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Introduction NOTES INTRODUCTION Public administration refers to the process of implementation of governmental policy by the
people who have been appointed for the same, namely, the civil servants. It is also an academic discipline that studies this process
of implementation and also prepares the civil service aspirants for the task ahead. It is an essential subject for the students of
political science as well. Public administration has a direct influence on the overall quality of life of the masses. It is concerned with
that part of the government which is action-oriented. Public administrators are looked upon as the people who design important
public policies aimed at the betterment of cities and villages through planning, development and management. To put it simply,
public administrators help to improve the future of the community in general. A study of public administration would require focus
on many issues including citizen participation, local autonomy, public administration strategies, innovative governance, public
services, conflict resolution, demographic imbalances/transitions and healthcare. In India, public administration is basically carried
out by the Indian Administrative Service or the IAS. ThelndianadministrativestructureisbasicallyalegacyofBritish

colonialrule Thedifferentstructuralandfunctionalfeaturesofindianadministration, such as the secretariat system, all-India services,
local self-government, district administration,budgeting,auditing,policeadministration,revenueadministration, and so
on,havetheirgenesisintheBritishRaj. Accordingto its Constitution, Indiaisa 'sovereign, socialist, secular,democratic

republic’ Thecountryhasafederalformofgovernment.ltsuniongovernmentisdivided intothreeseparate,but
interrelatedbranches,namelylegislative, executiveandjudicial.
AsintheBritishparliamentarymodel,theleadershipoftheexecutiveisdrawnfromand responsibleto thelegislativebodyii.e.,Indian
Parliament. Article 50oftheConstitution stipulatesthe separation of the judiciaryfrom the executive. However, the executive
controlsjudicialappointmentsandmanyoftheconditionsofwork.Differentstatutory commissions have been constituted to ensure
democratic functioningoftheadministrative institutionsinthecountry. This book — Introduction to Public Administration — has been
designed keeping in mind the self- instruction mode (SIM) format and follows a simple pattern, wherein each unit of the book
begins with the Introduction followed by the Unit Objectives for the topic. The content is then presented in a simple and easy-to-
understand manner and is

MATCHING BLOCK 6/789 w

interspersed with Check Your Progress questions to reinforce the student’s understanding of the topic. A list of Questions and
Exercises is also provided at the end of each unit.

The Summary, Key Terms and Activity further act as useful tools for students and are meant for effective recapitulation of the text.
Thisbookisdividedintotenunits: Unit 1:Coversthevariousintroductoryconceptsrelated toPublicAdministration. The unit
alsohighlightstherole ofPublicAdministration indevelopingand developed countries. Unit 2: Examines the various approaches
related to the study of Public Administrationsuchastraditionalapproach,behaviouralapproach,etc.

Self-Instructional 2 Material Introduction NOTES Unit 3:Tracesthe various theoriesand types oforganizations including classical
theory,humanrelationstheory,scientific management theoryand bureaucratictheory. Unit 4: Deals with development administration
and bureaucracy.The conceptsof NewPublicAdministrationandPublicManagementareexplainedinasimplemanner. Unit 5: Introduces
you to the meaning, nature and scope of public policy, with focusontheformulation,implementationandevaluationofapublicpolicy.
Unit6: Explores the basics of welfare administration. It also throws light uponthe changingnatureofadministrativeculture.
Unit7:Familiarizesyouwiththeneedandsignificanceofparticipatoryadministration in bringingchange at themass scale in the society.
Unit 8: Discusses the various schemes and programmes launched for the empowerment of the weaker sectionsof the society.
Unit9:Describes the evolutionofthe conceptofmanagerialadministration.The unit also explains the processes related to the
management of public enterprises and gives anoverviewofthechallengesofliberalizationandglobalization. Unit 10: Deals with the
relation between administrative accountability and corruption, methods ofensuringaccountabilityand redressalofgrievances.
Self-Instructional Material 3 Development of the Discipline NOTES UNIT 1 DEVELOPMENT OF THE DISCIPLINE Structure 1.0
Introduction 1.1 Unit Objectives 1.2

MATCHING BLOCK 7/789 w

Public Administration 1.3 Evolution of Public Administration as a Discipline 1.4 Nature and Scope of Public Administration 1.4.1
Elements of Public Administration 1.4.2 Significance of Public Administration 1.5
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Public Administration 1.3 Evolution of Public Administration as a Discipline 1.4 Nature and Scope of Public Administration 1.4.1
Elements of Public Administration 1.4.2 Significance of Public Administration 1.5 Public and Private Administration 1.6

