocation of resources available for the next year and indicate
to all departments the approximate amounts on revenue and capital
accounts likely to be placed at their disposal for their Plan schemes,
Within these allocations, the departments are required to distribute the
outlay on different schemes subject to the priorities indicated by the
Government or the Planning Commission. By the beginning of
January, the resources position for the next year is estimated in consul-
tation with the Government of India and the Planning Commission
so far as the Development Programme is concerned. The Budget is
presented to the State Legislature in February, and the necessary grants
passed by the Legislature by the end of March. Expenditure can then
be incurred on various items included in the Budget provided that,
where the details of a scheme have not been previously approved by the
Finance Department, they have to be referred to it for approval before
issue of orders.

If during the course of the financial year a proposal for which no
provision exists in the Budget is made by any department and approved
by the Finance Department, the expenditure is usually met by re-
appropriations and if this is not possible, by obtaining the sanction of
the Legislature by way of supplementary demands. In cases of excep-
tional urgency, the expenditure can be met by an advance from the
Contingency Fund provided sanction is obtained from the Expenditure
Priorities Committee which consists of the Finance Minister, Chief
Secretary and the Finance Secretary. The advance has to be recouped
later by a supplementary grant voted by the State Legislature. As the
amount available in the Contingency Fund is limited, this procedure is

erved for unforeseen demands of an urgent nature.
//anuduu OF THE FINANCE DEPARTMENT

The Finance Department consists of 30 Branches grouped as
follows under different Sections :—

L
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(1) Finance : There are 6 Branches concerned with scrutiny
of the various schemes (including Power Projects like Koyna, Kakar-
para) and of items of contingent expenditure.

(2) Budget : There are 4 Branches concerned with the work of
the Budget, Appropriation Accounts, Ways and Means and Central
Financial Assistance.

(3) Reorganisation : There are 2 Branches concerned with
assets and liabilities of the component parts of the new Bombay State,
posts and fixation of pay of allocated Government Servants.

(4) Services : There are 8 Branches dealing with creation
and continuance of posts, regulation of conditions of service like leave,
pension and Travelling Allowances.

(5) Vigilance : There are 2 Branches concerned with expedi-
tious settlement of audit objections, pension claims, budgetary
irregularities, etc.

(6) General : There are 5 Branches dealing with administra-
tion of Sales Tax, Company Law, Statutory Corporations, Treasuries
and Issue Sections and Small Savings.

(7) Insurance : There is 1 Branch dealing with the adminis-
tration of Insurance Fund.

(8) Establishment : There are 2 Branches dealing with the
establishment of the Finance Department as also of offices under its
administrative control such as Sales Tax, Bureau of Economics and

Statistics, Treasuries, etc.

Each Branch consists of a Superintendent, three or four Assis-
tants and two or more Clerks. Above the Superintendents are Assis-
tant Secretaries and Under Secretaries, and above them Deputy Secre-
taries. The Chart given opposite will serve to give a broad indication
of the distribution of work among the officers of the Finance Depart-
ment, including the Joint Secretaries and, finally, the Secretary. 7

s
.

DISPOSAL OF REFERENCES

The bulk of the references made to the Finance Department are
unofficial, in the sense that instead of writing a self-containcd letter to
the Finance Department all the relevant papers are shown to it. These
papers are returned to the administrative department concerned after
recording the views of the Finance Department. These references
can be divided into different categories, vi-., those relating to the sanc-
tioning of schemes, those dealing with service matters and those relating
to the subjects allotted to other sections in the Finance Department.
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CHART SHOWING DISTRIBUTION OF WORK AMONG FINANCE DEPARTMENT OFFICERS
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The first two categories are dealt with in the relevant Finance and
Services Branches according to the departments from which they come
to the Finance Department (with the exception that on the Service
side there are some specialised Branches which deal with general ques-
tions like pensions, travelling allowances and so on and these receive
references from all departments). Each Branch on the Finance side
has been allotted specific departments of the Secretariat. Thus, the
Revenue Department has been assigned to the Branch F-1 on the
Finance side and Branch S-3 on the service side. All unofficial refer-
snces coming from the Revenue Department will, therefore, go to
Branch F-1, if they relate to any of the subjects allotted to the Finance
Section and to S-3 , if they relate to any of the subjects allotted to the
Services Section. As regards the remaining references, they are
jealt with by the other appropriate Branches of the Finance Depart-
ment according to the subject-matter of the references, irrespective of
the department making the reference. Thus, a reference coming from
any department on a certain point in connection with the Appropria-
tion Accounts will be dealt with by Branch B-2. If the case involves
points pertaining to two or more sections in the Finance Depart-
ment, it travels through the respective Branches. Thus, a proposal
to create a library section in a certain Government college will
first be received in Branch F-2. That Branch will examine the
merits and the financial implications of the proposal. It will then
submit the papers through Branch S-2, S-6, S-7, etc. for examining
such parts of the proposal as pertain to staff, scales, allowances, etc,
and through Branch B with reference to the budget provision. The
cases travel through these Branches and also the respective sectional
officers in charge. There are no hard and fast rules as to which cases
should be submitted to higher officers. This is left to the discretion
of the junior officers. Some broad criteria, however, exist. For ins-
:ance, a proposal involving a material deviation from the provisions of
rules or considerable extra cost would normally be submitted to the
Deputy Secretary and even to the Joint Secretary or the Secretary.

On account of the procedure mentioned above, the disposal of
mportant and complicated cases is liable to be delayed. Sometimes
the delay is appreciable. Where the Finance Department does not
accept the proposal or agrees subject to modifications which are not
acceptable to the administrative department concerned, the papers are
generally sent back to it by the administrative department with addi-
tional information or justification. The case is at this stage generally
dealt with at the officer level in the Finance Department, though even
then, if detailed scrutiny is necessary, it may once more go through all
the stages mentioned-above.
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SOME GENERAL OBSERVATIONS

. During the last ten years there has ioni c
in the volumg and nature of the activities ux;t:ieecrlzaiens;)gynlSﬁt:ft‘:e1 thhange
ments, especially in the departments concerned with welfarovemci
devclppment. In particular, the level of capital expenditure o * con
truction yvqus pertaining to irrigation, power, roads and bm}}dc.ons-
pas multl.phed several times. There has therefore been asubstalrlxlt%:i
increase in the volume of work in all departments including the
.Fmance Department. There has not been a corresponding increase
in the staff pf these departments. Moreover, the increase in activit
and ex.pendl_ture has not been offset by any delegation of ﬁnancia){
authority, with the possible exception of community and local develop-
ment works. Further, as a result of too rapid promotions and other
reasons such as .fall in educational standards, the scrutiny of references
9xther in the administrative departments or in the Finance Department
is not as thorough as it used to be or as it ought to be in view of
the .lagge amounts of public money involved. Sometimes, even the
Prehmmary scrutiny applied in the administrative depat"tments is
u;adequafe owing partly to pressure of work and partly to lack of tech-
nical assistance in budgetary matters. As the strings of financial
control.are held tightly by the Finance Department, there is also a
perceptible te‘r‘ldency on the part of administrative departments to
anticipate a “treasury-cut” and inflate their expenditure proposals
accogd!qgly. Such a state of affairs can be improved only if ttﬁe res-
ponsibility for a proper formulation of proposals after examination of
the financial implications is placed on the concerned administ10 tio
department apd the Finance Department confines itself to itsrilu:;el
role of ensuring economy and uniformity within the plan allocati

for a particular scheme, P ocations

. It is also necessary that the Finance Dapa i

its traditional fpnctions to suit the compellingprer;ﬁlii:;se}r:?su ::if ;::Jr::;
development without detriment to its statutory duties as the watchdo
of the State. It was inevitable that the scope of scrutiny exercised bg
the anance Department should have diminished after the advent ojt!‘
Plalgung. A reference has already been made to the introduction of
the Annpa[ qun’j whereby the administrative departments are empo-
wered,.wnhm limits and subject to priorities, to distribute their total
albm@ons for the budget year among the various schemes pertaini
to their heads of development. In effect, the Finance Departmengt
lgas qsually to acoept the order of priority indicated to it and not "
tion it on financial grounds. Kt is also necessary to recognise tha%ute; .
traditional role of the Finance Department as the sole judge of th:
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relative urgency of different schemes can no longer be maintained in
implementing a Planned programme. In the formulation of that
programme for the five-year period as well as for each year, the
resources position and the general considerations of economy which
are the special concern of the Finance Department are already taken
into account. But once the magnitude of the programme is settled,
no rearrangement of priorities is allowed to be effected on what in
substance are financial grounds. This implied limitation on the tradi-
tional role of the Finance Department is inherent in Planning and has
now to be recognised as an undisputed fact. This, however does not
mean that the Finance Department should divest itself of responsibility
to suggest modifications of various items including reductions in the
amounts required for different schemes, on the basis of the criteria for
economy and uniformity usually applied by it. While the Finance Depart-
ment should not question the need for a particular scheme included
in the Development programme, it should not hesitate to examine
whether the measures adopted to attain the object of the scheme are
really the most economical. Unless this function is discharged ade-
quately, the limited resources available will not be utilised to the maxi-
mum advantage. The type of scrutiny which the Finance Department
is now called upon to carry out is, therefore, somewhat different from
what it was before the advent of Planning. In so far as activities
hitherto not undertaken by public bodies are being included in our
programmes, the Finance Departments has also to equip itself adequate-
ly to examine the financial implications of such schemes, review their
progress and suggest modifications from time to time in the interest

of economy.

Since a large proportion of activities in the Plan is not of the
usual administrative type it is also necessary that the Finance Depart-
ment should adopt a more constructive, as distinguished from a merely
critical, approach to the problem of finance than has been the case in
the past. It must be borne in mind that reduction in expenditure is
not always equivalent to the effecting of economy. Keeping down
expenditure may mean postponement of development or reduction
in quality or efficiency of work done, apart from other undesirable
social consequences such as unemployment and low wages. The
role of the Finance officer is at present usually restricted to accepting
or rejecting wholly or in part the proposals prepared by the adminis-
trative departments. It is very rarely that they offer alternative pro-
posals which are likely to result in increased expenditure though such
suggestions could be easily justified on a broader view of what would be
economical in the long run. The traditional approach is sometimes
defended on the principle of division of functions. It is felt that the
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best results would be achieved if the responsibility of putting up pro-
posals for additional expenditure is placed entirely on the adminis-
trative department and the Finance Department looks at the problems
only from the point of view of reducing expenditure. But. such an
approach deprives the officers in the Finance Department of oppor-
tunity of exercising initiative in the interest of economy in the long
run and encourage a spirit of bargaining between the administrative
departments and the Finance Department.

The Finance Department does not have also the necessary expert
regarding the working of different types of schemes which come up for
scrutiny. It would, therefore, be necessary to arrange for a systema-
tic exchange of officers at different levels between the Finance Depart-
ment and the administrative departments if the Finance officers are to
perform their role with efficiency and responsiveness. This interchange
is also called for from the point of view of the administrative depart-
ments who will thereby get officers with financial experience to assist
in their work. With a view to enable the Finance Department to
discharge its changed role in a more effective fashion, some changes in
procedure and structure are suggested in what follows.

NEED FOR DELEGATION

_ As stated earlier, the financial powers delegated to the adminis-
trative departments are so limited that even the smallest proposal in-
volving expenditure has to be referred to the Finance Department
This worked well when the Secretariat was a relatively small organisa:
tion and the number of proposals to be referred to the Finance Depart-
ment was limited. Today, this complete lack of delegation of financial
powers to administrative departments cannot be justified and is a source
of irritation and delay. The extent to which delegation can be made
has, of course, to be worked out with care and deliberation. At the
same time there is no doubt that delegation of financial powers to the
administrative departments on a more liberal scale will be of consider-
able help. For instance, power to sanction non-gazetted posts and to
incur contingent expenditure in connection with the approved schemes
can safely be delegated to the administrative departments subject to
certain monetary ceilings to be prescribed for the purpose and further
subject to necessary safeguards, e.g., adherence to the prescribed stan-
dard of pay scales and allowances and to the other general rules and
regulations laid down by Finance Department, availability of budget
provision, etc. Under these arrangements the departments will have to
seek the concurrence of Finance Department only in cases where the
rules are proposed to be relaxed. The departments can also be given
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full powers of reappropriation of funds as between two minor heads
under the same major head without consulting the Finance Depart-
ment provided both the minor heads affected are under the control
of the same department. Incidentally, the present Financial Publica-
tion No. VII which specifies the several financial powers delegated to
various officers, has been compiled on the basis of the content of the
power as the main category, i.e., it specifies the powers in one column
of the statement and the various officers who enjoy them in another.
It is thus somewhat difficult to find out from this manual the various
powers enjoyed by a particular category of officers. If the publica-
tion is revised or another publication issued to show the categories of
officers in the principal column, this is likely to prove more useful.
In order to ensure that the delegated authority is exercised with res-
ponsibility, such delegation could be made on condition that all sanc-
tions of the posts by the administrative department are approved by the
Secretary of the Department. As this delegation will be subject also
to the Budget provision which is determined from year to year in the
light of Plan allocation, the administrative department will ordinarily
have an adequate incentive for avoiding wasteful expenditure.

INTERNAL ACCOUNTS OFFICERS

In order to facilitate the exercise of delegated powers all major
departments of the Secretariat and offices of some of the Heads of
Departments should have an Internal Accounts Officer either separately
or jointly with another department. These officers should have ade-
quate experience in budget and accounts matters as well as knowledge
of the various financial rules. They should be required to undergo a
course of training either in the Finance Department or in the Account-
ant General’s office, but such a training can be dispensed with if they
have previous experience of the working in either of these two offices.
They should be under the administrative control of and be responsible
to the Heads of the Departments to which they have been appointed.
It should be the duty of these officers to apply the same type of financial
scrutiny as the Finance Department adopts so that before the proposals
go to the Finance Department their financial implications are fully
examined. According to the general procedure of budgeting followed
at present the officers of the Finance Department have to go through a
mass of material relating to Part I-A, Part I-B and Part II-A of the
Buglget Estimates for the following year. The volume of work involv-
ed is so h§avy that the time of these officers is taken up entirely in -this
comparatively routine type of work. This work also can, without
possible loss of accuracy, be left to the administrative departments
provided certain principles underlying the preparation of Budget
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Estimates are laid down clearly for the purpose of guidance and the

"departments are given the assistance of Internal Accounts Officers,

The administrative departments also have on occasion to make refer-
ences to the Finance Department for purposes of ascertaining whether
funds are available under certain budget provisions. Such references
can be avoided if each administrative department is asked to maintain
a “Source Book” for the purpose of accommodating its expenditure
within the sanctioned amount. This work can also be conveniently
entrusted to the Internal Accounts officer. During the last few years,
the importance of Central assistance for financing the Development
programme of the States has increased rapidly. There are a number
of schemes for which Central loans and grants are available provided
the schemes are prepared on certain lines approved by the Govern-
ment of India. This pattern of Central assistance calls for a detailed
and continuous scrutiny at the departmental level, if the claims for the
amounts due to the State Government are to be made properly and in
time. The need for an Internal Accounts Officer to attend to this work
is also evident. With more experience it should be possible to delegate
larger powers and upgrade the status of the Internal Accounts Officer
so that references to the Finance Department are kept to the minimum
necessary for the efficient discharge of its statutory duties.

BUDGET CALENDAR

With regard to budgetary procedure, we have already noted the
great rush with which New Items have to be scrutinised in the Finance
Department, the period effectively available being about two months.
Moreover, the administrative departments also keep on sending such
items until late in the year when the Budget is about to be finalised. As
a result, there is no detailed scrutiny of such proposals and the items
which are included in the Budget have again to be examined in detail,
resulting in duplication and delay. Instead of calling upon the admi-
nistrative departments to submit New Items by a particular month, it
is suggested that they should be encouraged to formulate and submit
new schemes throughout the year. In that case, departments will have
enough time to prepare detailed schemes and the Finance Department
will also be in a position to exercise proper scrutiny. The other point
is that only New Items received and scrutinised in detail by a particular
date might be admitted. As the dates for submitting Budget Estimates,
New Items, etc., are prescribed in the Budget Calendar and notified to
the departments and controlling officers in advance, it would no doubt
be an ideal solution if detailed scrutiny of New Items is completed be-
fore these dates, so that the final iniclusion of these items in the Budget is
made by Government with full knowledge of their financial implications
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and the administrative departments can implement the schemes
immediately after the Budget is passed. It is, however, doubtful
whether in the present circumstances, this ideal can be fully attained.
It is therefore suggested that New Items which are sent in late and are
not scrutinised in detail before inclusion in the Budgetshould be sent to
the Finance Department for detailed scrutiny which should be comp-
leted during the months of January to March, so that draft orders
for sanctioning schemes are kept ready before the beginning of April.
This procedure will avoid the delays which occur at present on account
of scrutiny being carried out after commencement of the financial
year for which the schemes have to be approved. [t could be further
ensured that all preliminaries in respect of new works proposed to be
undertaken in the ensuing year e.g., administrative approval, technical
sanction, preparation of plans and estimates, acquisition of sites, etc.
are duly completed before the close of the year which is current. Simi-
larly, the administrative departments should also see that, as a rule,
orders regarding executive sanctions to the new schemes and distribu-
tion of grants to various regional officers are issued immediately after
the passing of the Budget.

BUDGETARY CLASSIFICATION

It may be argued that since Section II New Items represent conti-
nuing schemes or works in progress and have already been accepted
by the Legislature, though on a provisional or temporary basis, it is
not necessary to have them examined by the Finance Department prior
to their inclusion in the following year’s Budget and that they can
therefore, be included in the Budget straightaway. This would not,
however, be desirable as the approval accorded to them by the Legis-
lature is of limited character in so far as most of these schemes are
sanctioned for a specific period (mostly one year) in the first instance.
It is, therefore, necessary to scrutinise these schemes with a view to
ascertaining whether they have actually been started, and if so, whether
the progress made justifies their continuance and also whether having
regard to the financial forecast for the following year the outlays on
such schemes should not be modified. It is for this reason that
Section II New Items are placed before the Council of Ministers. With
the increase in the volume of work, it has become more difficult to scru-
tinise all Section II New Items with the result that many of them are
almost automatically included in the Budget and the detailed descrip-
tions prepared by the administrative departments serve no practical
purpose. It is therefore suggested that while the practice of forwarding
Section IT New Items to the Finance Department be continued, the
labour involved in preparing elaborate details could be avoided.
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Where schemes have already started and are merely required to be
continued without any significant expansion or change, the provision
required therefor can be straightaway included in the Budget. Where,
however, schemes have been sanctioned on an experimental basis or
large works are in progress or lump-sum grants are provided, the need
for a more critical examination would continue.

REORGANISATION OF THE FINANCE DEPARTMENT

We have already noted that the present structure of the Finance ’v,
Department is not conducive to a quick and co-ordinated appraisal
of the schemes submitted by the administrative departments. The
delegation of financial powers and the appointment of Internal Accounts
Officers proposed above would reduce the number of references to the
Finance Department and also improve the form in which proposals are
presented to that Department. For effecting further improvement,
it would be desirable to rearrange the distribution of work among the
branches of the Finance Department in such 2 manner that all referen-
ces pertaining to a particular department of the Secretariat are received
and dealt with in one single branch of that department irrespective
of the subject-matter of those references. For this purpose the branches
in the Finance Department can be divided into Specialised and
General Branches. The Specialised Branches (such as those dealing
with the Budget, Ways and Means, Appropriation Accounts, Treasuries,
Small Savings or Amendments to the Bombay Civil Service Rules)
can continue to remain as separate branches dealing with references
from all departments. But the General Branches dealing with finan-
cial sanctions and services will have to be rearranged on the basis
of references from particular departments. In so far as references
from one department are too many to be dealt with in one branch the
necessary co-ordination could be secured by putting two or more
branches under the same officer. One advantage of this rearrangement
of branches would be that the administrative departments would have
no difficulty in locating their cases and in getting them disposed of by
the Finance Department staff. This would also facilitate the settling
of differences of opinion between the administrative departments
and the Finance Department by personal discussion at the officer
level. Another important advantage of this arrangement would be
that the Deputy Secretaries of the Finance Department would be
fully conversant with the activities of one or more administrative
departments and could generally assume the role of Financial Advisers
for such departments. It is possible that, as more and more officers
of the Finance Department function in this way, they along with their
staff could be physically located in the administrative departments
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themselves, although they would continue to function as an integral
part of the Finance Department and under the direct control of the
Finance Secretary. This, in course of time, would result in the Finance
Department having officers who would be intimately acquainted with

the activities of particular departments and who, therefore, would be:

in a positiop to discharge their functions with a greater understanding
of the requirements of the various departments.

PUBLIC ADMINISTRATION IN NEPAL
Ram Chand Malhotra

THE traditions of an organised system of public administration in_
Nepal are more than a century old. The formal framework of the

‘system was laid down and the “Ains” and “Sawals” (Acts and Regu-

lations) were formulated and codified a century ago by Jang Bahadur
Rana, the first Rana Prime Minister of Nepal. During the next one
hundred and four years of the Rana regime, though the number of
Government departments varied from time to time and the “Ains”
and “Sawals” were modified and expanded in scope, the basic struc-
ture of Nepal’s public administration changed but little.

THE RANA REGIME

During the hundred and four years (Sept. 1846-Feb. 1951) of
the Rana regime, though the Prime Minister ruled the country in the
name of the King, he ruled supreme. Prime Ministership was made per-
petually hereditary in the Rana family, and the Prime Minister and his
successors were granted virtually dictatorial powers by the ‘Sanads’
of 1846 and 1856, which Jang Bahadur Rana was able to exrtract from
the then reigning monarch.