Honey Report on Higher Education for Public Services (1967) 1.6.2 Conference on Theory and Practice of Public Administration
(1967) 1.6.3 Minnowbrook Conference (1968) 1.7

Role of Public Administration in Developed and Developing Countries 1.8

Summary 1.9 Key Terms 1.10 Answers to ‘Check Your Progress’ 1.11 Questions and Exercises 1.12 Further Reading 1.0
INTRODUCTION

As an academic branch of learning, public administration has its origin in the United States. The seminal essay,The Study of
Administration, written by Woodrow Wilson in 1887 in the periodical Political Science Quarterly laid the foundation for its budding
into a full-grown educational branch of learning. From the time the essay was published, a number of renowned scholars like Frank
Goodnow, L. D. White, Henry Fayal, J. D. Mooney, Luther Gullick, L. Urwick, Elton Mayo, Chester I. Barnard, F. M. Marx and Herbert
A. Simon have added value to the field with their numerous intellectual publications. In India, the University of Madras became the
first to establish a division for public administration and local self-governance in 1949. However, it was only after the establishment
of the Indian Institute of Public Administration on March 29, 1954, that universities like Chandigarh and Jaipur decided to set up
independent public administration departments. In 1987, the Union Public Service Commission (UPSC) introduced a full paper on
public administration for the all-India and central services exams. After this, all universities became enterprising enough to
acknowledge public administration as an independent course and set up autonomous departments. Presently, more than 30 odd
departments of the university are providing learning programmes on public administration. Elsewhere in the country, public
administration is still regarded as a constituent of political science. The discipline has got superior sponsorship in the Osmania
University under the educational guidance of M. A. Muthalib. The Department of Public Administration, Kakatiya University, was at
the front position and accountable for getting the approval of pioneers in political science.

Self-Instructional 4 Material Development of the Discipline NOTES In this unit, we will study about the evolution of public
administration as a discipline, its nature and scope and its role in developing societies. 1.1

UNIT

63% MATCHING BLOCK 11/789 w

OBJECTIVES After going through this unit, you will be able to: ? Discuss the concept of public administration ? Trace the
evolution of public administration
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the concept of public administration ? Trace the evolution of public administration as a discipline ? Explain the
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the concept of public administration ? Trace the evolution of public administration as a discipline ? Explain the

difference between public and private administration ? Identify the role of public administration
in developing societies 1.2 PUBLICADMINISTRATION
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Public administration is centrally concerned with the organization of government
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policies and programmes, as well as the behaviour of officials (usually non-elected) formally responsible for their conduct.

Public
administration
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I G.

detailed and systematic execution of law. Every particular application of law is an act of administration.

Administration is

the most obvious part of the government; it is the
government in action; it is the executive, the operative,
the most visible side of the government. -

Woodrow

Wilson

100% MATCHING BLOCK 19/789 w

Public administration consists of all those operations having for their purpose the fulfilment or enforcement of public policy. -
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Public administration consists of all those operations having for their purpose the fulfilment or enforcement of public policy. -
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or enforcement of public policy. -L.D. White Public administration is that part of the science of administration which has to do
with government and, thus concerns itself primarily with the executive branch where the work of government is done, though
there are obviously

93% MATCHING BLOCK 20/789 w

Public administration is that part of the science of administration which has to do with government and, thus concerns itself
primarily with the executive branch where the work of government is done,
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Public administration is that part of the science of administration which has to do with government and, thus concerns itself
primarily with the executive branch where the work of government is done, though there are obviously problems in connection
with the legislative and judicial branches. -

Luther Gullick Public administration, on the

one hand, is an organized activity on the part of a group of people, having been authorized on behalf of the ultimate sovereign, and
the voters, to administer and exercise direct control over their activities. On the other hand, it is a subject matter of study, teaching
and research in colleges and universities. As an academic endeavour, it concerns the pursuit of understanding relating to the real
and proper structure and functioning of government organizations and behaviour of organizational participants. The study of
public administration is

the study of the most effective ways of organizing the executive branch of a government, its institutions and procedures. It

is mainly concerned with the means for implementing political values.

Itis
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coordination of individual and group efforts to carry-out public policy.
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coordination of individual and group efforts to carry-out public policy.

The meaning of public administration can be studied from the following points of view: ? Its significance as an instrument of
governance ? Its significance as an instrument of development and change ? Its significance in modern domestic welfare state
Self-Instructional Material 5 Development of the Discipline NOTES

The most important function of the government is to govern, i.e., to maintain peace and public order and to ensure the safety and
security of the life and property of citizens.