The Prime Minister was “thereby given the powers of life and
death and punishment, of appointing and dismissing all Government
servants, of declaring war, concluding peace and signing treaties with
all foreign powers including the British, the Tibetans, and the Chinese,
and finally, he was given the authority to make new laws and repeal
old ones, civil, criminal, or military.”* The Prime Minister, in short,
combined in himself, in practice, the functions of the Chief Executive
or the Head of the Government, the legislature and the highest court
of appeal in the country, and thereby used the absolute powers which
normally belonged to the King?.

A Rana Prime Minister was succeeded by the next eldest member
in the Rana family. The Prime Minister also held the title of the
“Supreme Commander-in-chief””. Next in hierarchy to the Prime
Minister were the Commander-in-Chief and four Senior Command-
ing Generals who were also respectively next in the line of succession to

[ ——
1. Fercivel ‘l;andﬁn» xmol‘.nl‘}é ondon. Constable & Co. Ltd., 1928, p. 147.
2. The King’s role wa . similar to the role of the Japanese E;

during the Tokugawa period in Japanese history. - p mperor
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the Prime Ministership. The lines of succession as well as the adminis-
trative hierarchy tended to coincide with each other, strictly on the basis
of seniority. This principle of seniority permeated even the lower
levels of administration. Promotions in the lower and middle grades
were made on a system of “Roll Promotion” which was almost a
“Roll of succession” within the office.

The Commander-in-Chief, who also functioned as “Mukhtiar”
or Deputy, and in later years held the formal titles of “Commander-in-
Chief” and “Minister” looked after all affairs of civil administration.
The four Senior Commanding Generals designated after the four
directions of Kathmandu functioned really as Heads of the larger
departments that were assigned to them. Below the Senior Com-
manding Generals in rank, but directly responsible to the Prime
Minister through the C-in-C in the administrative hierarchy, were
other Heads of Departments, known as Directors-General. They were
also members of the Rana family and also invariably held military
ranks. Thus, during the Rana regime, civil and military administra-
tions were not only closely inter-related but even merged into one at
the higher levels of the hierarchy.

CABINET GOVERNMENT

With the advent of the Cabinet form of Government in early
1951 and with the blessings and wise guidance of the progressive-mind-
ed late King Tribhuvan Vir Vikram Shah Deva, a change in the admi-
nistrative system also became necessary. The “Interim Government
of Nepal Act” promulgated on the 18th February, 1951 provides for a
democratic form of Government for the country with a Council of
Ministers as the Heads of H.M.’s Government3. The Prime Minister
is at the head of the Council which is collectively responsible to His
Majesty the King. The Prime Minister as well as the Ministers are
appointed by His Majesty the King and hold office at His Majesty’s
pleasure. The Act is to remain in force until such time as an elected
Government shall be formed under a new Constitution.

The Act popularly known as the *‘Interim Constitution™ visua-
lises a parliamentary form of demecratic government providing for
the effective delegation of powers from the King of the Ministers who
are to aid and advise His Majesty the King.

The first measure of administrative reform introduced under the
new set-up was the establishment of a Central Secretariat and the

3. Thg designation **Nepal Sarkar”* or the Government of Nepal has been officially
changed to **Shree Panch ko Sarkar™ or His Majesty’s Government, with effect from the
beginning of the current Vikrami year 2015 (April 13, 1958).
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various “Ministries” therein. New and higher cadres of the Civil
Service were created, and appointments made to them. The old
scales of pay were revised and upgraded two to five-fold. The number
of Ministries has varied with different governements during the last
six years and has ranged from nine to fourteen. At present, the
number of “Ministries” *, as reorganised by His Majesty King Mahendra
more than two years ago on a rational basis, is nine as given below :°
(1) Ministry of Home Affairs, (2) Ministry of Foreign Affairs, (3)
Ministry of Defence, (4) Ministry of Finance and Land Revenue,
(5) Ministry of Food, Agriculture, Irrigation and Forests, (6) Ministry
of Commerce and Industry, (7) Ministry of Health, Education and
Local Self-Government, (8) Ministry of Public Works, Transport and
Communications, and (9) Ministry of Law and Parliamentary Affairs.

The permanent head of each Ministry is a Secretary, who is a
civil servant, and under him are Deputy Secretaries, Assistant Secre-
taries, gazetted (class III) officers, non-gazetted officers, and senior
and junior clerical staff, all drawn from the Civil Services. To
co-ordinate the functions of all the Ministries in the Central Secretariat
there is a Chief Secretary to H.M.’s Government, who also functions
as Secretary to the Council of Ministers.

The permanent civil service staff of each ‘Ministry’ is responsible
to the Minister-in-charge and advises him on matters of policy
and also in the administration of plans and programmes in the Minis-
try’s particular sphere of responsibility. The actual execution of pro-
grammes and activities, however, is left to the executive Departments
which are also organised on a functional basis and are responsible to
the respective Ministries. The number of such executive and techni-
cal Departments, as at present constituted, is twenty-nine, namely, the
Departments of : (1) Publicity, (2) Radio Nepal, (3) Hospitality,
(4) Customs Commissioner, (5) H.M.’s Mint, (6) Accountant Gene-
ral’s Office, (7) Terai Land Revenue, (8) Hills Land Revenue, (9)
Survey, (10) Agriculture, (11) Irrigation, (12) Forests, (13) Food,
(14) Village Development, (15) Rapti Dun Development Adminis-
tration, (16) Co-operative, (17) Industries, (18) Cottage Industries,
(19) Civil Supplies and Central Purchase, (20) Mines, (21) Education,
(22) Health Services, (23) Nepal Museum, (24) Archaeology, (25)
Panchayats, (26) Communications, (27) Public Works, (28) Electri-
city and Ropeway, and (29) Civil Aviation, Railway, and Road Trans-
port. Besides these, there are also the Army Headquarters with the

4. These are officially known as Secretariat Departments during the periods whe
there is no Cabinet, i.e., when there is ‘direct rule’ by His Majesty the King,pe n

5. “His Majesty's Government (Allocation of Business) Rules, 2015", Nepal
Gazette, September 22, 1958,
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Commander-in-Chief at its head and the Police Department under the
Inspector-General of Police.

At the head of the executive Departments are Directors, one or
more Assistant Directors, and technical and other officers of “gazetted”
and “non-gazetted” ranks. Though all Departments have their head-
quarters in Kathmandu, most of them have their branch or field offices
in almost every District, and it is through their branches or district
offices that they administer and execute their activities throughout the
country.

Thus, below the level of the Council of Ministers, three levels of
central administration may be identified in Nepal :

(1) The Central Secretariat or the level of the “Ministries”
(Secretariat Departments) which formulate policies and
plans and advise their respective Ministers.®

(2) Executive Departments, which co-ordinate the preparation
and execution of programmes and projects in their respect-
ive areas of responsibility, throughout the country.

(3) Departmental field or branch offices, which execute activi-
ties and programmes in their local areas under the direction
of their respective Departments.

Besides these levels of central administration, co-ordination
of the Central Government’s programmes and activities and collection
of revenues in the Districts is done through the Bada Hakim’s offices
and ‘Mal Addas’ in the District Headquarters.

DISTRICT ADMINISTRATION

The country, for administrative purposes, has been divided into
32 Districts, each with its headquarters wherein is located an office
of the Bada Hakim or the District Administrator, often times called
“Governor”. The Districts are classified into “A”, “B”, and “C”
classes and the total number of Districts in each class is as follows :

Class Number of Districts
A 7
B 9
C 16
ToraL 327

6. His Majesty the King during ‘direct rule’ by the Kin
7. Class “A” Districts ; *

“East” (from Kathmandu)—in the Hills (1) Dhankuta,
in Terai (2) Birganj  (3) Mahottari
(4) Saptari, (5) Biratnagar.
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Broadly, the District headquarters in the Terai, mostly Class “A”
and “B” Districts, are known as “Goswaras’, i.e., the District Head-
quarters in the Hills, mostly Class “C” Districts, as ‘Gaundas’, ‘Garhis’
and ‘Chhoti Gaundas’. The Valley of Kathmandu is administered
by a Valley Commissioner and three Magistrates. The latter perform
similar functions as a Bada Hakim in a district in the three cities of
the Valley, namely : (1) Kathmandu (or Kantipur), (2) Patan (or
Lalitpur), and (3) Bhatgaun (or Bhaktapur). \ :

The Bada Hakims function as representatives of the central
administration in their respective districts, and as .such, act as represen-
tatives of the various Ministries and their executive Departments. An
important function of a Bada Hakim, therefore, is to coordinate the
various activities of the central Departments in his District and wor"k
for an all-round development of the District. A Bada Hakim’s tra.dx-
tional functions have been maintenance of law .and prder, collection
of land revenue and other revenues, and administration of such pro-
grammes and activities for which the respective central Depart-
ments may not have any organized machinery such as a branch or field

office in the Districts.

“West” we .. inthe Hills (1) Palpa,
¢ in Terai  (2) Palhi Majha Khand.

Total Class “A” Districts: 7

Class “B’® Districts :
“East” o in the Hills (1) East No. 1, (2) Ilam
inTerai (2)Jhapa
in the Hills (3) West No. 1 (2) West No. 3
(3) Doti
(4) Sivaraj Taulihawa
(5) Banke Bardia
(6) Kailali Kanchanpur

Total Class “B” Districts: 9

Class “C” Districts :
“East” we .. inthe Hills (1) East No. 2 %2) East No. 3
(3) East No. 4 (4) Chisapani
Garhi (5) Udayapur Garhi
“West” in the Hills (1) West No. 2 (2) West No. 1
23) Baglung  (4) Gulmi
5) Salyan (6) Piuthan
(N Dailekh  (8) Dadel Dhuta
. - (9) Jumla  (10) Baitadi
in Terai (11) Dang Deukhuri

Total Class ““C’* Districts: 16
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Besides the ‘Garhi’ or ‘Gaunda’ or ‘Goswara® (Bada Hakim’s
Headquarters) in a district, there are a “Mal Adda” (Revenue Office)
and ‘Amini’ or ‘Adalat’ (District Court). The actual collection of land
revenue and other revenues and their safe custody etc. are the respon-
sibility of the ‘Mal Addas’ which report to a central Land Revenue
Office and the Revenue Division of the Finance Ministry of the Central
Government through the Bada Hakim’s office. Other departmental
field or branch offices in a district also normally report to their head
dffices (i.e., Departmental headquarters) through their respective Bada
Hakims.

Lately there has been a growing tendency on the part of the
Central Departments to set up their own regional headquarters in the
Districts and bring their field or district offices directly under the control
>f their regional offices and restrict the Bada Hakim’s authority over
heir field offices only to “‘general supervision”.

LOCAL SELF-GOVERNMENT

The second level of Government in Nepal is at the local level
organised as ‘Gaon’ or ‘Nagar’ Panchayats. The first ‘Gaon Panchayat
Act, and Panchayat Court Act and the District Court Act were pro-
mulgated during the Rana regime in the Vikrami years 2006 and 2007
(1949 and 1950) and the Gaon Panchayat Act and the Panchayat Court
Act were replaced by the Act of 2013 (1956). A ““Nagar Palika Act”” was
also promulgated in 2012 (1955). The Panchayat Goswara or the De-
partment of panchayats, whose responsibility it is to constitute new
panchayats as prescribed in the two Acts and to supervise and guide
all panchayats after their formation, is at present undergoing a major
reorganisation. The Department is supervised by the Division of
Local Self-Government (formerly a full-fledged Ministry) in the Minis-
try of Education, Health, and Local Self-Government.

ADMINISTRATIVE REORGANISATION

As already indicated, reorganization in the old administrative
machinery of H.M.’s Government became imperative with the change
in the form of the Government in 1951. The change was so sudden
and unexpected and Nepal’s administrative resources so meagre to
meet the new situation that assistance of a few senior civil servants was
requested from the Government of India. Consequently, three Indian
Advisers, drawn from the Indian Civil Service, were loaned by the
Govcrqment of India to Nepal. They assisted the Government of
Nepal in the early days of transition in preparing Nepal’s first Budget
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for the fiscal year 1951-52, and in drafting the basic laws such as the
“Interim Government of Nepal Act, 2007” (1951).

In July 1952, the Government of India sent at the request of
H.M.s Government a Commission, popularly known as the. ‘Buch
Committee’, under the chairmanship of Late Mr. N.M. Buch, I.C.S.,
Joint Secretary to the Government of India, to make an appraisal of
Nepalese administration and making recommendations to H. M.’s
Government of Nepal for a comprehensive reorganisation of its admi- .
nistrative structure. The Buch Committee’s report was accepted in
principle by H.M.’s Government of Nepal in 1953, and several of its
recommendations were adopted. The Buch Committee’s recom-
mendations, as accepted and implemented by H.M.’s Government,
related mainly to the number of Ministries, their internal organisation,
and the allocation of Government business among them.

The first indigenous effort to reorganise the administration in
a systematic and comprehensive or on an “all-fronts” manner was
made by HM.’s Government in July 1956, when a high-level Admi-
nistrative Reorganization Planning Commission (ARPC) was appoint-
ed by the Government with the Prime Minister as the Chairman. The -
membership of the Commission is composed wholly of senior civil
servants and primarily of the Secretaries to the Government. Besides
the Secretaries, three members were nominated on the basis of their
individual aptitudes. Two of these are young officers trained in pub-, -
lic administration abroad. : '

The Commission formulated its own terms of reference covering
broad aspects of public administration in Nepal and outlined its pro-
gramme of work and priorities. The Commission received consider- -
able support from its first chairman, Hon’ble Tanka Prasad Acharya,
and was able to do considerable amount of business in its first year of
existence. The Commission drafted Nepal’s first Civil Service Act and
Civil Service Regulations under the Act, and these were promulgated
in August 1956 and November 1956 respectively. One of the earliest
recommendations of the Commission was for the establishment of an
O & M Office, which was created in July 1956 and located in the
Ministry of Finance®. The Commission also approved the adoption
of a Secretariat Manual prepared by a few senior civil servants on their
own initiative. Programmes for training senior and junior civil
servants in public administration were also recommended by the Com-
mission. The detailed plans for the setting up of an Institute of Pub-
lic Administration and a Clerical Training Centre have been approved

by - the Government. Seminars on various aspects of public

8. O & M Office has beon transferred to Home Ministry w.e.f. September 18,1958,
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administration with special reference to Nepal have been already start:
ed with the assistance of U.N. experts under the auspices of the Insti:
tute of Public Administration which was formally declared open by Hit
Majesty the King on February 18, 1958, Nepal’s National Day.

The Civil Service Act, 2013, visualises the constitution of a Nepa.
Administrative Service (NAS) and several other services on a functional
basis. Rules for the constitution of the NAS, also drafted by the
ARPC, lay down, in detail, a procedure for preparing a list of eligible
candidates in order of seniority to be determined by both meri
and length of service, ‘weighted’al most equally. Interviews of all the
civil servants of ‘gazetted’ rank were completed almost a year agc
by the two Boards as provided for in the Rulesf or the Constitution
of the NAS, and information regarding their academic qualifications
length of service etc. called for by the Boards on prescribed forms
The results, however, are awaited.

With the announcement of the results, the Nepal Administrative
Service and the Nepal Foreign Service would be constituted. Then the
formation of the remaining services, mainly technical, such as the Nepa
Education Service, Nepal Health Service, Nepal Forest Service, Roya
Palace Service, etc., will be taken up. Upon the constitution of al
these services, the new pay scales as recommended by the ARPC and
already approved by the Government, will also come into force. Witt
these measures a framework for public personnel management ir
Nepal would be laid on a sound footing.

The Commission has already prepared its recommendtions wit}
regard to the structure of the administrative machinery both at th
Centre and in the Districts. A plan for districts reorganisation pre.
pared by the Commission has already been accepted in principle by the
Government. Details of its working have also been more or les:
completed, and a Manual for Bada Hakims (District Governors) alsc
prepared. The Commission has yet to finish its work in the impor
tant field of financial management. A few reforms in budget pre
paration were initiated by the O & M Office in cooperation with th
Division of Budget and Expenditure of the Finance Ministry two year
ago. But the tasks of working out as well as implementing the detail
of a satisfactory budget, accounting and audit procedure still remai
to be finalised. Also all necessary forms and manuals will have
be prepared. Considerable improvements, it is felt, will be required i
both the organization and procedures of financial management in Hi
Majesty’s Government of Nepal.

The ARPC would appear from its composition to be more o
less a permanent body, especially in view of its special advantages as :
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high-level body within the Government. The Commission could use-
fully provide a permanent forum for the Secretaries to His Majesty’s
Government to discuss common administrative problems, with a view
to finding their solutions and improving all levels of adminis-
tration as a whole. Its potentialities are great, though obviously the
effectiveness of the Commission would largely depend on the support
that it would receive from the Prime Minister in particular and the
Government as a whole. The original conception, however, was that
the Commission would make recommendations for laying the basic
framework for sound public administration in Nepal, and after the
spadework would have been done and the foundations laid and its
job completed, the task of initiating and carrying on the process
of “continuous reorganisation” would be taken over by the O & M

Office.

RECENT DEVELOPMENTS

The period since the end of the Rana regime has been a period
of several political experiments at the level of the Government. As
corollaries to the political formulas, there have also been some adminis-
trative experiments. Thus King Mahendra’s Royal Proclamation of
July 26, 1957, which installed Dr. K. I. Singh’s Cabinet in power,
visualised the creation of three high-level agencies to advise and assist
the Government. These agencies, namely the Rashtra Parishad
(State Council), Karya Shighra Karak Samiti (Work Expediting Com-
mittee), and the Yojana Mandal (Planning Council) have since then
been created under specific Acts.

The Rashtra Parishad has been constituted under the “Rashtra
Parishad Ain, 2014” which came into force with immediate effect on
November 11, 1957, with the objective of advising His Majesty the
King on such matters as may be referred to it by His Majesty. The
Parishad may also take initiative in tendering its opinion to His Majesty
on any matter which may have bearing upon the country’s peace and
prosperity, defence, and administration. According to the Act the
Parishad shall be composed of a Chairman with membership up to six
members. Its members shall be appointed by the Red Seal of His
Majesty the King, and serve at the pleasure of His Majesty, normally
for a term of five years. The Prime Minister and the Chief Justice
shall serve as ex-officio members on the Parishad.

As constituted at present the Rashtra Parishad has His Royal
Highness the Third Prince Vasundhara Vir Vikram Shah Deva as its
Honorary Chairman and threc members. The members of the Pari-
shad have been given the status and privileges of the Ministers of the
Cabinet. The Rashtra Parishad has a secretariat of its own, with a

N



460 Ram Chand Malhotra

civil servant as its permanent secretary who has the same status as a
Secretary to His Majesty’s Government.

Karya Shighra Karak Samiti (Work Expediting Committee) has
been formed under the “Karya Shighra Karak Samiti Ain, 2014 with
five members, one of whom serves as its Chairman. Its members are
nominated by His Majesty the King, and are required to serve at his
pleasure, normally for a term of three years. The members of the
Committee have been given the status and salary equivalent to the
Secretary to H.M.’s Government.

The Samiti’s duties and powers as laid down in the Act, are to
see that Government’s decisions and sanctions are carried out appro-
priately and without delay, to expedite matters of public interest, to
make recommendations to the Government on how to expedite the
execution of Government’s programmes, and to assist the various
Secretariats in the Royal Palace in matters wherein the Samiti’s
opinion may be asked for. The Samiti has been given the authority
to correspond directly with all Government offices, and it has been
made obligatory upon all civil servants to render all assistance and co-
operation to the Samiti. The Samiti may recommend to the Govern-
ment to take necessary disciplinary action against any Government
servant who may be found to be neglecting his responsibility or who
may be found responsible for unnecessary delay in the disposal of his
work. The Samiti may make its own rules of procedure which when
approved by the Government shall have the effect of law. The Samiti
is required to submit quarterly reports of its activities to H.M. the
King and to the Prime Minister.

ADMINISTRATION OF THE FIVE YEAR PLAN

The Yojana Mandal or the Planning Council, with the objectives
of () formulating development plans for raising the standard of living
of the people and for making the country self-sufficient, (i) implement-
ing the development plans, and (iii) tendering appropriate advice to the
Government on all matters relating to development, was constituted on
January 3, 1958, under the “Yojana Mandal Ain, 2014” with H.R.H.
the Second Prince Himalaya Bir Bikram Shah Deva as its Honorary
Chairman, the ex-Commander-in-Chief and former Minister of State
for Planning and Development, General Kiran Shum Sher, as its Vice-

. Chairman, and four members. The four members are all drawn from
the permanent Civil Service and have been since then given the status
equivalent to the Chief Secretary to His Majesty’s Government. One
of the members also acts as the Secretary to the Mandal. The members
of the Mandal will hold office at His Majesty’s pleasure normally for a

i
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peqod of five years. The Yojana Mandal will dissolve itself after a
pcnoq of five years, though His Majesty the King may dissolve it eatlier
also, if he deems it necessary. The major task of the Mandal thus
appears to be the implementation of the Five Year Plan, a draft
which was published in September 1956 and which was recentl)" approv-
ed in its original form by His Majesty the King’s Government. The
Manfial has been given special powers under the Act. Thus in matters
relatlpg to the implementation of development plans the Mandal may
exercise all punitive powers that rest with the Government over all
ranks of the Civil Services. The Government may also make special
arrangements for the accounting and audit of development expen-
diture, apd amend or repeal the existing law relating to the accounting
al_ld audit of Governmental expenditure. The Mandal shall also have
direct access to all Government offices and papers relating to develop-
ment work, and shall receive from them periodic reports on the pro-
gress of development projects.

. The Yojana Mandal has formed twenty Committees on various
sgbjcct.s pertaining to development, including a Committee on Admi-
nistration. Each Committee has two or more members of the Mandal
the Secretary of.the Ministry concerned, and the head or other oﬁicer;
of- the appropriate .executive Department. The Administration Com-
mittee has the phalrman, the Vice-Chairman, the member-secretary
and another senior member of the Yojana Mandal, the Chief Secretary

. to His Majesty’s Government, the Home Secretary, the Law Secretary,

the Deputy Secretary in-charge of the O & M Office, and -
tary of the A.R.P.C,, as its members. The Committee has n;ltlieite:iz-
ed the scope of its deliberations to the administration of the Five Year
Plan of development projects only, but very appropriately and for the
reason that the administration of the total Government is inextricably
tied with the administration of the Five Year Plan, has taken up the
work of .total administrative reform from the point where the ARPC
had left it after the dissolution of Dr. K.I. Singh’s Cabinet on October
15, 1957. The Committee has been doing considerable work in draw-

-ing up a fairly simple and yet co-ordinated and an effective budget

accounting and audit procedure for adoption throughout the Govern-
ment. The recommendations of the Administration Committee, as
of all other committees of the Yojane Mandal, embodied in the fort;x of
reports, are submitted to the Mandal which, after its own delibera.
tions, submits its decisions to His Majesty’s Government for approval
for implementation.

DEVELOPMENT BOARDS .

~ Most of the country’s administrative regulations particula
those relating to the auditing of government accounts, inlrl)erited frgi
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the Rana days, have been felt as a serious handicap in the way of smooth,
efficient and expeditious administration, particularly in field of deve-
lopment work. There has also been recently a growing anxiety to keep
administrative litigation as much out of the courts as possible. These
motives find expression in the Development Boards Act, 2013, as
amended twice in 2013 and 2014, as also in the system of Co-operative
Services (Joint Funds) and Co-Directorship that was introduced in
1954 to administer Joint Nepal-U.S. Programme and Projects. Under
the latter system the funds provided by the U.S. Government in the
form of aid for specific programmes or projects and the counterpast
funds provided by H.M.’s Government and stipulated in specific pro-
gramme or project agreements were put in the form of a Joint Account
in a bank to be drawn upon jointly by a Nepalese official and his Ame-
rican counterpart designated as Co-Directors. The two Co-Directors
were given wide authority regarding the disposal of the funds in the
manner they decide between themselves. The system, however,
has been recently abolished by an interim agreement between H.M.’s
Government and the United States Operations Mission, Nepal, where-
by the former American Co-Directors will serve only as technical
advisers and all the executive authority shall vest in the Departmental
Head of H.M.’s Government.®

The Development Boards Act authorises H.M.’s Government
to form special Development Boards to administer different develop-
ment programmes and projects. Such Development Boards shall
frame their own rules and regulations particularly about payments
procedure and the keeping and audit of accounts, which unless speci-
fically laid down in the Executive Order setting up a Board, will not
require Government’s approval for being enforced. Development
Boards shall be corporate bodies and though sueable in the Court as
a ““legal person” shall submit their disputes to a mediator as provided
in the agreement between the Board and the party, and the decision
of the arbitrator shall be binding on both parties. Only in such cases
where the aggrieved party feels that the arbitration has been partial
and unfair, the Supreme Court may entertain an appeal, and upon
satisfying himself that the arbitration has been unfair and illegal the
Chief Justice shall appoint another arbitrator to mediate in disputes
between a Development Board and any other party.

Thus far H.M.’s Government has constituted the following
Development Boards under the Act :

(1) Cottage, Rural and Small Scale Industries Training and
Development Board,

(2) Timber Corporation,
(3) Tourist Development Board,
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(4) Village Development Board,
(5) Regional Transportation Board, and
(6) Bir Hospital Development Board.

The concept of a semi-independent corporate Development
Board has been primarily developed to provide for a convenient vehicle
to make better and quicker use of foreign aid received for Nepal’s
Development Plan. Out of the six Development Boards thus far
formed, five have been provided with fixed capital out of the Govern-
ment’s funds and working capital is to be provided out of the Govern-
ment’s annual budget and foreign aid. The Tourist Development
Board has not been provided with any fixed capital and it would receive
its funds in the form of annual grants from the Budget and foreign
aid, if any. The Boards, again, are primarily composed of officials
with a Minister as the Chairman, the Director of the related Depart-
ment as the member-secretary and the Secretary of the Ministry
concerned as a member. This arrangement has been obviously made
with a view to ensure co-ordination between the Department’s regular
activities and the Board’s programmes. The Act provides that a
a Board may employ persons as it considers necessary for the due dis-
charge of its duties, or that it may accept the loan of services of the
permanent officers of a government or foreign agency. In practice,
perhaps owing to the paucity of trained personnel, thus far the execu-
tion of the Board’s programmes has been done through the depart-
mental machinery. There is therefore need for a clear demarcation
between the Ministry and the Board’s authority over a Department,
so as to avoid the awkward situation in which the Department may
find itself serving two masters. The pattern of this relationship,
new as it is, has yet to take form. The Developement Board is a con-
venient machinery that is likely to be used more and more with a
view to set aside or amend existing administrative procedures parti-
cularly relating to personnel and financial management in special
areas of development administration, pending the wholesale reform
of administration through the government machinery. Care, how-
ever, will have to be taken that recourse may not be taken to the
mechanism of the Development Boards too frequently, primarily with
a view to bypass the provisions of the civil service law relating to recruit-
ment through the Public Service Commission and the severity of the
existing accounting and audit procedure. Such tendency will have to
be guarded against.

In a Royal Proclamation, broadcast to the Nation, on February
1, 1958, His Majesty King Mahendra Bir Bikram Shah Deva outlined
a series of political measures for the country, and one of them related
to the constitution of a Council of Ministers without a Prime Minister.
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His Majesty himself, or 2 Minister nominated by him would act as
xt§ Chairman. Moreover, the Council of Ministers were to be entrusted
with the specific tasks of : (i) implementing the Development Plan,

(if) rendering all necessary assistance for the implementation of the.

Constitution to be granted by His Majesty to the Nation, (iii) carry-
ing on the day-to-day administration, and finally, (iv) holding the
first general elections in the country scheduled to begin from the 18th
February, 1959. Accordingly a Council of Ministers, consisting
of six members, was formed by His Majesty the King on May 15,
1958. “The Interim Government of Nepal (Fourth Amendment)
Act, 20157, promulgated on the same date, amended the original Act
of 1951 (2007) to provide for a Council of Ministers with a Chair-
man, or in his absence, a Minister to be nominated by His Majesty,
at its head. In addition to his duties as the Chairman of the
Council, he has the portfolio of Finance; and the other five
Ministers have : (i) Law and Parliamentary Affairs ; Commerce and
Industry; Education, Health, and Local Self-Government; (2) Home;
(3) Transport and Communications; (4) Foreign Affairs and Defence;
and (5) Food, Agriculture, Irrigation, and Forests.

COORDINATION IN BRITISH LOCAL AUTHORITIES
Chetakar Jha

DTVISION of functions among a number of committees and depart-
ments demands institutional arrangements for coordinating the
work of all parts of the administrative machine. Functions of a local
authority constitute a unity. Education cannot be thought of in iso-
lation from the question of public health which in turn cannot be
thought of in isolation from housing, slum clearance, inspection of
food stuffs and so forth. Functions are inter-linked to an extraordi-
nary degree. This inter-dependence is illustrated sharply by the pro-
blems faced by a local council which is improving either an old built-
up area or building up a new one. A proper lay-out of streets is not
only desirable for better sanitary purposes or better traffic facilities
but it is also equally desirable for better police and fire-fighting services.
All the committees of the council have to work in concert if the whole
plan of development is to be successfully accomplished at a minimum
cost to the rate-payer. All the services required by the community
have to be provided before the people are moved into the new area.
This demands that every department is working in a manner that there
is no waste. The work of all departments must be completed more or
less together. If houses are built but cannot be occupied because
other services are not provided, the council would lose rents for the
period. In order to avoid such a situation all committees and depart-
ments have to work constantly in co-operation with one another.
Even in normal day-to-day administration, the problem of co-
ordination is of paramount importance. The services provided by a
council are diverse in nature, scope and extent, but they converge on

* a point of unity which is the total welfare of the community.

It is a well-known fact that the existence of a number of com-
mittees creates serious problems of coordination since each com-
mittee tends to develop an esprit de corps of its own. This sometimes
results in committees acting almost completely independently of

_ one another. Again, the departmental heads who are technical pro-

fessional experts tend to think too much in terms of their own depart-

\ ments. Thisalso sometimes results in excessive departmentalism which
¢ adds to the difficulties of coordination.

3{

II

The problem of coordination expressed in simple language is

‘g to ensure that all parts of the administrative machine work in harmony;
o s
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that the plan of one committee is not in conflict with that of another;
the work of one department does not have anadverse effect on the work
of another, and there is maximum of efficiency at a minimum of cost.
The last consideration is responsible for what may be called “‘common
services”, e.g., finance, engineering, establishment, central purchasing.
The existence of these common services creates its own problem of co-
ordination. It creates administrative headaches. When one man is
in charge of the full sequence of operations that culminates in the ser-
vice which it is the prime purpose of the organisation to render, the
line of authority and responsibility, the line of command, runs unbroken.
The existence of ‘common services’ means that the straight line of
command is broken. The Chief Education Officer, for example, is
not responsible for the building of schools. Here arises a problem
of coordinating the work of the ‘common service’ with that of the
executive lines which it serves. The Chief Education Officer has to
draw up the plan of development of education service in close con-
sultation with other departmental heads, such as the Treasurer and
Architect. The Chief Education Officer has to explain what is requir-
ed of the common service departments and also to understand the
problems and difficulties of those departments. There must be mutual
understanding between them if what may be called psychological cost
has to be, as far as possible, avoided.

Thus, it means that if effective coordination is to be achieved
there must be arrangements, firstly, for consultation and co-operation
among different committees and departments when plans are being
prepared by committees; secondly, the council has adequate provi-
sion for coordinating all plans and policies into one coherent integrat-
ed whole, and thirdly, there are arrangements to ensure that all com-
mittees and departments shall work in concert to carry out approved
plans expeditiously and at a minimum of cost. Now let us see what
methods are used by the council in order to achieve the objectives
mentioned above. Consultation and co-operation among com-
mittees at the stage of preparation of plans is secured through Standing
Orders and General Instructions to committees which regulate the
exercise of their duties and powers. The following examples illus-
trate this : the Standing Order No. 141 (d) of the London County
Council asks the Town Planning Committee to report concurrently
with appropriate committee concerned to the Council on ail proposals
relating to street improvements, insanitary areas, acquisition or provi-
sion of new parks, public gardens and open spaces and all other simi-
lar proposals affecting the re-development of London. Then com-
mon service committees such as the Finance, the Establishment and
Central Purchasing Committees are asked to consult with other
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committces when they are preparing plans, This is what is called
the method of concurrent reports.

Here differences may arise between committees. The differences
between the Finance and spending committees, between the Esta-
blishment and employing committees are not unusual. Who should
mediate between them? Either it is the whole council or a particular
committee, e.g., the General Purposes Committee. In the London
County Council, any differences between committees are resolved by
the General Purposes Committee. The Coordination Committee
performs this task in Manchester. In Birmingham, the Council itself
resolves differences bctween the Establishment and other employing
committees.

Joint sub-committees are also used for purposes of coordination.
In many cases, they prove extremely serviceable. They sort out
issues which affect their parent committees and prepare the ground
for them to take decisions on matters which involve them. 1t is a
method of liaison and communications. Joint sub-committees are
and should be regarded as tools at the disposal of committees to
thrash out details of particular problems in the light of which com-
mittees have to take decisions. Such sub-committees are and should
be advisory in nature.

The system of liaison membership is another method used by
some councils. It rests on the principle that the work of a commitiee
involves the work .of another, and, therefore, it is desirable that they
should work keeping themselves informed of what is happening in
another committee. This can be secured by a deliberate policy under
which each committee possesses a certain degree of common member-
ship with a number of ‘similar’ function committees. This method
has been used in Manchester and Birmingham.

Mr. H.R. Page has in *‘Co-ordination and Planning in the Local
Authority” pointed.out that if the grouping of committees for this pur-
pose is not perfect it would leave gaps. He is also not satisfied with
the Birmingham arrangement where there is only one member common
to committees of similar functions. He thinks that one member can
have little influence on the policy of a committee.  Apart from the
fact that he does not state what degree of common membership he
thinks desirable, his approach seems to be based on the assumption
that liaison membership should be practised on a scale that the com-
mon members may be definitely in a position to influence the decisions
of the committees. The value of liaison membership lies in the fact

L H.R. Page, Coordination and Planning i :
University Press, 1930, p.197. 2 in the Local Authority, Manchester
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that it enables a committee to know what is happening in other com-
mittees. It is a medium of communication only and it should be
looked upon assuch. To have too many members common to com-
mittees would remove the ground of having separate committees.
In that case there would be no need to have a separate committee each
for Education, Art Galleries and Museums. This would result in a
reduction of the number of committees which may, in turn, be reflected
in large membership of committees. This would be disadvantageous
since a committee in order to be able to do its job properly should be
a small one. If it is a large one, as Education committees generally
are, it would be obliged to have a number of sub-committees and the
volume of work before the committee may oblige it to delegate its
own authority to its sub-committees. That is, decision will be taken
one point further away from the whole council. Besides, this may
add to the difficulties of coordination instead of solving them. On
all these grounds, Mr. Page’s emphasis on “influencing” the policy
appears to be misplaced.

There is inter-locking membership in committees in almost all
local authorities. In some cases this may be secured by means of
Standing Orders, in others this matter would be taken into account
by the Selection Committee which recommends names for appointments
on committees. The latter practice is generally preferred and even in
the case of Birmingham to which reference has been made earlier, the
current Standing Orders are silent on this point. Introducing the
system of liaison membership by means of Standing Orders would
introduce a certain amount of rigidity into the committee structure.
The committee structure should be kept as flexible as possible. Any
rigidity may be introduced only when the desired objective cannot be
achieved otherwise. An analysis of the membership of various com-
mittees of the London County Council shows how inter-locking of
membership is well achieved without any compulsion by means of
Standing Orders. There are two members who sit both on the Parks
and Parks (Special) Committees. Similarly there is some common
membership between the Children’s and the Welfare Committees.
Itiis true that inter-locking of membership in the way it has been done
in the L.C.C. is a haphazard one and is not the same thing as liaison
membership discussed above Liaison membership involves a definite
principle which is different from the principle which may be deduced
from a general method of inter-locking membership If the inter-
locking of membership is done with a view to bringing such committees
closer whose functions are more closely inter-related, it is a case of
liaison membership. The general method of inter-locking is per force
achieved since each member of the council usually sits on two or more

" Autumn 1955, p.33
.t . 3. Ibid,
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committees. The method of liaison membership is more definite,
based on a valid principle and, therefore, to be preferred to the other

. method. The principle of liaison membership should be borne in

mind when the Selection Committee is settling the personnel of
committees. ‘ ‘

The position of the Clerk has to be considered in this connection.
He is the channel of communication between committees. He is in
a position to know what is happening in other committees. He advis-
es committees and thus helps them coordinate their plans.  The de-
partmental head must not be ignored here. He prepares the plans for
the committees’ consideration. He generally takes all possible care
that his plan should be acceptable not only to the committee pri-
marily concerned but all other committees who may have anything
to do with that plan. It need not be emphasised that this sort of con-
sultation between departmental heads who advise various committees
is a well-known practice in central as well as local administration.
Thus when the Chief Education Officer prepares a plan for school

building, he consults other departmental heads such as the Treasurer,

the Engineer and the Architect.

Should there be some additional institutional arrangement for
the discussion of plans by departmental heads before they are presented
for the committee’s consideration? The Johannesburg City Council
in its memorandum submitted to the Transvaal Local Government
Commission of Inquiry suggested that “all major proposals should be

coordinated before they reach the committee stage, preferably by a

departmental committee under the chairmanship of the Town Clerk,
dealing with matters of machinery as well as policy.”®* This is a sensi-
ble proposal. Such a procedure would help the committees arrive at
decisions quickly. There is need for such an institution in large autho-

rities in Britain. Should this departmental committee include all the -

departmental heads or only those who are concerned with the plan

.under consideration? The New York City Mayor’s Committee on

Management Survey suggests t.hat such a Committee should include all
heads of departments and their top deputies.® This suggestion seems

‘to bearightone. It would enable the departmental committee to have

the benefit of the experience and advice of all departmental heads.

_But if their deputies are also included, the committee would be large

and may be unwieldy. The departmental committee may, therefore,

‘be composed of only departmental heads.

" 2. Quoted bg L.P. Green in Public Administration, London, Vol. XXX,
p.339, '



470 Chetakar Jha

There is another question in this connection : who should decide
as to what proposals should be considered by this departmental
committee ? The Clerk appears to be the obvious person who should
decide in consulation with the departmental heads who is responsible
for the preparation of the plan. There are informal consultations and
conferences between departmental heads in all authorities whether large
or small in Britain. What is suggested here is the introduction of an
additional institution between the committee and the department levels.

11

What about coordinating all policies into one coherent, intcgrat-
ed whole? The council is aided by the Finance, the Establishment,
the Central Purchasing and the General Purposes Committees. Of
these the Finance and the General Purposes Committees are most
important.

The General Purposes Committee advises the council on isolat-
ed questions of policy and on questions of general administrative
arrangements and practices. The Finance Committee advises the
Council on apportionment of available resources between thc many
activities of the council. It thus helps the council to determine prio-
rities and the scales on which different services are to be operated. [t
coordinates the plans of all committees into one whole from the
financial point of view. The Finance Committee performs the job
which is done by the Chancellor of the Exchequer in the national
government,

In the national government the Cabinet reviews the budget pre-
pared by the Treasury before it is put before the House of Commons.
In local councils there is generally no institution like the Cabinet. Thus
the Finance Committee, in practice, coordinates the policies of
several committees. Professor K. C. Wheare observes : *‘In local
government as in central government coordination and control can
come through finance as effectively as anywhere. But it is not enough.
It is a limited approach to common problems. Something more com-
prehensive is clearly needed.”* Laski also considers that ‘“‘coordina-
tion through financial control is a wholly mistaken principle unless
the view be taken that there is a definite upper limit of desirable
expenditure.””®

Some councils have realised the need for the consideration of
major plans by a third committee. In Manchester, the Central and

4, K.C. Wheare, Government by Committee, Oxford, Clarendon Press, 1955, p-
199. Also see Page, op. cit, p. 351. .

5. . Laski, A Century of Municipal Progress, London, George Allen & Uawin
Ltd., 1936, p. 102.
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Parliamentary Committee calls for periodic forecasts of expenditure of
the various departments and submits them to the Council with its ob-
servations and recommendations and the observations (if any) made
by the Finance Committee. The General Purposes Committee in
Birmingham City Council receives from the several committees of
the Council in September every year, and at such other time as may
be necessary, particulars of all building and civil engineering schemes
(other than schemes for the carrying out of housing, water and

- sewerage works) which are estimated to cost not less than £5,000 each,

and which it is desired to submit to the Ministry of Housing and Local
Government for the purpose of obtaining consent to the raising of a
loan for the carrying out of any such scheme in the next financial year.
The General Purposes Committee considers the schemes proposed and
decides the order of priority in which they should be submitted to the
Ministry. It reports its recommendations to the committees con-
cerned. This is a development in the right direction. The General
Purposes Committee in Birmingham and the General and Parliament-
ary Committee in Manchester are trying to aid the council to examine
various proposals of expenditure from the general policy angle. Of
the two, Manchester arrangement is more comprehensive than the
Birmingham arrangement.

Is there any committee in the council whose task is to coordi-
nate allthe policies into one coherent, integrated whole ? In Manches-
ter there is one, the General and Parliamentary Committee which
furnishes thp Council from time to time with its observations and re-
commendations upon questions of policy in connection with new
projects of a substantial character or substantial extensions of existing
services. Every other committee of the Council is advised to submit
any proposal to embark upon a new policy or to extend the operation
of an existing policy to the Council through the General and Parlia-
mentary Committee. In Manchester, thus, we find a development
which provides for the examination and consideration of major plans
of work in relation to one another not only by the Finance Com-
mittee but also by one which may be considered a Policy Committee. It
is doing the job done by the Cabinet in the national government,
though the analogy cannot be pushed further.