Itis also the responsibility of the government to ensure that contracts are honoured by the citizens and disputes are settled. Public
administration has to play a very significant role as an instrument of development and change. The administration of a country
reflects the genius of its people and embodies their qualities, desires and aspirations. Whenever people decide to proceed on the
road to development, their main instrument is public administration. They need trained manpower to run schools, colleges and
technical institutions. They need technical manpower to build roads, bridges, buildings and to run machines in the industries. They
need scientific manpower to undertake research and development. Only a well- developed public administration can make all this
possible. It is true that part of the effort comes in the private sector, but it alone cannot complete the task. A lot of basic
infrastructure has to be developed for which private initiative is usually not forthcoming. For example, nationwide rail transport, the
telecommunication network, fundamental research, are all undertaken by the government for the most part. The government has
to provide many services for the welfare of its citizens. It includes the provision of schooling, medical facilities and social security
measures (refer to Figure 1.1). With the breakdown of joint families, the problem of looking after the old and infants, orphans and
widows also comes up. When economic activity slows, the problem of unemployed youth also crops up. The development process
brings up many new problems like those of urban slums and juvenile delinquents. The welfare state has to identify these problems
and devise solutions for them. The formulation of these schemes and their implementation is another significant function of public
administration. Public administration is, thus, not only about the protection of citizens from external dangers or internal disorders,
but it also about providing various services to citizens. The welfare of people depends very much on the way the public
administration functions. As lives get more complex in this fast-paced modern age, each one of us, as citizens of our country, have
to interact with some governmental agency or department at some point or the other. In the past, the needs of the people were
neither too many nor too complex. Times are different now. Unlike citizens of the past who were able to live on comfortably within
self- sufficient communities or villages, producing enough for their own consumption, today, citizens have bigger challenges to
face. With the industrial revolution andthe advancement of science and technology, production is no longer a simple task.
Therefore, the means of production are not simple either. The industrial products in use in this age cannot be produced by small
self-sufficient village communities. There is a need for specialized skills, for which communities have to move to the urban areas or
the big cities. With the size of the communities increasing, more organizational skills are also required. Given the nature and
number of activities today, it is not possible for a small community of citizens to organize or manage them on their own, either as
individuals or even as small groups or teams. This has led the governments, both at the Centre and at the state levels, to intervene
by providing the required infrastructure and production facilities along with suitable environment for citizens to live in communities.
The infrastructural facilities can be seen in the form of roads, railway tracks and transport network for the convenient transportation
of raw materials. The transportation facilities are not only significant at the site of production where they deliver the raw
Self-Instructional 6 Material Development of the Discipline NOTES material, but are also essential for distributing the
finished/manufactured product(s). The citizens also make use of these facilities to travel from one place to another.
Communication facilities need to be provided to the communities too in terms of telephone lines, satellite connectivity, Internet
connection,and so on. Such facilities can be set up only if there is sufficient finance available. A small village or self-sufficient
community cannot even dream of investing in such facilities. Only the national government can step in to do the needful with the
help of the state/local governments in the implementation of various schemes, projects and activities. Of course, nothing can
succeed without the active involvement of the local communities. In addition to monetary aid and funds, a lot of effort is required
in terms of organization and fulfilment of the needs of the communities. Fig. 1.1 Basic Functions of
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Public Administration Thus, public administration consists of the actions undertaken by the government to look after its people or
to manage its affairs.

Perception
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of public administration The concept of public administration has been given various interpretations by different thinkers. As the
term itself signifies, ‘public administration’ simply means the activities undertaken by the government to fulfil its desired ends. The
difference between the various interpretations is regarding the ‘activities’ that are to be considered as

the
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administrative activities. Some thinkers take a broad view and include all governmental activities
having for their purpose the
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fulfilment of public policy, while others take a narrow view and consider only those activities concerned with the executive
branch of the government.

There are some writers who lay emphasis on the function of the implementation of public policy. As the author J.S. Hodgson
states, 'Public administration comprises all the
activities
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of persons or groups in governments or their agencies, whether these organizations are international, regional or local in their
scope, to fulfil the purpose of those governments or agencies'.