The General Purposes Committee in the London County
Council confines itself generally to matters of administrative policy
such as the general arrangements for the conduct of the administrative
work of the Council and its committees and departments. It examines
committee structure, orders of reference to committees and Stand-
ing Orders. In addition, it has examined such broad questions as
employment of married women, standard form of general conditions of
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contract for works of civil engineering construction. In addition to
matters which relate to administrative policies such as those mentioned
above, it also discusses, sometimes, isolated questions of general policy
such as the Council’s policy about the patronage of the works of art.
The General Purposes Committee suggests the Council to earmark
annually a sum of money which would be available for the acquisition
and commissioning of works of art both for schools and council
houses.® This matter had originated in a question asked of the Leader
of the Council if he would make a statement on the Council’s policy
regarding the acquisiton of the works of art.” The General Purposes
Committee has, at times, suggested other committees to set up a joint
special committee to study and make recommendations on the best
possible way of carrying out a service. In 1953 it suggested the Child-
ren’s Education, Health and Welfare Committees to set up such a
joint special committee to recommend the best way to secure Co-
ordination of their welfare work. It is responsible for promoting
bills in Parliament. Thus whenever any committee desires anything
which involves legislative action by the Parliament, the General
Purposes Committee steps in. It discusses the proposal of the com-
mittee concerned and advises the Council as to what may be done.
There are a whole lot of miscellaneous functions entrusted to this
Committee. But it does not discuss the proposals of any committee
‘which wants to embark upon a new policy or extend and expand an
existing one unless it involves administrative arrangements or legisla-
tive matters or relations with any outside authority. Thus it would
not sit to examine the proposal of the Education Committee either
to introduce comprehensive school system or to abandon it. Such
matters are considered as development of a specific function and are a
responsibility of appropriate committees. It would, thus, appear that
the General Purposes Committee of the London County Council does
not go so far as the General and Parliamentary Committee of the
Manchester City Council. This may be considered a weakness in
an otherwise extremely well-organised system of the London County
Council. This weakness is made up by the existence of the Policy Com-
mittee of the Labour Group on the Council which would be discussed

' later.

The Liverpool City Council entrusts the task of considering

Call 'questions of principle and matters connected with the various
activities of the corporation in which more than one of the standing
~committees are or are likely to be concerned, to its Finance and
" General Purposes Committee. Matters of principle or policy which

6. Minutes of Proceedings of London County Council, May 1, 1956.
7. Ibid., November 2, 1954,
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* have arisen from time to time include questions o .
-+ of practice is desirable, (b) where theqaction ta‘k&g ::hl":ll;:l;ntﬁobr:lg
- garded as a precedent, (c) where there is any proposed departure from
" an existing practice, and (d) where there are conflicting interests of two
‘ or more committees. The following matters which have been consider-
ed by the Finance and General Purposes Committee in the past illus-

- trate the sort of questions considered by the committees :

(1) The extension of the practice of carrying out works
regpl.red by the Qorporation by direct labour instead of
utilising the services of private contractors.

(2) The establishment of a central purchasing organisation.

(3) The letting of public halls controlled by the Corporation
on Sundays for political purposes. S

. (4) The gnforcement of conditions in Corporation contracts
relating to the employment of Liverpool residents only

. ' by contractors engaged on works within the City
boundary.

“The a1_-,0ve-menti’oncd matters illustrate that the Finance and General
_Purposes Committee discusses what may be called administrative
Poﬁcics.
The gengral situation, however, is unsatisfactory in the sense
.1 that all councils do not have a committee to examine all matters of
.-major importance as .there is one in Manchester. In the absence of
. ggch a committee it is left for the council itself to perform the task
"+ .of coordinating all its policies. This deficiency is made up by the
. existence of well-organised political parties. The two major polit;liealv
iparties of the country control a great majority of local -councils
. ~between themselves. Every local political group fights elections on the
_-1pasis of well-defined programme. There are broad declarations of
",.. what a party would implement if returned in majority. Every political
oE 3;31?011["1‘85 a small group ot: n}embers who decide as to what stand the
.1i.group should.take on .mdlvn'lual matters. The Labour group has a
. sPolicy Committee which examines all matters of policy in the first
jnstance. They are then discussed and ratified by the whole group
. The Policy Committee is generally composed of the leader and de;iug;
“ti1eader of the whole group, chief whip, two junior whips, group secretary
~2nd three other members of the group. In the London County Coun.
4L, the Labour Policy Committee consists of the leader of the Group
17 the Chairmen of Committees together with the Chief Whip and four
Gidaar whips—all elected by the whole Labour group. This Policy

N ’

" Committee performs the task of coordinating the policies of the
, "‘-':"WOH-
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The leader of the majority party is officially recognised as the
Leader of the Council in the London County Council and the Liverpool
City Council. He has the special responsibility of coordinating the
policies of the Council as a whole. In order to keep himself free to
devote his time and energies to the work of coordination he is not the
Chairman of any committee in the London County Council. “His
real work”, says Professor W.A. Robson, “within the Council is to
organise, to coordinate, to give unity and stimulus to the majority
party. He has to keep a watchful outlook for matters of policy which
are likely to give trouble or put the Council or the dominant party in
a difficult corner; and above all he must keep his hands on the big

" questions of principle with which the Council has to deal, or ought to
deal.”® Every Labour group has a leader who may not be officially
recognised in the Council’s Standing Orders and his duties are similar

to those of the Leader of the London County Council. ’

IV

Now we come to what may be called the executive stage. There
is the need to ensure that all committees and departments shall work in
concert in the carrying out of approved plans. Here we come across
another weakness in the system. There is no committee whose job
it is to see that all approved plans are being carried out with reason-
able speed. It is the job of each committee to see that its plans are
implemented. There is in some places provision for resolution of
differences between committees. The General Purposes Committee
in the London County Council, for example, does this job. The Coun-
cil itself performs this job of supervising the work of its several com-
mittees. Each committee submits periodical reports—in some cases
every six months, in others once every year. This is not quite satis-

factory. It is a long period. If anything has gone wrong it would
be discovered after months when it may be too late to catch up with the
schedule. A three-monthly report on the progress of work, therefore,
may be insisted. This report may be a brief one telling the council
whether the work is going ahead according to schedule or not. The
report should give reasons if the work is not going ahead according to
schedule. The half-yearly or the annual report should be a fuller one.
This alone appears to be feasible because giving power to one particular
committee to supervise the work of other committees would be resented
by committees.

In connection with the question of supervision, the role of the
Clerk may be considered. Should he be given authority to watch the

8. William A. Robson, The Government and Misgovernment of London, London,
George Allen & Unwin, 1948, pp. 346-347.
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progress of work being carried out by various departments ? At

present every departmental head reports progress to the committee
concerned. The Clerk through whom every report passes knows what
is going on and how it is gojng on. In some cases the work may be
held up because some committee, the Central Purchasing Committee

for example, has not disposed of the matter. Here all that the Clerl;
can do is to impress upon the Committee Chairman the need to dispose
of the matter quickly. But what should be done when the work is
suffering on account of laziness or incompetence of a departmental
head? At present the Clerk’s help is sought by the departmental
heads in such cases. The Clerk exercises what may be called persua-
sive influence. Iq Indian local bodies, the Chief Executive Officer
has authority to intervene in the departmental working and order
the departmental heads as he thinks proper. In British local councils

the Clerk does not have such authority. Mr. Keith-Lucas in his lec.
ture to the Nalgo Summer Conference in Oxford in 1955 said, “I am
doubtful whether anything of that sort is really necessary. 1 believe
that as things are today, by virtue of his position as Town Clerk, he
has an influence OVer his colleagues which would not really be enhanc-
ed by giving him official power to interfere. 1f you come to that state
of conflict between the Town Clerk and one of his colleagues, that the
Town Clerk has got to walk into the other man’s department and inter-

* free with the administration, one of them had better resign pretty

quickly”. This 1s the attitude of one who has himself been a local
government official and is now a Councillor. But the need has been
realised for.strengthenmg the position of the Clerk in regard to general
administrative arrangements of the council. The Policy Advisory
Committee of the Coventry City Cc?uncil, following the advice of the
H.M. Treasury O & M team which investigated the organisation of
the Council advised the Cguncﬂ to formally allocate to the Town Clerk,
as the Chief Administrative Officer, the following responsibilities :

() To take a continuing interest in the effectiveness and
economy of all administrative arrangements through-
out the Corporation;

(2) To ensure that administrative activities with which two

" or more Departments are concerned are effectively
coordinated;

3) To furnishan O & M service for all Departments;

(4) To maintain a broad view of the balance and effective-
ness of arrangements 3nade to carry out the policy laid
down by the Council and to bring to the notice of

Departments (and if necessary Committe
es
for any change; ’ ) the need
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and that for the performance of these duties the Town Clerk be
responsible to the Establishment and General Administration
Committee.®

This shows growing realisation of the need to make the Clerk
esponsible for general administrative efficiency of thé whole machine.
Che Clerk is gradually acquiring formal power to keep a watching eye
m the working of the entire machine.

Vv

This brings us to the question of general organisation which is
f utmost importance. Many councils have come to realise the need
or entrusting the duty in regard to over-all administrative arrange-
nents to one particular committee. In the London County Council
nd the Birmingham City Council it is the General Purposes Com-
nittee. Manchester has a committee called the Coordination Com-
nittee for this purpose. This development of entrusting the work in
egard to broad administrative arrangements has enabled the Council
o see that all parts of the machine are brought into proper relationship
vith one another and are coordinated and working to a common end.
[he need for a good committee lay-out, a good departmental lay-out
ind a continuous watch on the administrative organisation can never
e over-emphasised. A good committee structure reduces the scope
if overlapping to the minimum; so does a good departmental lay-out.
"hat solves the problem of coordination to a great extent.

Thus we find that a number of devices are used to secure effective
oordination in administration. The biggest councils have and are
iving much attention to the problem of coordination. Devices used
or this purpose may be grouped into three classes. One group includes
tanding Orders and Instructions to Committees. Much is achieved
y carefully-framed Standing Orders. They, in some places, nominate
srtain chairmen as ex officio members of certain committees. They
rescribe common procedures for the purchase of civic lands, and for
se breaking open of highways. The Instructions to committees have
similar effect, e.g., they may limit the sums that committees may
pend without prior approval of the Finance Committee, or detail
1e matters where certain other specified committees must be consulted.
he effectiveness of Standing Orders is, however, a function of the
fectiveness of the Clerk’s department. The second group of devices
epends on the duties allocated to what are called ‘Common Service’

9. Public Administration, London, Vol. XXXH, Spring 1954, p. 94.
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committees such as the Finance, the Establishm

1 s : ent, the Cen -
?hasmg and the' Generql Purposes Committees. The thirctlr a;rl:)llllr
includes such devices as liaison membership and joint sub-committees?

All these devices are complementary to one
all ysed by local councils. The degree oty the use :t{l:;l:;rda::;iceth:y are
as is natural, from council to council. The determination o?nt;sé
degree of the use of each device is generally a responsibility of th
committee which is entrusted with the task of looking after the over ali
administrative arrangements of the council. This committee is g“i‘ied‘

by its experience and lo . A
agviser. p cal problems. The Clerk is its principal

AAAANG



CORRESPONDENCE
I
Role of Advisory Bodies in Gevernment
The Editor, a balance between the specialised
LJ.P.A. requirements of modern adminis-
. trations and the representative cha-
Sir, racter of democratic Government.”

Shri R.C. Dutt, in his illuminat-
ing article on “Hearing and Con-
sultation Procedure in Public Admi-
nistration” published in the last
issue of the Journal (Vol. 1V, No. 3,
for July-September 1958)  has
rightly pin-pointed the importance
of the consultative bodies in the
formulation and implementation of
Government policies and program-
mes, in particular those relating to
planning and development. But
he does not tell us what the Govern-
ment of India are doing to plan and
control the growth, development
and proliferation of the advisory
councils and committees and to en-
hance their effectiveness. These con-
sultative bodies are multiplying
rapidly, like rabbits, as once Mr.
Churchill put it in relation to his
country. No week passes without
our hearing of the establishment of
this or that advisory council or
committee. Their role is also be-
coming increasingly important in
the context of the changed character,
scope and content of governmental
activity.

Shri Dutt classifies the objects
of the advisory bodies into two
categories : (a) obtaining expert
advice ; (b) eliciting representative
opinion of interested parties and
association and participation of the
people in the administrative process.
He is further quick to point out that
“a great majority of the consultative
bodies are, however, neither purely
expert committees, nor purely repre-
sentative. They consist of both these
elements the object being to provide

One is naturally tempted to ask:
(1) “Do the Central Government
Departments have, before them, when
they decide to set up a new consulta-
tive body, full and comprehensive
information regarding the number,
functions, size and composition and
rules of procedure of all advisory
councils and committees already
existing in the Government?’; (2)
“Has the Government worked out
for their own guidance any criteria,
based on an appraisal of the past
experience and results, to determine
the extent to which the elements of
expertise and representation should
be combined together in a certain
advisory committee or council to be
set up?”’ (3) “Has the Government
evolved any model standards and
rules about the size, business pro-
cedures, etc., to ensure and improve
the effectiveness of consultative
bodies :” So far the present writer
is aware, the answer to all these
three questions is in the negative. In
the absence of the above-mentioned
information, criteria and standards,
is it not likely that the functions of
some of the advisory bodies overlap
and that the advisory councils and
committees at times tend to ‘window-
dress,’ ‘delay’ and ‘nullify’ certain
policies and programmes of a gov-
ernment department? A study in
1955 of the similar institutions in
Great Britain revealed that “The
tendencies to delay, to postpone, tc
avoid, and to compromise are appa-
rent in almost all the types of com-
mittee...... Responsibility is diffi-
cult to discern in a many-headed
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institution; too easily a committee
becomes a screen or a shield.”! The
situation in India can obviously be
not much different, especially in the
light of the recent tendency of govern-
ment departments to proliferate
heavily. The use of advisory com-
mittees here in a way tends to streng-
then the hands of officials to dis-
regard public opinion. Through
them officials have the opportunity to
‘nobble’ their expert and influential
potential critics.

1 would therefore venture to
suggest the appointment by the Gov-
ernment of India of a committee to
inquire into the objectives, functions
and composition, etc., of the great
maze of the advisory bodies which
we have come to have today with a
view to their rationalization and the
formulation of model standards and
guide-lines for future. As the advi-
sory bodies draw considerably upon
the non-official sector, it would be
advisable to include in the committee
of inquiry a few non-official repre-
sentatives of the people. The need
for such a committee hardly requires
further elaboration, considering the
educative and participational role of
these institutions in stabilizing and
deepening the foundations of a demo-
cratic form of government in a Wel-
fare State which India is today. The
advisory bodies today “fulfil the
general purpose of keeping official
practice in close touch with public
opinion and preventing the evolu-
tion of a departmental world which
is out of relation to the facts of real
life. They help the official to under-
stand the feelings (not excluding the
prejudices) of the public, and the
public to appreciate the restrictions
(not all of them self<imposed) to
which the official is subject.”®

A good deal of the preparatory

study in the matter can be usefully
undertaken by the Central O & M
Division; this should obviously help
the committee of enquiry, if and when
set up, to finish its task with speed
and effectiveness.

. 4% Yours faithfully,
New Delhi, g H.C. Mathur
November 25, 1958.

* %k %

Shri R.C. Dutt has, in his reply
to the Editor, pointed out that the
object of his article was mainly to
bring out the position which con-
sultative bodies hold in modern
administrations and to emphasise
the reasons for their importance.
The greater part of the article dealt
with the subject in a general way; the
Indian experience was drawn upon
by way of illustration only. The
only conclusion arrived at was that
the consultative bodies in India had
helped to keep the administration
attuned to public opinion; and, in
the general sense in which it was
meant, this conclusion is justified.
Shri Dutt thinks that Shri Mathur’s
letter is, in essence, an extension of
the same line of thought.

Shri Dust further points out that
the decgsxon whether or not to set up
an advisory council with regard to
a particular function of Government
is taken more on the basis of the
nature of the functions and the need
for advice, expert or otherwise,
than on a general appraisal of the
experience with regard to other
advisory bodies. Model rules are
hardly suitable where requirements
vary with individual cases. Without
underestimating the need for a
general appraisal, Shri Dutt suggests
that this could be undertaken as a
subject of study by the I.IP.A. itself
rather than by a committee of the
nature suggested by Shri Mathur.

1. K.C. Wheare, Government by Committee—An Es i —y
London,A%ord li"x;id?;rsiti pmg?. 253, n Essay on the British Constitution,

2. sory s—A Study of their uses in Relation to C.
1919-1939, Ed. R.V. Vernon & N. Manserg, London, George Allen e:;:ldug;::r%:é'
. 4 (]
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1

The Problem of Administrative Tribanals

The Editor,
LJPA.

Sif,

I have carefully read the article
“The Problem of Administrative
Tribunals” by Shri N.K. Bhojwani
published in the Indian Journal of
Public Administration for April-
June 1958. There are certain ob-
servations made by the author in the
article which need clarification.

There is no doubt that adminis=
trative tribunals have been constitut-
ed to promote good administration.
The ordinary courts are unfitted to
deal with cases involving specialised
knowledge. Moreover, the courts
burdened with ordinary rules of
evidence cannot act quickly. Admi-
nistrative tribunals in a Welfare State
have become a permanent part of
our constitutional system. The
author. of the article recommends
the curtaiiment of the writ powers of
the High Courts and the Supreme
Court in order to free the adminis-
trative tribunals from judicial con-
trol (p. 182, Vol. III, No. 3). This
is being proposed in the interest of
speed and good administration. It
is not easy to concur with this view.
ﬂiminismtive tribunals are ng; to

regarded as mere appendages
of Government Departments, Citi-
zens shounid ehjoy a gederal right of

apipeal to High Courts and the.

it¢ Court agsinst decisions of
‘teibysdls  on j}lr;:dicg;mal if;acts or
“ouquestions of law ‘by. certiorari or

ﬂﬂms That is to say pro-
. oeexiiigs. of administrative tribunals

own e members
of he tiibunal ('ﬁfl not htax:lar the case
k4R open mind or prejudged
_their powers to promote unauthorised

purposes; or had been influenced by
improper motives of extrancous con-
siderations. This was also the find-
ing of the Committee on Adminis-
trative Tribunals and Enquiries,
UK., 1957.

The author of the article again
has not made himself clear in ex-
plaining the extent of judicial control
in England and U.S.A. This needs
further elucidation. It will be wrong
to suppose that judicial review in
England is totally barred in the
absence of statutory provisions. It
is effected, in the words of Atkin
L.J., in R.V. Electricity Commission-
ers (1924) 1.K.B. 17, through the
prerogative writs. Of course, the
extent of judicial control in U.S.A.
is greater as compared to that exer-
cised in England. In England, as
Sir Cecil Carr has pointed out, ‘The
administrative tribunal would find the
facts and the courts would not
interfere unless the evidence or the
perversity of the finding required
them to intervene’ {Concerning Eng-
lish Administrative Law (1941),
p.108). Similar observation was
made by the Committee on Ministers’
Powers ; ‘while we are of opipion
that there should be an absolutc and
universal right of appeal to the Hi
Court on any point of law from t
judicial decision of a Minister or a
Ministerial Tribunal, we are satis-
fied: that there should as a rule be no
appeal to any Court of Law on
issues of fact’ (Report, p. 108).
‘Law’ and ‘fact’, are, however, not
mutually exclusive atle%ories that
stand wholly apart. e judicial
review in America involves review of
facts as well to a limited extent,
le., the Court is not concerned with
weight of the evidence; it has to
ascertain whether there is sufficient
evidence to support the adminis-
trative - finding. In England an
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administrative finding without any
evidence will be held wlitra vires by the
Courts and so the rule of finality for
administrative fact findings is sub-
ject to the ‘no-evidence rule’, which
is somewhat akin to ‘substantial rule’
in U.S.A. The basis of judicial re-
view of jurisdictional facts both in
UK. and US.A. is to prevent the
arbitrary exercise of power by the
Executive. In the words of the
Supreme Court of US.A., in St
Joseph Stock Yards Co. V. United
States [298 U.S. 38, 52 (1936)], “To
say that their (tribunals’) findings of
fact may be made conclusive where
constitutional rights of liberty and
property are involved, is to place
those rights at the mercy of adminis-
trative officers and seriously to im-
pair the security inherent in our
judicial safeguards. That prospect,
with our multiplication of adminis-
trative agencies, is not one to be
lightly regarded.”

Of course, the courts in U.K.
cannot challenge the law of the
Parliament which is supreme, while
courts in U.S.A. can challenge not
only the statute but also the adminis-
trative decision.

Iam, .
Yours faithfully,
Delhi, Ramesh Narain Mathur
September 24, 1958.
* * =
Sir,

" Dr. R. N. Mathur has sought
clarification on certain points made
by me in my essay on *“The Problem
of Administrative Tribunals”.

_ The first relates to the writ powers
- of the High Courts and the Supreme
" Court. He has understood me to
. have recommended a curtailment of
these powers in order to frec Adminis-
trative Tribunals from judicial con-
trol. This is obviously a mis-
" understanding because I have stated

on the contrary that “it would be
premature at this stage to amend the
Constitution” (p. 182) and that “an
amendment of the Constitution to
curtail the powers of the High
Courts or the Supreme Court or both
in regard to administrative authorities
and Tribunals would be justified
only if experience of the working of
adequately - constituted Tribunals
compels it.”” (p. 181). Dr. Mathur
and I thus seem to share the same
views. .

The second clarification sought
by Dr. Mathur is in regard to the
extent of judicial control in England
and the US.A. The article made a
reference to this point rather casually
because neither its purpose nor my
competence permitted a full discus-
sion of it. I have treated the
problem of Administrative Tribunals
as one of public administration
rather than as one of law and it
would have taken me beyond the
scope of the paper to include in it a
discussion of the extent of judicial
control over administrative action in
other countries even if I had- been
qualified to do so. I am, however,
grateful to Dr. Mathur for making
some very useful observations on this

subject. Yours ‘fa'ithﬁ;ll)i,
New Delhi, N. K. Bhojwant.
December 30, 1958. -

* % %

Note by the Editor

The following extracts from the
Committee on Administrative Tri-
bunals and Enquiries, H.M.S.0,,
1957, will be of interest :— =

“An appeal to the courts on
matters of fact would not, we think,
be desirable since it would constitute
an appeal from a body expert in the
particular subject to a relatively
inexpert body. In the absence of
special considerations we consider
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that the ideal appeal structure for
tribunals should take the form of a
general appeal from a tribunal of
first instance to a second or appellate
tribunal. By a general appeal we
mean an appeal on fact, law or
merits.” (para 105, Report).

................................................

“We are firmly of the opinion
that all decisions of tribunals should
be subject to review by the courts on
points of law. This review could
be obtained either by proceedings
for certiorari or by appeal. If, as
we recommend, tribunals are com-
pelled to give full reasons for their
decisions any error of law in such a
decision would subject the decision
to quashing by order of certiorari in
England, and it is now clear that the
fact that the decision of the tribunal
may be expressed in the statute as
“final” does not oust this jurisdic-
tion.....an application to quash a
decision on this ground is quite
different from an appeal on a point
of law. In the former case the court
can only quash the decision, while
in the latter case the court may
substitute, or in effect substitute, its
own decision. Again, in the former
case, the court must find the error,
if it can, on the face of the record;
it cannot look at anything else. In

- the latter case the court can in addi-
tion look at the notes of the evidence

given before the tribunal if the point
of law is whether there was evidence
on which the tribunal could in law
have arrived at its decision. An
appeal on a point of law is therefore
wider in scope. For all these
reasons we recommend that review
by the courts of decisions of tribunals
should in general be provided by
making the decisions subject to
appeal on points of law.” (para 107,
Repori).......

“Whatever may be decided as to
the scope and method of appeals to
the courts from tribunals we are
convinced that the remedies by way
of orders of certiorari, prohibition
and mandamus should continue.
They are clearly necessary in cases
where questions of jurisdiction are
involved and in cases where no pro-
vision is made for appeals on points
of law.”

LI I

The point of disagreement between
Dr. Mathur and Shri Bhojwani is
not one of practical or immediate
importance; their only difference
is that while Dr. Mathur is, in effect,
opposed as a matter of principle
to the extinction of the powers of
judicial review under any circums-
tances, Shri Bhojwani would leave
the issue open until administrative
remedies are provided and tried for
some years.

=X L

RECENT TRENDS IN PUBLIC ADMINISTRATION
IN INDIA

An important recent develop-
ment in the field of recruitment was
the Central Government’s decision
to constitute a pool, with an initial
strength of 100, for temporary place-
ment of well-qualified Indian scien-
tists and technologists returning from
abroad, until they are absorbed in
suitable posts on a more or less

permanent basis. Persons  with -

Indian qualifications and outstand-
ing academic record may also be
considered for appointments which
would not ordinarily exceed 25 per
cent of the total number. The ‘Pool’
personnel will be attached or second-
ed to a Government department or
a State industrial enterprise or other
organisations including private indus-
trial establishments. The controlling
authority of the Pool will be the
Council of Scientific and Industrial
Research; it will be advised by an
18-man committee. Selection will
be made by a special recruitment
board consisting of the Chairman or
a Member of the Union Public Service
Commission, one representative each
of the Ministry of Home Affairs and
the Council of Scientific and Indus-
trial Research, and three scientists
and technical men to be no-
minated each year in consulta-
tion with the Union Public Service

Commission.

The recently issued Union Public
Service Commission (Exemption from
Consultation) Regulations, 1958, pro-
vide that, in the case of temporary or
officiating appointments which are not
likely to last for more than a year and
which must be made in the public inte-

rest immediately and the reference to

the Commission will cause undue de-
Iay, (1) “if the appointment continues

beyond a period of six months, a
fresh estimate as to the period for
which the person appointed is likely to
hold the post shall be made and re-
ported to the Commission’ and (2) “if
such estimate indicates that the person
appointed is likely to hold the post
for a period of more than one year
from the date of appointment, the
Commission shall immediately be
consulted in regard to the filling of
the post.” The new Regulations
also extend the exemption from con-
sulting the Union Public Service
Commission to inter-Service transfers
of officers holding quasi-permanent
appointments; the new Regulations,
however, make the exemption, as a
whole subject to the proviso “save
as otherwise expressly provided in
the rules governing recruitment to the
civil service or the civil post con-
cerned.”

In Punjab, the Government has
decided that the State Public Service
Commission will hold combined
examinations for recruitment to
similar posts and services in the State.
Ten groups, covering 40 categories
of posts, have been formed for pur-
poses of such combined recruitment.
A separate examination will be held
for each of the 10 groups. Candidat-
es, who happen to secure high places
in the merit list of a group, for ins-
tance, that of the Punjab Civil
Service (Executive Branch), ‘A’
Class Tahsildarship, etc., but are not
taken into the Punjab Civil Service
because of limited vacancies in that
service, might henceforth be offered
‘A’ Class Tahsildarship or other
posts placed in succession in the

group.
* * *
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. Further progress has been made
in regard to the establishment of the
proposed National Academy of
Administration. It has been decided
to prescribe a concentrated course of
four months’ common training in ba-
sic non-professional subjects for fresh
entrants to the All-India Services and
the Central Services, Class I, viz.,
the Indian Foreign Service, Indian
Audit and Accounts Service, Indian
Customs and Excise Service, Indian
Income Tax Service, Indian Defence
Accounts Service, Transportation
(Trafficy and Commercial Depart-
ments of the Superior Revenue
Establishment of Indian Railways
and the Indian Railway Accounts
Service and the Indian Postal Service.
The course will be conducted at an
Institution to be named ‘The National
Academy of Administration’ to be
-located at Mussoorie. The syllabus
for the course will include : (1) The
evolution of the modern Indian State
as a democratic, secular and welfare
State; Survey of main currents of
Indian History; political, economic
and social; Interplay of world forces—
Asian and European. (2) The Cons-
titution of India—its evolution, basic
principles and main provisions; Par-
entary democracy—its postulat-
es and implications; Central and
. State Governments—their relation-
ship. (3) Public Administration—
. pnnciples, organisation and proce-
" dures; Machinery of Government—
..~ Central Ministries and Departments,
;. Local Self-Government, public cor-
' porations and other semi-auton-

- omous bodies ; Public services—

“¥videaly, attitudes and code of conduct.
(4) Indian Economy—policy deve-
pment and ﬁé;'admm';st;ation; Public

2 e——-pohcy, udgeting, fiscal
~legislation and administratiog;' Public

Enterprises. -(5) State and the Social

Tices- vodaya—Gandhian
ophy, Welfare State; Socialism;

XHl seryices, social security and

cial welfare, industrial relations and”

Ade unions. (6) Science and tech-

nology—impact on economy, admi-
nistration and social institutions in
general, with particular reference to
Indian conditions. (7) General sub-
jects like Linguistics (the science of
languages) along with the common
features of various languages preva-
lent in India, statistics, population
trends according to census reports,
Indian culture and recent history of
progress in science, arts and literature.

The Union Ministry of Labour
and Employment has started a pilot
project in the training of secretariat
staff in supervisory techniques based
on Training Within Industry princi-
ples—‘job instruction’ to train the
supervisor in regard to instructing
the subordinates about work; ‘job
methods’ to enable the supervisor to
analyse and improve the existing
methods and procedures of work ; and
‘job  relations’ to develop in the
supervisory personnel correct attitud-
es for proper handling of the human
element in administration. These
three programmes of Training With-
in Industry have been adapted to the
particular needs of central govern-
ment offices. By December 15, 1958,
83 supervisors—first and second
level supervisors from below, viz.,
section officers, assistant directors,
etc.—had participated in the ‘Job
Instruction’ programme, 78 in the
‘Methods’ and 81 in the ‘Relations.’
The experiment in supervisory train-
ing for office personnel promises
good results by way of higher effi-
ciency. The training is being im-
parted by Shri A.P. Veera Raghavan,
Under Secretary, who has been
specially instructed for the purpose.
The Ministry of Labour and Em-
ployment has also been running a
Training-Within-Industry Centre at
Bombay since 1954, Training With-
In Industry has been introduced in
about 200 firms covering a wide range
of industries both in the public and
private sectors, such as textiles, iron-
and steel, electricity, glass, cement,

Recent Trends in Public - Administration in India 485

rubber, chemicals, heavy and light
engineering, defence undertakings,
railways, posts and telegraphs, etc.
About 40,000 industrial supervisors
have been trained in ail the three
Training-Within-Industry program-
mes.

The National Development Coun-
cil at its recent meeting urged the
State Governments to organise train-
ing programmes for village leaders
who work with village panchayats
and co-operatives and for young men
in rural areas who could serve as
secretaries of village institutions.
The Co-ordination Committee, con-
sisting of the Union Ministers of
Food and Agriculture and Commu-
nity Development, has decided that
genior officers of Agriculture Depart-
ments in the States, particularly the
Directors of Agricultu;e, should

tively participate in the training
;cmgm¥nn§e of Gram Sahayaks. The
second orientation course, at the
Central Institute for Study and Re-
gearch in Community Development
(October 2-November 2), was attend-
ed by four non-officials—the Parlia-
mentary Secretary, Union Ministry
of Community Development, and
three M.L.A.s from Kerala, Mysore
and Andhra Pradesh—and 28 officials
drawn from States and Union terri-
tories. Its syllabus included philo-
sophy, concepts énd objectnves_of
community development; evolution
of a socialist programme and of

ocracy ; problems of under-
development in Indian rural com-
munities; techniques of community
development, including methods and
.processes; public administration and
the transformation of the law and
polic® State into a welfare State; and
certain selected facets of the pro-
g , such as agriculture and
subjects, co-operation, village
jes, public health and sanita-
n. The Central Council of Local
f-Government, at its fourth meet-

; ' jnig held at New Deihi from October

27 to 29, recommended inter alia
the establishment of an institute for
training officers holding supervisory
posts in local bodies.

Bombay has set up a 15-member
State Council for Training in Voca-
tional Trades to advise the State
Government in carrying out the
training policies laid down by the
National Council and to coordinate
the vocational training programmes
throughout the State. The Govern-
ment of Madras has appointed a four-
member committee to suggest ways
and means to improve the content
and quality of training given by the
institutions set up in the State
under the community development
programme. :

x * *

The Central O & M Division is
at present engaged in carrying out a
general review of its work during the
last four years under its new Director,
Shri K. P. Mathrani, 1.C.S. Work
in the Union Home Ministry has
been reorganised to avoid duplica-
tion. Sections in the Home Ministry
will, in future, be under the charge of
either a Deputy Secre or an
Under Secretary and not of both as
at present; and files from any one
section will therefore not have to tgo
to both the Under Secretary and the
Deputy Secretary. An interesting
experiment in expediting disposal of .
work is under way in the Ministry
of External Affairs. Initial noting
on the files is made either by the
Under Secretaries or by the Deputy
Secretaries (and not by Assistants)
who send the files direct to the Joint
Secretaries or the Secretaries.

In Madhya Pradesh, the Govern-
ment has set up a five-member com-
mittee for-the evaluation of the pro-
gress of the national extension servioe
and community development pro-
gramme in the State. Further, an
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Organization and Methods Branch
has been set up in the General
Administration Department of the
State Secretariat. Its functions in-
clude advice on departmental struc-
tures, staffing and training arrange-
ments and improvement of proce-
dures. The O & M Branch is head-
ed by Shri K. Radhakrishnan, 1.C.S.,
Additional Chief Secretary, who has
also been entrusted with the work of
investigating the causes of the increase
in non-development expenditure and
of suggesting means of securing eco-
nomy consistent with administrative
efficiency. The Bombay State Trans-
port has decided to apply work study
techniques to rationalise its methods
and procedures of work.

Among the important committees,
commissions or boards which have
recently been set up or in the process
of formation are an informal Tech-
nical Advisory and an informal
Research Programme Committee for
the Central Company Law Depart-
ment; a central co-ordinating com-
mittee on employment studies; a
Central Copyright Board under the
Copyright Act, 1957; an Inter-
mediate Ports Development Com-
mittee for selection of intermediate
ports for intensive development in
order of priority; a Central Cotton
Textiles Consultative Board; a
committee on the unification of laws
in Kerala; and a standing advisory
committee for large-scale industries
in Andhra Pradesh.

* * *

The Government of India has
ratified the Convention, adopted by
the International Labour Office in
June 1951, on equal remuneration for
men and women workers for work
of equal value. The ratification of
the Convention by India has been
facilitated by the observation, made
in. March 1956 by the 1.L.0. Com-
mittee of Experts on the Applica-
tion of Conventions and Recom-

mendations, that ratifying Govern-
ment must ensure the application
of the principle only in so far as it
had control over the methods for
determining rates of remunerations
as in the case of public services and
occupations and industries in respect
of which the Government is required
to fix wages.

Recently, fresh orders issued by
the Central Government emphasise
that no officer will be retained or re-
employed in service beyond the date
of compulsory retirement except when
it is clearly in the public interest and
where it is evident that other officers
in service are either not ripe enough
to take up the appointment or that
the retiring officer is of such out-
standing merit that Government con-
sider it desirable to retain him in
service further. Extension or re-
employment may be granted up to
two years at a time beyond the age
of superannuation, and may be fur-
ther extended by not more than a
year, save in exceptional circumstanc-
es. In West Bengal, the cadres and
pay scales of class IV health person-
nel have been rationalised; a unified
cadre with certain broad heads, has
been created to ensure greater mobi-
lity of staff as between different types
of posts. In Bombay, the pay scales
for the technical personnel employed
in government engineering colleges
and polytechnics have been subs-
tantially increased with a view to
attracting the right type of qualified
personnel to the teaching posts re-
quiring technical qualifications. The
Uttar Pradesh Govérnment has decid-
ed that a Government official, who
acts as Chairman of the Board of
Directors, or as ex officio Director,
or an autonomous industrial or com-
mercial undertaking or corporation
or statutory body in which Govern-
ment funds have been invested, will
no longer be allowed to receive any
fees or other remuneration from these
bodies.

AN

INSTITUTE NEWS

The President of India visited the
Institute on November 28.

The first session of the Master’s
Diploma Course in Public Adminis-
tration at the Institute’s School of
Public Administration commenced
on November 3 with seven students in
the First Year course, and 23 in the
Second Year. There is provision for
admitting up to 50 students to each
course from the next session. Of
the 23 admitted to the Second Year
course, six are on deputation from
State Governments.

A Seminar on “Improving City
Government” was convened by the
Institute at Bangalore on September
13-14; it was attended by 25 repre-
sentatives drawn from the Central
Government, State Governments,
Municipal Corporations and Com-
mittees, Universities, etc.

“ The Trivandrum Local Branch of
the Institute organised a symposium
on the recommendations of the
Kerala Administrative Reforms Com-
mittee on September 30 under the
presidentship of Dr. John Mathai,
Vice-Chancellor, Kerala University.

Lectures delivered at the Institute
during recent months were as follows:

Aug. 30 : Prof. Lynton K. Caldwell,
on “New Developments
in Training for Public
Administration”

(Chairman : Shri Vishnu
Sahay, 1.C.S., Cabinet
Secretary).

Sept. 10 : Prof. Quincy Wright, for-
merly of the Chicago
University and now Visit-
ing Professor at the Indian
School of International
Studies, on ‘‘Adminis-
trative Problems of Inter-
national Law.”

(Chairman : Shri S. Lall,
1.C.S. (retd.), Chairman,
Air Transport Council,
Ministry of Transport &
Communicatioris).

Dec. 3 : A series of three lectures
by Shri A.K. Chanda,
Comptroller & Auditor-
General, on “The Func-
tion of Audit in a Demo-
cracy”
(Chairman : Shri V.T.
Krishnamachari, Deputy
Chairman, Planning
Commission).

Dec. 4 :on “The Question of the
Separation of Audit and
Accounts.”

(Chairman : Shri Morarji
R. Desai, Union Minister
of Finance).

Dec. 5 : on “The Accountability of
Public Enterprises™.
(Chairman : Shri T.N.
Singh, Member, Planning
Commission and form-
erly, Chairman, Public
Accounts Committee of
Parliament).

A descriptive study, prepared by
the Institute, entitled ‘“The Organi-
sation of the Government of India,”
has been published by Asia Publish-
ing House, Bombay. It is priced
Rs. 20. It is the first publication
of its kind giving an informative pic-
ture of the overall organisation of the
Government of India—its various
Ministries and Departments, their
field agencies and offices, the spe-
cial administrative agencies men-
tioned in the Constitution, the
Cabinet Secretariat and Planning
Commission. There are also 30
large charts illustrating the organi-
sation of the various Ministries and
Departments.

o eJ0e—
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ESTIMATES ) COMMITTEE, 1958-59, 26th Report (Ministry of
Defence—Organisation of the Ministry of Defence and Services Head-
quarters). New Delhi, Lok Sabha Secretariat, 1958, v, p.48, 0,75 n.p.

The important conclusions and recommendations of the Committee

are as under :
I. Organisation and Procedures

1. The present system does not
make for economy or efficiency in
administration and requires some
modification.  Careful considera-
tion should be given to the question
of having an integrated machinery
for arriving at overall policy deci-
sions affecting all the three Services
and care should be taken that the
Services do not function in separate
compartments. The experience of
the working of corresponding orga-
nisations in the U.K., United States,
and ‘other advanced countries should
be carefully examined. It might be
de’slrablc- to explore to what extent
an organisation based on the Councils
system as obtaining in the U.K. might
pe: more suitable. In the U.K. there
Is 'a Ministry of Defence, under a
Cabmet' ‘Minister, for coordinating
the policy and requirements of the
three armed Services and for adminis-
fering certain inter-gervice organisa-
"~ tions. There are three Ministers for
. the three Services: presiding over the
Baard of Admiralty, Army Council
. An@ Air ‘Council. The Board and
;. tise-‘Cpuncils -consist of the Chief
+ STt Staff of the respective Services,
¥Vice-Chie fs, the Principal Staff
g, the Parliamentary Under
hry and the Permanent Secre-
who is also .the Accounting
for the votes of the respective
.. "While the - Councils and
d carry on higher administra-

;: fﬂ” Admiralty and the Air

Besinéss, there are .the War -

Ministry, for the normal administra-
tive control of Army, Navy and Air
Force. There is not sufficient data
available to determine whether the
Defence Minister’s inter-Services
Committee and the Defence Minis-
ter’s Army, ’Navy and Air Force
Committees, in fact, perform similar
functions in India. In the light of
the statement made by the Prime
Minister in March 1955 about the
intention of Government “gradually
to develop these Councils for each
of these Services,” the matter should
be brought before Parliament early
so that a decision on the establish-
ment of the Councils, their composi-
tion and powers is taken and the pre-
sent system which is based purely.on
executive decisions receives parlia-
mentary consideration at an .early
date.

2. ConSidering the volume of
receipts it may reasonably bc inferred
that a considerable portion of it is
likely to be of the variety of simple
and routine references, particularly
from the Services Headquarters.
There seems -to be some imbalance
in. the distribution of responsibilities
between the Ministry and the Services
Headquarters and also a lack of
sufficient delegation of authority and
powers to the Services Headquarters
which are presided over by officers

of the status.of the Chiefs of Staff.

An - analysis of the receipts in the
lc\)dlgs&y should .be .made by the

isation, of the Govern-
ment of m nvof ©
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3. A proposal made by the Ser-
vices Headquarters to the Defence
Ministry for approval has to go
through a number of stages which
generate considerable subsidiary
correspondence in obtaining or fur-
nishing clarifications before the
proposal is finally agreed to. There
is considerable duplicate effort in
the work of the Services Headquar-
ters. The present system does not
also ensure that proposals emanating
from a certain level in the Services
Headquarters are not examined by
officials of lower rank in the Minis-
try. Nor have the officers dealing
with various matters in the Minis-
try have the necessary expertise, nor
the experience in the Services orga-
nisation, the problems relating to
which they are expected to appre-
ciate and criticise. The powers dele-
gated to the Services Headquarters
and to the officers and formations
subordinate to it require an early
review and possible enhancement
consistent with their responsibilities.
The procedures should be so devised
that a proposal is examined compre-
hensively and jointly by all concer-

ned.

4. The large number of refer-
ences about pensions at present
dealt with in the Ministry should be
decentralised to the extent possible.
The forms, the procedure and rules
relating to pension should be review-
ed with a view to their simplification.
The feasibility of framing suitable
proformas and standard forms and
ensuring that all relevant data are
incorporated concurrently in the
records should be examined in order
to obviate delays in the examination
of claims. Where information is
incomplete, there should be a method
of dealing with cases expeditiously
instead of waiting indefinitely for
information that l::ils not fprth:onzlinv%.
Wherever possible, eminent —Civi-
lians and ngn-oﬁicials in public life
might be asked to help in the gather-

¢

ing and assessment of facts, instead
of relying solely on official channels.

5. The “Pilot Section” scheme,
which was adopted in October 1956
on the recommendations of the
Central O & M Division, is costly;
special steps should be taken imme-
diately to find out if the scheme is
working in the intended manner and
to assess its results in terms of effj-
ciency and economy. The danger
inherent in such schemes, of persons
getting paid at higher rates for turn-
ing out the same quality of work as
was being done by them before, or
by other persons in a lower grade,
should be guarded against and time-
ly corrective action taken.