Self-Instructional Material 7 Development of the Discipline NOTES
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Thinkers like J.M. Pfiffner lay more emphasis on the coordinating role of the administration.According to Pfiffner, 'administration
consists of getting the work of government done by coordinating the efforts of people so that they can work together to
accomplish their set tasks’. Then there are others who emphasize upon the administrative function of implementing the law of
the country. In the words of H. Walker, 'the work which the government does to give effect to a law is called administration’.
However, the definition given by F.A. Nigro is more comprehensive and includes, besides the above mentioned functions, the
relationship between public administration and political process, as well as its association with the community as a whole. Nigro
defined public administration as: ‘Public administration is cooperative group effort in a public setting, covers all three branches-
executive, legislative and judicial-and their interrelationships. It has an important role in the formulation of public policy and is
thus a part of the political process. It is more important than, and also different insignificant ways from private administration; as a
field of study and practice has been much influenced in recent years by the human relations approach. It is closely associated
with numerous private groups and individuals in providing services to the community’. The above definitions take a broader view
of
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According to Pfiffner, 'administration consists of getting the work of government done by coordinating the efforts of people so
that they can work together to accomplish their set tasks'.

the term.
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There are thinkers who take a narrower view and as students of public administration

you should be more concerned with the
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ideology. In this category comes D. Waldo who defines public administration as 'the art and science of management as applied to
the affairs of state’. According to M. Dimock, ‘public administration is the fulfilment or enforcement of public policy as declared
by the competent authorities. It deals with the problems and powers, the organization and techniques of management involved
in carrying out laws and policies formulated by the policy-making agencies or government’. He further adds, ‘Public
administration is law in action. It is the executive side of government'. All these definitions make it clear that public administration
is really the government in action. In common usage, it is concerned with the executive, the operative and the most obvious part
of
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According to M. Dimock, ‘public administration is the fulfilment or enforcement of public policy as declared by the competent
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Public administration is law in action. It is the executive side of government'.

the
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government. In other words, it is mainly concerned with executing the implementing part of

the governmental activity, with the question as how law should be administered with equity, speed and without friction.
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An ignorant Indian villager may not know anything about the constitution of the country, but adaroga or apatwari is a living reality
to him. Therefore, public administration comprises the systematic execution of the will of the people which has been discovered,
formulated and expressed in the form of laws by the legislature. For instance, the assessment and rating of taxes,

the hanging of a criminal, the delivery of mails, the recruitment of the army, and so on,
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are all acts of public administration. To summarize, it may be said that public administration is the non-political machinery of the
government carrying on its work for the welfare of the people according to the laws set up by the state. It is the permanent
executive as distinguished from the political one. At this stage, you must be clear that public administration has to do with people
and not with things. There is a school of thought that holds that in the future the tendency will be a form of administration of
persons towards the administration of things. But this appears to be only a narrow view. Things may be arranged, but ultimately it
is the participation of the human elements that matters. Things, no doubt, are of great importance to the administrator who
arranges them, but they cannot be administered

by him.
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Administration has to do with human beings for which it is meant. It is essentially a matter of social relationships. It must not also
be forgotten that the administrator is neither a philosopher nor a politician, but the non-political side of the executive.
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EVOLUTION OF PUBLIC ADMINISTRATION AS A DISCIPLINE Administration as an activity or as a process is believed to be as old
as the human civilization. You find traces of the activity in all types of human organizations that had been in existence during

the ancient times.
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As soon as primitive man began to act jointly with his fellows, he had to plan, organize, assign roles and coordinate, which literally
makes administration. Public administration as an academic discipline is hardly a century old.

What public administration today as a discipline is, was not so a century ago. During all these years, it
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has been through many ups and downs. Its study developed as an offshoot of Political Science or Public Law, and until recently
administration as an academic subject was the very plain stepsister of these older disciplines. It is believed that the term ‘public
administration’ crept into
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developed as an offshoot of Political Science or Public Law, and until recently administration as an academic subject was the very
plain stepsister of these older disciplines.

the
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European languages during the seventeenth century to distinguish the monarch'’s administration from his management of the
private household. Public administration is regarded as one among the newest disciplines of the social sciences. Like other
disciplines, it has passed through several phases of evolution.

The study of its evolution can be made by dividing its evolutionary history into several phases of development (refer to Figure 1.2).
Phase | (1887-1926):
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Era of politics-administration dichotomy Public administration as a discipline is said to have originated in the United States. The
first stage of its evolution is considered to have begun with the appearance of Woodrow Wilson's essay titled The Study of
Administration
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the appearance of Woodrow Wilson's essay titled The Study of Administration in 1887.
Wilson is regarded as the father of the discipline.
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In the early half of the twentieth century, many American universities began to take active interest in the reform movement in
government. Scholars were, therefore, attracted to the field of public administration. In 1914, the American Political Science
Association published a report which discussed the objectives of the teaching of political science. One of the objectives was to
‘Prepare specialists for
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In the early half of the twentieth century, many American universities began to take active interest in the reform movement in
government. Scholars were, therefore, attracted to the field of public administration. In 1914, the American Political Science
Association published a report which discussed the objectives of the teaching of political science. One of the objectives was to
‘Prepare specialists for government positions’. Thus, public administration was recognized as an important subarea of political
science. The subject,
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positions’. Thus, public administration was recognized as an important subarea of political science. The subject, i.e., public
administration began to gain

increasing recognition in the American universities, and its study began to spread steadily.
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The remarkaBle feature of the first period of the evolutionary stages of the discipline was a passionate belief in the ‘politics-
administration dichotomy’.