II. Services and Other Staff Matters

1. In view of the experience
gained since 1947, the justification
for a separate organisation for the
selection and recruitment of officers
and other ranks for the Air Force
alone should be re-examined, especia_l-
ly when a joint Selection Board is
working satisfactorily and efficiently
for the Army and the Navy. The
feasibility of adopting the principles
outlined in the recommendations of
Hoover Commission on the ‘Business
Organisation of the Department of
Defence in the U.S.A.’ should be
considered with regard to appeint-
ments, in the Headquarters, dealing
with commercial type of support-
activities. Similar principles should
be applied to other activities like
transport, supplies, store-keeping etc.,
even in the lower echelons. Civilians
entrusted with such duties should
also be trained adequately in business
management.

2, There is scope for integration
of several activities, which are com-
mon to the three Services, e.g., Trans-
port, Education, Medical Services,
Repair Services, etc. Inter-service
organisations should have a very
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large practical content of inter-service
integration so as to eliminate dupli-
cation of effort. A committee should
be appointed to examine this matter
carefully and make concrete pro-
posals.

3.. It is difficult to understand
the reasons for the difference in the
composition of the Standing Esta-
blishment Committees set up ' to
examine, approve and review the
establishments of the Army, Air
Force and inter-service organisations

respectively. There is hardly any’

special merit in having these three
separate committees when the func-
tions performed by them are of a
similar character; the constitution of
the committees should be reviewed.
For the Ministry of Defence, and
for the integrated services headquar-
ters alsoin case the Council system
is adopted, there should be one such
Standing Establishment Committee,
which would examine proposals for
1crease of staff applying the princi-
ples mentioned in paras 4-5 below.

4. There should be an integrated
examination, by a special committee,
of the entire staff strength of the
Ministry of Defence and the three
Headquarters to ensure utmost eco-
nomy and efficiency. This Com-
mittee, which should consist of
one representative each of the Minis-
tries of Finance, Home and Defence,

preferably at the level of Joint

Secretaries, should also make sugges-
tions regarding alternative employ-
ment to be provided to personnel
found surplus. .

io 5. The present posit;on ;]n regard
1o temj posts is hardly satis-
Mryporsagm criteria should be
Juid:-down for creating new posts.
“Theve should be periodical reviews
£0 ‘engure that when posts, created
for specific purposes, are extended,
there is justification for their conti-
Nuation. :The authority competent

to create or extend a post should
enquire why its purpose was not ful-
filled within the duration originally
laid down.

6. More than 500 persons with
over 10 years’ service had not yet
been confirmed in the Services Head-
quarters because the relevant Rules
for confirmation had not been fina-
lised and some other related ques-
tions had not been settled. The
various problems that arose in
the course of framing the Rules for
confirmation or for seniority should
have been tackled more expeditious-
ly; these should be taken immediate
note of, at a high level, and a speedy
solution found.

7. As the civilian staff in all the
three Headquarters are borne on
one common roster for purposes of
promotions and confirmations, there
is no justification for maintaining
separate establishments for dealing
with their day-to-day administra-
tion; the entire position should be
reviewed.

8. It is not desirable to engage
professional military officers in the
Services Headquarters on routine
administrative duties in place of
civil servants, particularly when there
is a general shortage of service
officers. _

9. The medium of the staff coun-
cils should be utilised to encourage
the staff to bring forward sugges-
tions for improving efficiency and
standards of work. ,

UI. Finance and Accounts

1. (i) While the system of
accounting in the three Services 15

more or less the same, there is a'

difference in the agency maintaining
the pay accounts. For the Army,
ﬁ:{ accounts are maintained by civi-

personnel’ of ‘the Defence
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Accounts Departments. In the Navy
and the Air Force the accounts are
“kept by their own Service personnel;
the Defence Accounts Department
only gives ‘technical advice’ and
conducts a percentage audit of the
accounts. (if) It is not desirable to
have three types of separate organi-
sations for performing duties of ‘a
similar nature in the three Services,
por that the accounts staff _of the
Navy and Air Force should include

ice personnel.
seerI. g'chere should be a review of

ESTIMATES COMMITTEE,

the existing Finance and Accounts
organisation for the three Services
$O as to attain the objectives of eco-
nomy, uniformity in the application
of rules, and greater co-ordination
between this organisation and the
executive authorities. The patterns
of the Defence Finance and Accounts
organisations in U.K., as also of the
Railway Financial administration in
India, should be carefully examined
to see to what extent they may be
followed in the case of the Defence
organisation in India.

1957-58, 11th Report [Ministry of

Transport and Communications (Department of Communications and
Civil Aviationy—The Indian Telephone Industries (P) Ltd.] New Delhi,
Lok Sabha Secretariat, 1958; ii, 108p.,, Rs. 1.37.

The report mainly deals with the

Indian  Telephone Industries (P)

., Duravaninagar, Bangalore; it
Iaﬁ% includes the Committee’s find-
ings on a few aspects of the telephone
expansion schemes of the P. & T.

Department.

The important conclusiong and
mmendations of the Estimates

Committee are as follows :
1. Organisation

1. Early action should be taken
to appoint & Chairman with requi-
site qualifications and aptitude, who
holds no post in the Secretariat or

“has severed his connection with the
administration.  Further, persons
with business experience who might
pave no interests 1n private under-
takings, and also persons of ex-

in financial matters and .

' mmunication engineering,
‘ho‘ile:legasmiated with the Board.
“To the extent possible, they could
_also act a8 functi?inal ac_ig:setr:c hnlin
' oatic tters and provide -
yarious T “ihe field of produc-

1
1
;

§.

L
&

}gj‘;w A

2. The Board of Directors should
take maximum responsibility and
function on business principles and
not look to Government for guidance
in matters where decisions could be
taken by it.

3. The Board of Directors
should concentrate on policy matters
and measures to improve efficiency,
economy and production, and there
should be suitable delegation .of-
powers to the authorities on the spot:
for execution of day-to-day work. -
Unless there is effective delegation,
there can be no efficient functioning.
With this end in view, the delegation -
of powers to lower authorities should
be reviewed by the management.
It should also be ensured by the
various authorities that the powers
delegated to authorities below are
actually exercised. : :

4. It should be possible for
Heads of the major Departments in
the L.T.I, e.g., the Transmission and
Engineering Department, to function
directly under the Managing Direc- -
tor, especially since the present in- i
cumbent is himself a technical offics. . -
er, while the General Manager might

]
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control the other important Depart-
ments. Under this arrangement, it
might be possible to abolish the post
of Manager. The organisational
set-up of the L. T.I. should be review-
ed in the light of the above remarks,
as well as of the position obtaining
in modern undertakings elsewhere.

5. With a view to ensuring
better coordination, there should
be set up a Board of Management,
as m the H.A.L, etc.,, consisting
of the Managing Director and
senior officers of the L.T.I., to assist
the Managing Director in the exer-
cise of his powers, functions and
responsibilities, not in an informal
manner but by holding meetings at
regular intervals, maintaining records
of proceedings, etc.

6. It is hard to appreciate the
association of the Chief Engineer,
P. & T., and the representative of
the Ministry of Finance, with the
Finance Committee, especially in
view of the fact that they are station-
ed at New Delhi where they have
other responsibilities also. There
is no delegation of powers to that
Committee so that all its recommen-
dations have to be placed before the
- Board of Directors, three of whom
constitute the Finance Committee.
While important financial matters
should be considered by the Board of
Directors, there should be sufficient
delegation of authority below that
level for which purpose a Board of
Management has been recommended.
The question of the continuance of
the Finance Committee may be re-
examined.

7. The present system of having
different Coordination Committees
and procedures for P. & T., Railways
and Defence is not quite satisfactory.
A better arrangement might be to
have one Coordination Committee
with three to four Sub-Committees,

ach dealing with the requirements of

different user departments, and also a
small office since that might ensure
a closer coordination in production
as well as in research programmes
between the I.T.I. on the one hand
and the different user departments
on the other.

II. Production, Finance and
Accounts

1. The L.T.I. should impress on
the P. & T. Department, thc neces-
sity of intimating actually the firm
requirements sufficiently in advance
and of not making changes in them
frequently. For economical work-
ing, schedules once fixed should
not be frequently altered since such
changes result not only in decreas-
ed productivity but also in loss of
work-flow and inefficient use of man-
power and machines.

2. Efforts should be directed to
improve the extent of actual produc-
tion in the I.T.L,, to diversify produc-
tion, to reduce overheads, to remove
the present imbalance in the capacity
of different types of machinery, to
utilise the existing idle machinery
and surplus capacity to the full and
to improve the capital output ratio.

3. A Technical Committee, con-
sisting of one or two tele-communi-
cation engineers and a chartered and/
or cost accountant, under the chair-
manship of an experienced indus-
trialist, should be set up at an early
date, to review the working of the
LT.I during the last decade. This
Technical Committece may also look
into the working of P. & T. workshops
and its report should be made avail-
able to Parliament.

4. The increases of profit mar-
gins are unobjectionable so long as
they assist in self-financing future
development projects. The basic
objective of a public enterprise like
the L.T.I. should, however, not only
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be to realise a financial profit but to
produce the required products, to
achieve the optimum output and to
ensure production by economic and
efficient methods.

5. Prompt action to liquidate all
the outstandings should be vigorously
ursued by the LT.L. with the con-
cerned departments, which now
amount to Rs. 138 lakhs.

6. The expenditure trendg do
not reveal a very satisfactory picture
in many directions. The expendi-
ture of the 1.T.1. should be regularly
and carefully analysed and necessary
action taken to control dispropor-
tionate increases.

7. (@) It is tl;ard to tzil’lpprett:iatle

:de variations between the actuals
:;(cilebudget figures, when the LT.I.
has an assured business on the basis
of the cost of production. In order
to minimise these, the standard of
budgeting, which in turn depends on

roper accounting and costl.ng,should
f,’e improved. (i) The entire system
of accounting—financial, ~cost and
stores—should be urgently got exa-
mined afresh by an expert team
specially to be set up for the purpose.
Gii) Considering the similar corres-
ponding position in other State enter-

rises, the Government of India
should urgently set up an Expert
Committee to_go into the system of
accounting——ﬁnance, cost apd stores
_in all the State updertakmgs with
a view to making 1t fool-proof and
achieving standardisation of account-
ing procedure, t0 the extent possible,
at least in all manufacturing units.

g. The annual accounts and
repo}ts of public undertakings, to be
1aid before Parliament, should be
made far more detailed and exhaus-
tive than at present. Here the annual
reports and accounts of the nation-
alised industries in U.K. might be
considered as 2 model, Further,

in order to enable Parliament and
Parliamentary Committee to make a
proper study of these undertakings,
their annual accounts and reports
for the preceding financial year
should bc laid before Parliament
before the commencement of budget
discussions.

IIl. Stores

1. (i) The existence of Stores
Purchase Committee in the I.T.I.
is a very desirable feature, which
may be adopted with advantage by
other State undertakings. (ii) Con-
sidering that the annual purchase of
the I.T.I. amount to Rs. 2'5 to 3
crores, the feasibility of associating
non-officials with the Stores Pur-
chase Committee may be examined.

2. Overstocking and shortages
should be avoided by proper
planning, and by stipulating realis-
tic delivery dates for materials and
imposing penalties on suppliers for
failure to supply the materials in
time; at the same time, full advantage
should be taken of periods of low
prices to accumulate stocks for
future use.

3. An increasing use should be
made of the system of sub-contract-
ing; purchases should be decentra-
lised; and a Telegraph and Tele-
phone Equipment Committee, on the
lines of the Railway Equipment
Committee, should be set up.

IV. Telephone Expansion Schemes
of the P. & T. Department

1. The need for stream-lining
the organisational set-up of P. & T.
workshops with a view to ensuring
greater  coordination with LT.I.,
even if common management for the
two be not immediately feasible, as
well as of rationalising the manufac-
turing operations in these units to
fit in with the Telephone Expansion
Schemes of the P. & T. Department,
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should be constantly kept in view
while making the reorganisation.

2. To facilitate effective co-
ordination, the desirability of
placing the Hindustan Cables (Pri-
vate) Ltd. under the administrative
control of the Ministry of Transport
and Communications  (Depart-
ment of Communications) should be
considered.

V. Personnel

1. The abnormal increase of
factory staff without a corresponding
increase in production indicates a
decline in productivity of labour,
Vigorous and determined attempts
should be made to control staff
strength and to correlate it with
production ; the present system should
be thoroughly reviewed; and detailed
job analyses and proper time and
motion studies undertaken imme-
diately in the various shops.

2. There is no justification for
the grant of a conveyance allowance
to six senior officers of the 1.T.I. and
the entertainment allowance to the
Managing Director.

3. The reasons for the large
number of resignations in the LT.L
should be carefully investigated and
appropriate remedial measures taken;
wage incentives on a scientific basis
should be introduced before long,
as also an ‘Attendance Bonus
Scheme’; the suggestions scheme and
awards should be better publicised
and reasons given for suggestions
not accepted; and a separate Welfare
Fund should be set up, to be manag-
ed by a Committee consisting of
workers only.

4. (i) A phased programme for
{raining technical personnel in tele-
communication equipment in the
A.T.E.’s Works should be formulat-
ed; the adequacy of the training
schemes should be continuously re-
viewed, and a scheme should be
started to recruit and train qualified
‘apprentice’ draftsmen, tool-makers,
designers, etc. (ii) A more senior
officer, serving or retired, with expe-
rience of tele-communication engi-
neering, should be put in charge of
the LT.L's Training School. ~ (iii)
“Training Within Industry” should
be expanded.

ESTIMATES COMMITTEE,, 1957-58, 23rd Report, (Ministry of
Education and Scientific Research — Central Social Welfare Board),
New Delhi, Lok Sabha Secretariat, 1958, iv, 87p., Rs. 1.19.

The more important findings and
recommendations of the Committee
are summarised below :—

l General Observations

. 1. The activities undertaken by
the Central Social Weifare Board
. give ample tz}:portunity to wamen to
. show their talent in a sphere specially
“suited fo them, and also serve as
_ingpiration to a large number of
- women, in villages who come under

| “ 2. Before starting a project,
%, 00-operation should be enlist-

ed to a reasonable extent and a conti-
puous effort should be made to keep
up that enthusiasm.

3. Expeditious steps should be
taken to delegate more and more
powers to the State Boards for super-
vision of welfare activities and sanc-
tioning of grants to State welfare
institutions and for developing such
institutions.

4. The Programme Evaluation
Organisation should be suitably
strengthened to undertake a continu-
ous evaluation of the activities of the

}":s‘

- - Social Welfare Advisory Boards;
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- II. The Organisational Set-up

(a) Composition

1. There should be two members
from the Lok Sabha and one member
from the Rajya Sabha, in the Central

. Social Welfare Board.

2. The two non-official members
of the standing committece of the
Central Board should be elected by
the Board instead of being nominat-
ed by the Chairman.

3. The Chairmen and members
of the State Social Welfare Advisory
Boards should be appointed by
the respective State Governments in
consulitation with the Central Social
Welfare Board as a whole, and the
Jocal legislatures should be given
suitable representation on the State
Boards.

(b) Functions
1. To avoid the overlapping of
effort between the Central Social

: Welfare Board and the community

development organisation, that part
of the Central Social Welfare Board’s
work which relates to rural develop-

* ment, especially with regard to

women and children, should be in the
charge of one Ministry (viz., the
Ministry of Community Develop-

# ment) rather than two.

2. . The members of the Project
Implementing Committee may be
entrusted with some field work and

‘allotted certain centres in the Project

. for effective guidance. The repre-

“sentative of village panchayats in the

included in the projects may

-glso be associated with the Com-

mittee, and some members of the

‘Committee should be coopted on the

Block Advisory Committees for

- effective coordination.

» 3, The Ministry of Education

- ‘shiould persuade the State Govern-
- mients top:ntrust all the social welfare

work in the States to the State

and the State Welfare Departments,
wherever they exist, should function
in close cooperation with the State
Boards to avoid any possibility of
duplication of efforts.

4. There is hardly any necessity
of burdening the Union Ministry of
Home Affairs at present with matters
connected with the welfare of women
and children, e.g., distribution of
grants for After-Care Homes and
Shelters. All work connected with
welfare of women and children at
the Centre should be done by onc
agency, viz., the Central Social
Welfare Board.

Ill. Recruitment and Trairing

1. In view of there being a
number of autonomous Boards under
the Ministry of Education and their
number being on the increase, the
Ministry should devise some inde-
pendent machinery for the purpose
of recruiting the higher grade staff
of these Boards on the lines adopted
by the Public Service Commissions.

2. For the posts of Mukhya
Sevikas, women with background
and experience of social service
should be preferred even with some
relaxation in educational qualifica-
tions as in the case of Social Educa-
tion Organisers under the Ministty of
Community Development. Some
percentage of posts should be reserv-
ed for suitable candidates belonging
to Scheduled Castes and Scheduled
Tribes, with greater weightage in
categories like mid-wives, dais, etc.

3. The required number of
trained Gram Sevikas and dais are
not likely to be available by the end
of the Second Plan according to the
present programme of training. To
expedite and improve the training of
personnel for welfare projects, what
is needed is a fuller utilisation and
expansion of the capacity of the
existing Gram Sevikas training cen-
tres of the Kasturba Gandhi National
Memorial Trust and other existing
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centres; opening of new centres;
encouragement of training of instruc-
tors for Kasturba Trust centres;
greater attention to practical train-
ing of Gram Sevikas and inclusion
of general instruction on family
planning in their training syllabi.

1v. Finances and Economy

1. More than 50 per cent of
the amount provided in the First
Plan for social welfare activities
lapsed at the end of the Plan.
Greater care and vigilance should be
exercised to ensure that the story of
short-fall in expenditure of the First
Plan is not repeated in the Second.

2. Utmost care should be taken
to keep the expenditure to the
minimum. Economies can be effect-
ed, among others, by sharing the
Jeeps with the personnel of the com-
munity development organisation and
State Boards; obtaining equipment
in bulk at cheaper rates ; abolishing
the post of the Administrative Offi-
cer; and making the two journals
“Social Welfare” and ‘“Samaj Kal-
yan”—self-supporting.

V. Welfare Projects and Other
Services

1. Efforts should be made to
extend the various activities to all
the villages under a rural welfare ex-
tension project, by taking the assis-
tance of the field staff of the com-
munity development organisation,
wherever feasible.

2. Gram Sevikas in the rural
- welfare extension projects have not
so far been able to extend their pro-
gramme to all the five villages under
their charge. In the projects of new
pattern started in Community
Development Blocks, the services of
the Gram Sevaks (V.L.Ws.) and the
Gram Sevikas should be  suitably
pooled. The Gram Sevika will look
after particularly the welfare work for
women, children and the handi-
capped, o

3. Voluntary organisations
should be encouraged to take up
the work of the rural welfare exten-
sion projects even in the community
development blocks, if necessary,
by raising the quantum of grants
given by the Central Board. In
tribal areas, the projects should pre-
ferably be entrusted to voluntary
organisations of long standing, work-
ing for the welfare of ‘adivasis.’

4. Efforts should be made to
reduce the present cost (Rs. 2.5
lakhs) of an urban family welfare
project. .

5. Slum areas in big towns and
cities should be given preference for
starting urban welfare projects. Such
projects, if actively pursued, have the
potentialities of evolving into multi-
purpose  socio-economic  centres
round which other welfare activities
for the poorer sections of the urban
population can be built up in the
shape of medical aid, educational
and recreational facilities, child wel-
fare centres, family planning centres,
etc.

6. The feasibility of further sim-
plifying the forms of applications for
grants should be examined; the ins-
titutions should have option to fill in
and prepare the forms in Hindi or
other regional languages recognis-
ed by the Constitution.

7. The Board should evolve a
suitable machinery to lay down cer-
tain standards of service in the light
of latest developments in other
countries; it should further furnish
expert advice and guidance to aided
organtsations.

8. The reports, on activities of
organisations receiving grants, should
not be tied up with the certification
of accounts; and the feasibility of
associating local people, viz. Munici-
pal Commissioners, M.L.As., and
M.Ps. from the area concerned, with
the inspection of institutions and
assessment of their work should be
examined.

BOOK REVIEWS

THE ORGANISATION OF BRITISH CENTRAL GOVERNMENT
__]914-1956; Ed. By D.N. CHESTER. London, George Allen & Unwin,

1957, 457p. 32s.

“Public Administration” as a
subject of study has received recogni-
tion only in recent years. It 1s no
wonder, therefore, that books on
administrative history are by no
means plentiful. As the cover page
of this work on “The Organisation
of British Central Governmept”
announces, this is the first detailed
account of how the structure of Bri-
tish Government developed since
the beginning of the First World
War. The organisation was .last
reviewed by the Haldane Committee
which reported in 1918, but this
Committee did not undertake a his-
torical survey as has been done n

this work.

From this point of view, the re-
sults of the survey conducted by the
Royal Institute of Public Adminis-
tration as embodied in this volume
have special importance. This im-

ortance is enhanced by the fact
that the period covered by the book,
namely, 1914-56, has marked a signi-
ficant change in the conception of
the State and of the part which the
State should play in guiding and
controlling the life of the commu-
nity. ‘At the outbreak of the First
World War,” as it has been ste}teq,
“the role of Government in Britain
was still widely regarded as embrac-
ing only the three classic activities
— the maintenance of internal law
and order, the defence of the realm,
and the conduct of external rela-
tions.” The complicated structure
of a modern welfare State had not
been thought of. At the end of the

eriod under review, on the other
hand, there was hardly any sphere

of public life in which the State was
not interested. This extension of
the sphere of State activities neces-
sarily meant an expansion of the
organisation of Government; and
the expansion brought in its train
problems which a simpler form of
Government did not have to face,
The problem of coordination in a
modern Government is a major one,
and the account of the manner in
which this problem has been faced
and solved from time to time in the
British Central Government is one
of the most interesting features of the
work under review.

The task undertaken by the
authors is thus by no means an easy
one. The book seeks to give a
historical review of the growth of
the organisation of the British Cen-
tral Government during a period in
which the growth has been specially
rapid. It traces the growth in
considerable details, and describes
the adjustments made from time to
time in response to changing condi-
tions. The emphasis has been of
facts, rather than on trends, and this
makes certain portions of the book
heavy reading. As a book of refer-
ence, however, it is of great value,
for no significant change in the
organisation has been overlooked.

The mass of details presented in
the volume also helps to underline
a basic truth about administrative
organisations. As the concluding
chapter of the book states, ‘‘There
is no simple or single formula by
whose application all the problems of
administrative  arrangement can
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be solved.” It is, of course, true as
the chapter goes on to say that “it
would be equally wrong to swing
to the other extreme and to assume
that there are no rules or guides to
action. Indeed,....there is a good
deal of knowledge and experience
available for those who have to make
decisions in this field.” But these
are no more than guides; they hardly
gatisfy the more exacting standard of
a general rule. Administrative orga-
“pisations are meant for the function-
ing of individuals grouped in such
organisations. They, therefore, take
their character from the individuals
who constitute and manage them.
" In order to succeed, the organisa-
tions must be attuned to the needs,
uirements and capacities of these
jndividuals. It is not surprising,
therefore, that no particular form of
administrative arrangement can be
" regarded as good for all times and
for all conditions.  The past history

- and tradition, no less than the pre-
sent conditions and the varying
capacities of those in authority
determine the shape of an organisa-
tion. A particular grouping of func-

- tions may be determined for no other
" peason that the Minister in charge
ﬁe personf l;est suited t% undertake
- group of functions. grouping
so decided would be a perfectly valid
one, calculated to yield much better
ts than a grouping arrived at on
eoretical consideration and without

This first study of the trade union
movement in the clerical ranks of the
British Civil Service has been acclaim-
ed as a much-needed history and a
standard work on the subject. It is
surprising that while the general
‘trade union movement in Britain has
had many chroniclers, black-coated
unionism in the Civil Service which
has been an outstanding success in

taking account of the personalities
involved.

In the absence of generally valid
rules, administrative arrangements
must necessarily be a matter of trial
and error, and of constant adjust-
ments. An organisation which is
capable of such changes is
the one which is likely to
survive. The account given in this
book indicates clearly how within
the comparatively short period of
1914-1956 various adjustments have
been made; new forms tried, rejected
or modified. The story is a conti-
nuing one, and no doubt at some
future date an attempt will be made
again to look back at the subsequent
period, and continue the story beyond
1956. This book has performed a
useful, in fact an essential task, and
there is no doubt that this task will
be undertaken and performed in
future at periodic intervals. It may
be possible on a future occasion when
such a task is undertaken to have
a different emphasis and to concent-
rate on the changes in organisation
which have long-term significance,
to trace the long-term trends which
underlie such changes rather than
to narrate chronologically the chang-
es themselves. The present book,
however, is a mine of information,
and a careful perusal of the chapters
is well rewarded.

—R.C. Durt

- CLERICAL UNIONS IN THE CIVIL SERVICES; By B.V. HUM-
f PHREYS. Oxford, Basil Black well, 1958, xiv, 254p.

adaptation to a special milieu had
so far not attracted any historian.

Dr. Humphreys has painstaking-
ly collected her material from depart-
mental minutes and the records and

journals of the clerical unions, dating-’.

back to the middle years of the 19th
century. ‘The result is a well-docu-

mented and understanding account
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of the struggle of the proletariat of
the Civil Service for security of
tenure and a middle class status.
The more absorbing part of the book
is that which deals with the form-
ative years of the clerical unions and
the agitational phase before the
introduction of the Whitley system
in the Civil Servicc. Here sober
documentation is enlivened with
accounts of dramatic moments when
the Crown’s otherwise obedient ser-
vants abandoned petitioning and
waged war against the Treasury
through theitr own journals, the
national Press and Members of
Parliament.

Dr. Humphreys ascribes the rise
of trade unionism in the clerical

gervice to the economic pressure to

which the clerks were subjected in the
Jatter half of the last century when the
Civil Service was being expanded and
reorganised. Before the wide dis-
semination of education in the com-
munity, lucrative positions were avail-
able in the Civil Service for the mere
ability to read and write. As cleri-
cal labour became available in abun-
dance, the old grades were down-
ded and appointments came to
be made on a temporary basis for
long periods. Both insecurity and
down-grading led to departmental
oupings for collective bargaining.
Later, when uniform grades were
introduced in all departments, All-
Service associations were formed to
rotect the interest of the members
of these grades and to negotiate
direct with the Treasury. With the
passage of the Trade Union Act in
1887, these associations became a
of the broad current of trade
unionism in the country and linked
up with the Trade Union Congress
and the Labour Party. The link
with the Trade Union Congress con-
tinued until 1927 when it was sever-
od under an Act of Parliament. The

- Aot was repealed in 1946 and affilia-
::tn with the Trade Union Congress

restored, but the clerical unions were
debarred from affiliation with politi-
cal parties. Right till 1918, the cleri-
cal unions were given only grudging
recognition by authority. In that
year, Government accepted the re-
commendations of the Whitley Com-
mittee for a machinery of consulta-
tion between industrial employers
and their employees in order to
maintain industrial peace. Prompt-
ly, the clerical unions demanded ex-
tension of this principle to the Civil
Service which, illogically, was deni-
ed. After a raging and tearing cam-
paign, both in the Press and in
Parliament, the clerical unions gain--
ed their point. Whitleyism in the
Civil Service was then introduced .
in consultation with the clerical
unions which were incorporated into
the Whitley machinery. In fact,
Whitleyism has been an outstanding
success in the British Civil Service
because it has been based on the
strongly representative associations
of the clerical employees which have
accepted the limitations of the Civil
Service, abjured the strike weapon
as well as affiliation with political -
parties and sought to improve their
conditions of service by reasonable
negotiation. It is a tribute to this
system that the recommendation of
the last Royal Commission on salari--
es were speedily put into effect by
agreement between the staff side and |
the official side.

In India, Civil Service trade
unionism is yet in a formative stage,
Until lately, employment under gow
ernment has been more lucrative
and generally more attractive than -
employment outside, and what. ig -
called a Service grievance is only of
recent origin. The dispersal of
offices in a vast country has also
militated against the development.
of unionism. There has been - g
noticeab'e activity in this direction:
in the States, but under the Central
Government, big associations . have:
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been developing in departments like
Posts and Telegraphs, Railways, and
Audit and Accounts, where factors
for cohesion have existed. In the
Central Secretariat Services also,
uniformity of grades has led to the
growth of All-Secretariat clerical
associations but their membership
is not as representative as it is in the
British unions and leadership is yet
to develop. It is in these conditions
that departmental staff councils were
set up in the Central Secretariat in
1954 to provide a forum where mem-
bers of the staff could meet official
representatives to ventilate their
ievances and express their views
about changes in conditions of ser-
vice. The staff representatives on
these councils are directly elected and
not nominated by the staff associa-
tions which continue to function
separately. These staff councils are
et in a formative stage and have to
develop stature. Their role is purely
consultative unlike that of the British
Whitley councils which determine

conditions of service by. negotiation
between the official side and the staff
side representing mammoth unions.
There is as yet no All-Secretariat
council on the pattern of the National
Whitley Council in the British Civil
Service to deal with larger issues.

The book has a separate chapter
on the vexed salary problem in
a non-profit organisation like
government, which is of topical
interest to the Indian reader at a time
when the Second Pay Commission
is examining the pay-structure under
the Central Government, She has
collected statistics to show how real
incomes in the British Civil Service
have been declining or falling out of
step with the rise in the general wage
rates. HereJalso, as in Britain, the
dilemma is to reconcile the fair wage
claims of Civil servants with the
general economic situation and
the financial resources of [the

government.
—R. N. Madhok

ROLE OF HIGHER CIVIL SERVICE IN INDI4; By DWARKA-
DAS. Bombay, Popular Book Depot, 1958, vi, 260p. Rs. 12.50.

The development of Parliamen-
tary Democracy and Welfare State
in independent India has been raising
the important problem of a proper
orientation of the Public Adminis-
tration to serve the new needs of the
country. The public services have
to maintain high standards of effi-
ciency, integrity, responsiveness and
responsibility if they are to play
their crucial part successfully in the
shaping of a new political and social
order. Dr. Dwarkadas has attempt-
ed an analysis of the new adminis-
trative needs of India and has point-
ed out the dynamic role which the
Higher Civil Service has to play if
these are to be fulfilled effectively.

The author of the book provides
a historical perspective of the deve-

lopment of the Higher Civil Service
in the country from the days of the
East India Company and also des-
cribes briefly the traditions of this
Service in pre-Independence days. He

analyses the present structure of the

Higher Civil Service both at the
Centre and in the States. He dis-
cusses the philosophical concept of
the Welfare State, describes the plan-
ning and development functions of
the administration in such a State
and gives us, though briefly, a glimp-
se into the processes of decision-
making and policy-formulation. He
examines the relationship between
the political executive and the Higher
Civil Service as well as between the
latter and the people. Lastly, he
sums up the conditions for the effec-
tive fulfilment of the role of the

~ gervants.
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Higher Civil Service in the develop-
ing Welfare State.

The book is the result of patient
research on the part of the author.
He has not only looked into the
scanty material on Public Adminis-
tration available to persons outside
the Administration but has drawn
upon the literature available in the
West on the administrative problems
of a Welfare State. He has made
use of the techniques of interview
and questionnaire in eliciting the
views of some high ranking adminis-
trators. It would perhaps have
added to the utility of the book if
he had also collected the reactions
and experiences of the political ad-
ministrators (i.e., Ministers etc.) in
regard to the problems of higher
bureaucracy in India. The book,
on the whole, has been written in a
lucid fashion though at times long
quotations from other books seem
to mar the style to some extent.

There are a few deficiencies in
the substance of the book. For
instance, while discussing the concept
of Welfare State, it might have been
useful if the author had also dealt
with the impact of Mahatma Gan-
dhi’s views upon the evolqtlon of the
Welfare concept in India. Ag_a_m,
he has not examined the prevailing
human relations within the Civil
Service and has not sug_gested any
reorientation in the relations among
the higher civil servants themselves
as well as between the higher civil ser-
yants and the middle and lpwer ones.
An administration is not likely to be
as democratic in its outlook as will
pe desirable nor will there be a high-
er morale within it if there are class
and caste feelings among the civil
Nor has the need for a
proper understanding the coopera-
tion between the specialists and the
higher administrators received an
adequate attention in this book. As
time passes, the impact of science and

technology upon the administration
grows stronger and deeper. This
necessitates a proper adjustment in
the relationship between the special-
ist and the higher administrator so
that both can work in a team spirit,
for dealing with the pressing pro-
blems of socio-economic reconstruc-
tion of the country.

There are also some mis-state-
ments. The author is not wholly
correct in saying that there is still
only a part-time Principal in the
I.A.S. Training School. Before 5th
Fqbruary, 1955 it was one of the
Joint Secretaries of the Ministry of
Home Affairs who also functioned
as a part-time Principal but on that
date, a whole-time Principal was
appointed. Though he is also to
act as a Director of Training, his
primary responsibility, however, has
been to look after the I.A.S. School,
and more recently, also to supervise
the newly-started I.A.S. Staff College
at Simla. Again, it is not accurate to
say that it was under the Act of 1833
that the open competition for the
Covenanted Civil Service was actual-
ly instituted. It is true that the Act
made a provision for a competitive
system of recruitment but this pro-
vision was not put into practice, In
the Charter Act of 1853 it had to
be repeated and then alone action
was taken for setting up a system of
open competition. The author is
also not right in stressing that the
Collector in the District has no
general assistants in the execution of
planning and development work. In
recent years District Planning and
Development Officers and General
Assistants to the Collector have been
appointed in most of the States.

_ One may find it difficult to agree
with the author on some points.
While he has stressed the utility of
formal training in providing a corps
of civil servants with creative intel-
ligence and inventive minds, he



502 Book Reviews

seems to have under-estimated the
importance of informal training at the
hands of the senior officers which has
. an_important role to play in the
building up of the administrative
standards. As regards corruption,
the author’s suggestion for the set-
ting up of an Administrative Intelli-
gence Bureau under a High Court
Judge or the Public Accounts Com-
mittee for probings into malpractices
on the part of civil servants is not
an admlqistratively sound proposal.
In our view, it is not the function
of a legislative committee or a judi-
cial functionary to supervise regular-

INDUSTRIAL RELATIONS IN INDIA; By CHARLES A. MYERS.

ly detailed investigations into admi-
nistrative irregularities and mal-
practices. On the other hand, the
setting up of such an agency with-
in the department itself is more
desirable as has actually been done
at the Centre in the form of Admi-
nistrative Vigilance Division.

The book has been written from
the broad angle of social sciences.
Despite some of its limitations it
is a useful addition to the much-
needed studies on Public Adminis-
tration of the contemporary India.

—B.S. Khanna

Bombay, Asia Publishing House, 1958, xiv, 376p. Rs. 15.75.

-That policy-making in Govern-

~“ment is a very intricate and complex

process, involving a multiplicity of
agencies and factors—economic,
social and political—, is refreshingly
brought out in an illuminating man-
per in Prof. Myers’ latest study.
Though concerned primarily with
the structure. and functioning of
industrial relations in India, it is
highly valuable addition to the
scarce §material on problems of
jabour policy. Industrial labour has
been defined broadly enough to
include all types of man-power—

~ jncluding supervisory and manager-

ial.. The present labour policy of

- the Union Government is seen by
;- Prof. Myers in the light of the vari-
- ous factors which have given it its
. -present form and content, e.g., the

&

L

r- the importance of community and

3

« growth of industry and entrepre-

pelﬁlhip,' the concentration of indus-

trial control in a few agency houses,

s

“ fainily i the structure and develop-
. yneat of Yhdian business enterprises
" and::labéur, the development and
. comntitment of an industrial labour

foree,:the emergence of labour orga-
' I, the managerial response

2 téf’iiﬁbhit;“goblems, the goals of

elopment, the impact

of the Gandhian philosophy and way
of life, and the expansion of the
public sector, etc. The analysis is
both penetrating and dispacsionate ;
it is critical too, but Prof. Myers,
who also puts forward in the book a
plea for better utilisation of foreign
technical assistance experts, is res-
trained in his criticism which he
clothes in seemingly innocent but
really very meaningful words. In
fact, he only. suggests, to readers
in general and Government in parti-
cular, implications of a particular

labour policy and the directions in"
which it may be modified if certain
objectives were accepted by the

Government.

Prof. Myers finds that the pattern
of labour-management relations has
increasingly been structured by Gov-
ernment. ‘The overriding import-
ance of economic development
objectives, the concern for left-wing
and Communist capture of labour
protest and the shortcomings of ma-
nagerial attitudes and policies towards
utilisation of labour have all combin-
ed to bring Government into the
control of labour-management rela=

“tions to a degree unthinkable in most
Western obuntr;es t_oday.’ _ Referring -

unio onism,
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to the non-implementation of the pro-
vision of the Trade Union (Amend-
ment) Act of 1947 in regard to
«ynfair labour practices,” Prof.
Myers further observes that “but
for the most part it is difficult to
conclude that a strong, independent
trade union movement is among the
top priorities in government’s pre-
sent labour policy. This reflects,
in part, the lack of agreement in
government and trade union circles
on what ought to be done to streng-
then unions; but it reflects even
more, in my judgment, the need
for government to retain some con-
trol over those activities of the labour
movement which might hinder eco-
nomic development objectives. This
concern is understandable and de-

fensible.”

While defending the present con-
trol by Government over the labour
movement, Prof. Myers does not
forget to present the other side of the
picture too. “But when govern-
ment is forced to take more of the
initiative for economic development
in underdeveloped countrics today,
the labour movement tends to be
regarded (by government officials and
by some trade union .leadcrs) as an
instrument of economic developn_)ent
in the interests of the whole nation,
rather than asa class group. The
danger here, of course, is that the
labour movement may bpcome a
1abour front, as in totalitarian coun-
tries. So long as India remains
dedicated to economic development
by democratic means, this danger
must be borne In mind by trade
union leaders and government offi-

) ciﬂls aﬁken”

interesting are the ob-
E“ti‘;ﬂyon the respective roles of

b""r[;,:ctive bargaining and compulsory

ﬁjudioation. “Compulsory - adjudi-

h ains a ‘way out’ of serious
e our T ttife in the face of rival
including Communist

unions. For government, it provides
a measure of control consistent with
planning objectives and with the
belief that it is better to let an
impartial third party decide what is
right, if two parties cannot agree,
than to permit them to fight it out.”
Again the reasons given for the
retention of compulsory adjudication
in India in the near future are more
compelling than the reasons advanced
for scrapping it. Those who propose
the latter, influenced as they often
are by Western experience, need to
reconsider the context and timing
of economic development in which
completely free collective bargaining
can work. It ought to be realised,
however, that once a country adopts
compulsory adjudication, it is not
easy to reverse the pattern and
move to freer collective bargaining.”

At the same time Prof. Myers
favours collective bargaining rela-
tionship and would like its small but
growing number of examples to be
studied carefully, and also more
experimentation by Indian employ-
ers (but he is quick to qualify his
statement by adding)—‘at least if
they seek an alternative to complete
State interveation and structuring
of labour-management relations.™
Again, “if government wants to
provide the conditions under which
collective bargaining can develop
effectively, it must resolve the inde-
cision with which it is now confront.
ed and develop some India-wide.
method of determining the most
representative union with which
employers are expected to bargain.,.
If, on the other hand, government
prefers to perpetuate its present
measure of control over the labour
movement, perhaps rival and frag.
mented unionism 1s congenial to thig
objective.. From another point - of
view, rival unionism, as we noted
earlier, is not an unmixed evil; for
it may keep a measure of freedom
and vigour in the labour movemenf ..
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that would not otherwise exist.
One united labour federation would
be ecither more independent or less
independent of government, and
probably the latter is more likely at
this stage of India’s economic deve-
lopment.” ®

The above examples—of govern-
mental control of labour movement
and of compulsory adjudication vis-
a-vis collective bargaining—broadly
show that Prof. Myers does not in-
tend to resolve any particular dilem-
ma for us; he only weighs the pros
and cons of the various solutions
and indicates the circumstances and
objective for which they would be
appropriate. Incidentally the pro-
cess has involved a thorough analysis
©of local circumstances and situa-
tions, which is a formidable task
for any foreign observer or expert.
This is an approach which deserves
to be more widely followed by foreign
experts coming to India in the
Interest of ensuring that their find-
ings and conclusions are not only
relevant to the local circumstances
but also do not cause offence to the
Government and the people.

Another important contribution
made by Prof. Myers in the present
volume relates to the improvement
of personnel management in the
industrial sector in India, both pri-
vate and public. Prof. Myers points
out that the approach of many
managements in India in utilising
human resources and in dealing with
labour problems is still characterised
by authoritarianism and paternalism.
Superior-subordinate relations in
Indian industries are often marked
- by order-giving and subservience to
superiors. The Indian worker is
as good as his counterpart in other
countries, given the same equipment
and the same state of heaith. His
aspirations are not greatly different
from workers in other industrial
socteties, despite cultural differences.

Prof. Myers holds that while the
ingredients of a modern personnel
administration programme may not
wholly apply to an industrially under-
developed country like India, the
successful experience of a number
of foreign companies in India suggests
that the amount of transferability
is substantial. “People at work
tend to respond to fair, consistent
treatment in the same way in most
industrial societies, and Indian work-
ers are not exception, despite all the
differences in culture and social
structure.” “When management
treat labour officers solely as agents
for administrative discipline, handling
grievances and performing ‘unplea-
sant tasks,’ they have failed to under-
stand their own responsibilities as
managers.”

Indian managements also lack in
regard to delegation of responsibili-
ties, effective communication chan-
nels and development of manage-
ment personnel. Indian labour
though plentiful, is no longer cheap,
partly due to poor performance and
indiscipline and partly because of
inadequate managerial policies and
legal requirements which _limit
managerial flexibility in _utilising
labour. Management policies which
were politically adequate in the 19th
century in other developing countries
are politically explosive in the mid-
twentieth. Prof. Myers, therefore,
urges that adequate attention should
be paid to programmes of managerial
training and to the question of
building an effective organisation for
Indian enterprises to provide greater
opportunities for middle management
to participate in important manager-
ial decisions and have access to
higher managerial positions. Recog-
nition of the value of professionally
trained management needs to grow
faster than at present.

On the question of ‘worker partici-
pation in management,” Prof. Myers
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has some interesting views. “If
‘participation in management’ means
joint sharing of decision mak-
ing at all levels, the consequences of
such assistance of effective manage-
ments have not been understood, and
clearly Indian union leaders will not
be prepared for this type of respon-
sibilities for a long time....But if
‘participation’ means greater con-
sultation between management and
labour, then unions and workers will
clearly benefit (as well as manage-
ment). The importance of adequate
preparation for joint consultation of
this type cannot be overstressed. ...”

Prof. Myers has a word of advice
for the public sector also. “While
there were notable exceptions, gov-
ernment enterprises were not re-
garded widely by trade union officials
as more enlightened in’ their labour-
management relationships than the
bulk of private employers, and were
said to be more backward in a few
cases. Government needs to give
more specific attention to management
training and development for public
enterprises, better personnel polici-
es, and more workable relationships
with trade unions and works com-
mittees. If government is serious
about promoting ‘worker partici-
pation in management,’ it mght well
begin with its own enterprises and
establishments.”

The study reveals throughout the
writer’s keen power of analysis and
extraordinary ability of synthesis.
Among the manifold factors, leading
to growth and development of indus-
trial labour, reference has been made
to the influence of the social and
cultural patterns, for instance, the
low respect in which businessmen are
held in India; anti-cow-slaughter
sentiment which results in waste of
animal resources; outpprsts of vio-
lence (involving also British manager-
jal personnel in India), the impact of
the Gandhian way of life on industrial

development, etc. Says Prof. Myers,
“The price of political stability in
India today may well}be some slow-
ing down of the pace of moderniza-
tion in the older established indus-
tries. New industries, of course,
can more easily adopt modern tech-
niques since there is no presently,
employed labour to be displaced and
to protest.” Among the benefits of
the British rule, listed in the book are
*(a) a trained Indian elite represent-
ed by the Indian Civil Service which
provides a quality of government
administration unique in industrial-
ly underdeveloped countries; (b)
an cducational system which helped
to produce this elite and has left a
common core of knowledge and a
language of the elite (English) in
a sub-continent of many linguistic,
religious, and racial groups; ().’
an English legal system which has
helped to preserve individual rights,”

While the study is characterised
by richness of material and imagi-
nation and bibliographical notes, it
does not however attempt to answer
some of the basic questions  rela-
ting to industrial relations. For
instance, no light has been thrown on
the ability of the productive system
in India under the proposed social-
istic pattern of democratic society to
sustain an ever-rising level of wages
for industrial workers. Nor has any
remedy been suggested to alleviate
the hardship of retrenchment due to
rationalisation and modernisation.
The respective roles of both private
and public sectors in economic deve-
lopment of the country have been
brought out; but little has been
said how the growth of the public
management in the field of industry
is likely to affect the future pattern
of employer-employee relations. Prof.
Myers has presumed, and may be
justifiably, that the present trend
both in wages and employer-emplo-
yee. relations will continue, and that
what is needed is to build up an
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effective organisational structure and
a sound system of personnel manage-
ment. The analyses and conclusions
are both revealing and thought-
provoking, one only wishes that these
were carried a step further to include

some of the more fundamental pro-
blems which the country is going to
face with the enormous expansion of
public management.

—R. S. Pande

LOCAL GOVERNMENT IN THE U.S.S.R.; By CHUNILAL D.
BARFIVALA. Bombay, The All India Institute of Local Self-Government,

1958, ii, 94p.

The handbook attempts to give
a brief account of the Local Govern-
ment in the U.S.S.R. It lacks both
1 comprehensiveness and critical
approach. Village and City Soviets
have been described but little has
been said about the Local Govern-
ment set-up of the district and the
region. The Soviet theory of the
constitution and of Local Gov rn-
ment has been accepted at its face
value, and the gulf between theory
and practice of Russian institutions
has received scant attention. The
treatment would have been more

comprehensive if the pages which
have been written on the Russian
Constitution and Marxian theory
had been devoted to the subject in
hand.

The book would be useful to
those who have to make their first
acquaintance with Russian Local
Government. The historical back-
ground and the bibliography at the
end are commendable features of the
book. An index is lacking.

—M. P. Sharma

ESSAYS ON ‘THE WELFARE STATE’; By RICHARD M. TIT-

MUSS, London, George Allen &

Like the police State of the 19th
century, Welfare State in the 20th
century is a succinct expression for
the dominant aspects in the current
political theory. The advances in
science and technology, industrial-
ization and urbanization have rend-
ered the assumption of responsibility
for their own welfare difficult for the
individual and the family but easy
for larger voluntary associations and
State departments. The provision
of environmental, financial and occu-
pational welfare services on a mass
scale is economical and eflicient when
they are undertaken by large asso-
ciations. This in brief is the raison
d’etre for the welfare State. The
concept, however, has a mixed re-
ception. While the less fortunate
sections of population expect a great
deal from it, the rest resent its pater-
nalistic implications. While some

Unwin, 1958, 232p. 20s.

welcome it as the middle way between
Capitalism and Communism, others
oppose it as leading to a “servile”
or “ill fare” State. This mixed
reception to the concept of Welfare
State may be attributed to a confu-
sion in understanding about its
origins and development. Recent
literature on the subject has been
attempting to remove the confusion.
But many books give more a des-
criptive account of the developments
in social services in England or
Sweden or other countries than deal
with the logical and philosophical
implications. Prof. R.M. Titmuss,
however, ably discusses in his works
the logical relationship between social
services and the modern industrializ-
ed or urbanized society. In the
words of the author himself, ‘“The
social services, (however we define
them) can no longer be considered
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ings apart, as phenomena of mar-
zisnt:l ir%tergst, like looking out of the
window on a train journey. They
are part of the journey itself.  They
are an integral part of industrializa-
tion.” His monumental work on
Problems of Social Policy in the
History of Second World War Series
is a pioneer study.

Though the present work is a
number of essays (written between
1951 and 1957) brought together In
a book form, there is a certain unity
among them. The ﬁr§t chapt?r
deals with Social Administration mn
a Changing Society. In this, the
author deals with the origin of the
Social Science Department 1n London
University, with certain aspects of
the historical develop_ment of_ the
social services and with the inter-
relationship between social changes
and social services. The gegqnd
chapter deals with the Social Division
of Welfare. In this chapter brief
reference is made to the contem-
porary thinking about social pphcy
and the underlying assumptions.
Developments in the tl_lreefold fields
of welfare namely, social, fiscal and
occupational, are c_onsnderegl in rela-
tion to the trends in the division of
labour and the §earch for social
equity. In drawing together the
threads of arguments the zfu_lthor
opines that “much of the crmf:lsm
and all the complagency.about The
Welfare State’ is either irrelevant or
unbalanced and that we need to re-
examine, by returning to first princi-
ples, current notions ot"’what consti-
futes 2 social service.” The third
chapter contains an analysis qf con-
trasting pension systems (public qnd

rivate) in the context of population
change. Discussion 11 this chapter
is directed towards certain aspects of
social provision for old age, particu-
larly, the issues raised by the report
of the Philips Committee on the
Economic and Financial problems of
the Provision for Old Age (1954)

and five other related State documents.
The three succeeding chapters, War,
and Social Policy, the Position of
Women, and Industrialization and
the Family, draw attention to “one
of the major tasks of the second
half of the twentieth century” name-
ly, “to reformulate the philosophy
of social policy and to rescue it
from its present inhibitions derived
from a ‘Welfare State’ ideology.”
These three chapters contain a stimu-
lating discussion; a broad yet a deep
analysis of the impact of industrializa-
tion and war on family and society.
Chapter seven on The Hospital and
its Patients contains a vivid picture
of the administrative problems of a
large-scale social service organization
and an earnest appeal for humaniz-
ing the administration in the hospital
which in depth and range of comple-
xity, has, as a social institution few
rivals today. Chapters eight, nine and
ten are Sherril Foundation Lectures
delivered at the Law School, Yale
University, U.S.A., in April 1957.
They deal with the National Health
Service in England—Some Aspects of
Structure, Some Facts about General
Practice, and Science and the Socio-
logy of Medical Care. These lectures
contain material of much interest to
audience outside U.S.A. too as the
attempt to make the advances in
medical science available to the
people at large without reference to
individuals’ means is a matter of
serious concern for people all over
the world. What distinguishes the
present age from the past is the en-
larging sphere of ‘“‘provided” as
against ‘“‘purchased” services. Bui
the administrative problems of pro-
viding professional services whict
were formerly the preserve of the
privileged few are indeed staggering
and Prof. Titmuss unravels in these
essays many of these problems and
makes constructive suggestions for
improvement.

Essays on the Welfare State have
a special appeal and a particular
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interest to the people in India and
similar countries passing through the
preliminary phases of industrial and
economic development. Most of
the countries have adopted the wel-
fare State as the goal of their social
policy but enthusiasm about the Wel-
fare State as a goal of social policy
is not matched by an endeavour to
understand its social and adminis-
trative implications. Bulk of the
population living in these countries
are becoming aware of the “gulf
between what is and what might be
- in their conditions of life”” and as the
author rightly observes “we seem to
have passed into an age of explicit
discontents and of more articulate
expectations.” While most of the
long industrialized countries of the
West are “still heavily burdened by
the as yet ‘uncompensated dis-
services’ of the earlier stages of
their economic growth, while the
rapidity of change in the highly
industrialized societies during the
last one hundred years has put the
family on the defensive, forcing it to
choose between kinship and econo-
mic progress,” the people of Afro-
Asian countries are trying quickly
to catch up with the industrialized
West. Studies are being made under
the auspices of the U.N.E.S.C.O.
on the problems of the impact of
industrialization on traditional cul-
tures; efforts are being made to
avoid. the ‘social costs’ of progress
in economic and industrial spheres
by simultaneously developing social
and welfare services. Some wonder
whether it would be possible to
develop industrially without paying
the costs of progress notwithstanding
the emphasis on simultaneous deve-
lopment of social services. The
bewildering variety of welfare acti-
vities, spread over a large area with-
out adequate financial or personal
resources, the large measure of de-
partmentalization of welfare services
administered from above and not
well-supported by voluntary action

in these countries lend support to
the above doubts. These elements
also add to the already existing con-
fusion in the subject referred by the
author, namely, “The lack of any
precise thinking about what is and
what is not a ‘social service’ con-
fuses and constrains the social con-
science and allows the development
of distinctive social policies based on
different principles for arbitrarily
differentiated  groups  in  the
population.”

After reading the essay on Pen-
sion Systems one begins to reflect
whether the problem of the old aged
p<(>ipulation is properly approached.
Adequate pensions no doubt have
to be paid but the more important
question is whether the attitude to-
wards the aged is not vitiated largely
by financial security, whether in
old age, people do not need emotional
satisfaction as much as financial
security, whether by virtue of the
“flat” life in urban areas, we are not
creating the problem of confining the
aged to special institutions and con-
sequent lack of affectionate care for
the aged. It remains to be seen
whether the newly industrializing
countries which have the additional
problem of rapid population growth
can solve the problem in a different
way. Their kinship family system
might be an advantage but can it
stand the buffets of economic

progress?

While admitting that the social
services are an integral part of the
industrial-urban society, one may
still raise the question whether and to
what extent we can build into the
administrative structure checks and
devices which would ensure personal
satisfaction for the large mass of
clientele without the costs of admi-
nistration exceeding the costs of
benefits themselves? What propor-
tion of costs of social services goes
fowards administering the services
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makes an interesting study. A
more interesting topic for discussion
is the degree of social responsibility
and the extent of welfare to be pro-
vided without destroying the freedom
and self-reliance of the individual
and the family. In other words,
where do we draw the limits for the
Welfare State? The concept of
national minimum no doubt seeks
to limit but the rising costs and stan-
dards of living make the concept not
a sure guide for drawing the bounda-
ries. One may question here whether
one need distrust the State and limit
its jurisdiction. The problems of

poverty and disease are so vast
and varied that probably one need
not seek to answer the question for
some more generations to come. It
may be hoped that Prof. Titmuss will
throw light on these problems in his
subsequent works.,

The essays by Prof. Titmuss are
eminently readable; they contain a
deep and penetrating analysis and
add to the understanding of the need
for large-scale social services in
a large-scale industrial and urban
society.

—V. Jagannadham

——f——e



BOOK

MODELS OF MAN: By
HERBERT A. SIMON, London,
John Wiley, 1957, xiv, 287p. $5.00

Though primarily a collection of
16 mathematical essays on rational
human behaviour in a social setting,
the book descrves special notice by
students, scholars and practition-
ers of administration in India in
regard to the new light it throws on
“rationality” and administrative deci-
ston-making” (Part IV). The author
propounds @ new theory of human
rationality—of ‘bounded rationality.’
Disestablishing the classical concepts
of human rationality of the ‘econo-
mic man,” of the ‘administrative
man,” and the modern theories of
‘games and economic behaviour’ and
of ‘statistical decision,” Prof. Simon
explains that man’s rationality does
not represent an objective orientation
to the real world, but only a subjec-
tive orientation to his incomplete pic-
ture of it, and that the human process
of rational choice is in actual practice
concerned not with the goal of maxi-
mizing, but with the goal of satis-
fying, of finding a course of action
that is “good enough.” The fuller
implications of the new theory of
‘bounded rationality’ for decision-
making in public administration are
seemingly far rcaching; it points to
the constraints imposed on the
‘administrative man’ and the ‘admi-
nistrative organisation’ by social and
psychological settings.  Some of
these implications had earlier been
discussed by Prof. Simon in his
Administrative Behaviour.

PARISH ADMINISTRATION;
By CHARLES ARNOLD-BAKER.
London, Methuen and Co., 1958,
xiv, 430p. 42s. -

This is a descriptive and compre-
hensive treatise on the administra-

NOTES

tion of rural parishes by Parish
Councils, Parish Mecctings and othet
Parish Authorities, by the Secretary
of the National Association of
Parish Councils of France. The
first part deals with the structure of
parishes, the nature, composition,
work procedures, conditions and per-
sonnel of the Parish Councils and
their finance, powers and program-
mes. In the second part are contain-
ed reprints of the relevant French
statutes from 1838 to 1957. The
book is rich with footnotes, and
designed as one which ‘““a lawyer
might...consult but which never-
theless a layman could understand.”

ANONYMOUS EMPIRE ; S.E.
FINDER. London, The Pall Mall,
1958, vii, 150p. 12s. éd.

It is an interesting study of
‘Lobby’ in Great Britain, which the
author defines as ‘The sum of orga-
nization in so far as they are occupi-
ed at any point of time in trying to
influence the policy of public bodies
in their own chosen direction; though
(unlike political parties) never them-
selves prepared to undertake the
direct government of the country.’
The great influence it exercises on
the Governmental process, how it
works, and its relation with, say, the
public, Whitehall, Westminster, mem-
bers of Parliament, etc., are discussed
in detail, supplemented with rele-
vant examples. The title ‘Anonym-
ous Empire’ has been chosen because
the lobbies’ day-to-day activities
pervade every sphere of domestic
policy, in every way and at every
nook and cranny of government, thus
forming an empire in themselves—
-but an anonymous one.

. The book also contains informa-
tion on ‘The House of Commons by
Occupation,” connections of M.Ps.
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with ‘Outside Bodies’ and ‘Local
Government in Parliament.’

JUNIOR BOARDS OF EXECU-
TIVES; By JOHN R. CRAF. New
York, Harper & Brothers, 1958,
xxi, 162p. $3.50

The book contains an analytical
review of the composition, bye-laws,
methods of operation and accompli-
shments of junior boards of directors
or executives in 21  American
companies. The author’s conclusion
about the use of these boards as an
instrument of training for higher
management duties, as a means of
valuable suggestions and ideas from
middle-management, and as a chan-
nel for participation of middle-level
employees in management should be
of interest in the context of the recent
emphasis in India on labour parti-
cipation in management. Junior
boards are conceived as one of the
three major elements of ‘multiple’
management, the other two being
factory boards and sales boards.
Their object is threefold : ‘to provide
opportunity for junior executives
and young men of potential ability
to participate in the management
of the company; to provide a clear-
ing housc for their ideas and a
forum for expression of their opi-
nions in management; and to train
and cducate them in over-all com-
pany operations.’

LEADERSHIP ON THE JOB;
Ed. by the Staff of SUPERVISORY
MANAGEMENT. New York, Ame-
rican Management Association, 1957,
303p. $6.00

This handbook is a collection of
41 instructive contributions from
specialists in various aspects of indus-
trial management and human rela-
tions and is concerned with “the ways
good supetvisors have found to deal
with the bigger problems of the job
and bring them down to size.” It

is divided in eight major parts:
‘The Managers Job,” ‘Communica-
tion is Management,” ‘Building and
Developing a Competent Workforce,’
‘Employec Attitudes : The “Raw
Materials” of Morale,” ‘Special Per-
sonnel Problems,” ‘Managing your
Job,” ‘Union-Management Relations’
and ‘The Jobjbeyond the Job—
Community Relations.” The treat-
ment of each subject is in the form
of tips and suggestions for the super-
visor for solving everyday problems
and enabling him to lead on the job.
Some of the contributions worthy
of " notice are “Decisiveness and
Leadership,” “Selection and Place-
ment,” “‘Supervision and Produc-
tivity,” “Delegation : What are the
Barriers?” and “Your Community
needs Leaders.”

BUDGETARY SYSTEM IN VA-
RIOUS COUNTRIES; By S.L.
SHAKDHER. 1958, «xii, 123p.
Rs. 3.00

This report, prepared by the
author in his capacity as a Rapporteur
of the Autonomous Section (now
called Association) of the Secretaries-
General of various Parliaments,
covers the budgetary systems of 21
countries, including India, Pakistan,
U.K., USS.R. Divided in four
chapters, the report gives a descrip-
tive analysis of various aspects of
budgetary procedures viz., ‘Form
and Preparation,” ‘Presentation and
Discussion,” and ‘Execution of the
Budget and the Control thereon by
Parliament.” The last chapter deals
with certain general aspects of budget-
ing in regard to State corporations,
audit and accountability of State
corporations, public borrowing, ex-
cess grant, etc. The significant
resemblances and differences between
the systems obtaining in the Parlia-
ments of the countries covered in
the report have been pin-pointed.

The final report, adopted at the
London Conference of the Secreta-
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ries-General of Parliaments in Sep-
tember 1957, is also appended.

JOURNAL OF THE INDIAN
LAW INSTITUTE; New Delhi,
Indian Law Institute, Qctober 1958,
Vol. 1, No. 1, 206p. Rs. 4 or Sh.
7.6 or. $1.25

This is the first issue of the
official quarterly organ of the Indian
Law Institute, which was established
in December 1957 under the Presi-
dentship of Shri Justice S. R. Das,
Chief Justice of India. Edited by
Dr. A.T. Markose, it is intended to be
the vehicle for the transmission pri-
marily of the research activities of
the Institute and also of original legal
materials and contributions from the
Bench, the Bar and the Law Faculties
of Universities, and contains articles,
legal cases and comments. The pre-
sent issue includes mostly texts of
the contributions to the Seminar
convened by the Institute in Decem-,
ber 1957 to focus attention on pro-
blems of Public Law in India with
special reference to Administrative
Law.

THE STUDY OF POLITICAL
BEHAVIOUR; By D.E. BUTLER,
London, Hutchinson, 1958, 128p.
18s. _

This is a refreshingly interesting
study of the methodology through
- which political behaviour can be
investigated. It emphasises an em-
pirical' study of Politics by concen-
trating attention on the behaviorial
aspect—a study that stresses the
character and conduct of those con-
cerned in politics much more than
events, institutions or ideologies.
The major ways of studying political
~ behaviour have been classified and
* discussed under four heads, the de-
ductive approach, the descriptive
approach, the sociological and psy-
chological approach, and the ptac-
‘tical approach. This classification,

however, is not too rigid and the
author thinks that the four approa-
ches can usefully supplement one
another. The contributions of emi-
nent writers on politics and govern-
ment to each of the four approaches
is briefly touched upon in a broad
historical  perspective, and their
limitations are also examined. Al-
though in recent years there have
been in Political Science many in-
novations in method and approach,
there have been no spectacular
advances and a vast amount of pro-
gress can be made through the
patient purswit of the existing lines
of research, in particular by accurate
observation, description and analysis
of the government and of the forces
that move men politically.

THE GROWTH OF «-PUBLIC
EMPLOYMENT IN GREAT BRI-
TAIN ; By MOSES ABRAMOVI-
TZ & VERA ELIASBERG; Prince-
ton, Princeton University Press,
1957, xiii, 149p. $3.75.

The book surveys the growth of
public employment in Great Britain
in the nineteenth, and more parti-
cularly in the first half of the twen-
tieth, century. The statistics of
public employment in Great Brifain
are presented in the context of a
brief account of economic and poli-
tical changes and of the development
of ideas and attitudes in Britain.
The changes in the size of employ-
ment are analysed in detail for the
three chief branches of govern-
ment—the central government, the
local authorities and the nationalis$ll
industries. Certain implicit hypo-
theses are suggested in regard to the
causes of growth of public employ-
ment and the main trends in the siz¢
of public employment at . different
levels in Great Britain and the: Unitec
States are compared to throw som«
light on these hypotlieses. The com
parisons suggest to the authors tha:
the relationship between econom
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lopment and size of government
geve;lo? simple; there are other
significant forces also at work. The
growth of government generally
follows economic development .only
after a more or less protracted inter-
val. The authors conclude with the
cautious note that “The international
comparisons. . . .made and the ex-
planatory hypotheses. .. .entertained
were and, indeed, could be no more
than incidental and tentative explo-
rations in a study whose aims were
more modest—to compile measures
of the direct use of labour by the
British government and to describe its
expansion in the context of a summary
of major developments influencing
British governmental activity.
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THE NEW ADMINISTRATOR:
Madras, New Administrator, Novem-
ber 1958, Vol. 1, No. 1, i, 54p.Re. 1.

It is a new, popular, monthly
journal, which professes *“to pgomote
the cause of pure, economic and
efficient public administration. Shri
M. Ruthnaswamy, formerly Chair-
man of the Madras Public Service
Commission, is the Chairman of its
Editorial Board. The first issue
includes a profile of Shri N.R. Pillai,
I.C.S., the views of the late Shri
Gokhale about “Lord Curzon &s an
Administrator” and some remini-
scences of Shri S. K. Chettur, 1.CS.,
as a Sub-Collector.
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