Woodrow Wilson emphasized the need for studying public administration as a discipline apart from politics. This is known as the
principle of politic administration dichotomy, i.e., a separation of

76% MATCHING BLOCK 51/789 w

politics and administration. However, the practical invalidity of the dichotomy did not bother the thinkers

at that time.
Self-Instructional Material 9 Development of the Discipline NOTES Fig. 1.2 Division of the Study of Public Administration Phase
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11 (1927-1937): Principles of administration The second period of evolution of the discipline is marked by the tendency to
reinforce the idea of ‘politics-administration’ dichotomy, and to evolve a value-free science of management. The central theme
of this period was that there were certain principles of administration and the task to discover them and
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of administration The second period of evolution of the discipline is marked by the tendency to reinforce the idea of ‘politics-
administration’ dichotomy, and to evolve a value-free science of management. The
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of evolution of the discipline is marked by the tendency to reinforce the idea of ‘politics-administration” dichotomy, and to evolve
a value-free science of management.
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marked by the tendency to reinforce the idea of ‘politics-administration” dichotomy, and to evolve a value-free science of
management. The central
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marked by the tendency to reinforce the idea of ‘politics-administration” dichotomy, and to evolve a value-free science of
management. The central
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was that there were certain principles of administration and the task to discover them and to promote their application
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was that there were certain principles of administration and the task to discover them and to promote their application

was left to the scholars.
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The main thrust of public administration studies in the first two stages, summarized by

US political scientist Wallace Sayre, are
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as follows: ? The ‘politics-administration’ dichotomy was assumed both as a self-evident truth and as a desirable goal.
Administration was perceived as a self-contained world of its own, with its own separate values, rules and methods. ?
Organization theory was started in ‘scientific management term’, i.e., it was seen largely as a problem in the organization
technology - the necessity of hierarchy; the use of staff agencies; a limited span of control; subdivision of work by such scientific
principles as purpose, process, place or clientele. ? The executive budget was characterized as an instrument of rationality,
coordination, planning and control. ? Personnel management was stressed as an additional element of rationality (jobs were to
be described scientifically, employees were to be selected, paid and advancement by ‘scientific’ methods). ? A 'neutral’ or
‘impartial’ career service was required to ensure competence, expertise and nationality. ? A body of administrative law was
needed to prescribe standards of due process in

the administrative conduct. The years under the second stage, i.e., from 1927-1937,
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were the golden years of ‘principles’ in the history of public administration. This was also a period when the discipline of public
administration commanded a high degree of respectability and its products were in great demand both in government and
business.
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the golden years of ‘principles’ in the history of public administration. This was also a period when

65% MATCHING BLOCK 67/789 SA PSC_1046.pdf (D164969508)
public administration commanded a high degree of respectability and its products were in great demand both in government and
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I11 (1938-1947): Principles stood challenged The third stage can be termed as one of reaction and challenge against the so-called
‘principles of administration’, which were dubbed as ‘naturalistic fallacies’ and ‘proverbs’. In a way, the advocates of the principles
of administration began to be challenged and the period

from 1938-1947
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was, indeed, one of continuous and mounting challenge and questioning.
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Herbert A. Simon'’s article entitled, The Proverbs of Administration in 1946, put a big question mark on the acceptability as well as
applicability of the ‘principles of administration” which he branded as ‘mere proverbs’ and nothing more than proverbs. His
argument was further strengthened

by him
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in his Administrative Behaviour: a Study of Decision-Making Processes in Administrative
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Administrative Behaviour: a Study of Decision-Making Processes in Administrative
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Organization which was
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published in 1947. This work got him the Nobel Prize in the year 1978. Simon’s book is a critique of the older public
administration. While rejecting anything as ‘principles’ he said, what are paraded as ‘principles’ are in truth no better than
proverbs. He declared 'how can principles help in determining proper actions when two principles provide contradictory
arguments for action?’

He also rejected the politics-administration dichotomy and
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laid substantive focus on ‘decision-making’ and termed decision-making as the heart of administration. Simon’s approach
provided an alternative definition of public administration, and widened the scope of the subject by relating it to psychology,
sociology, economics and political science.
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Simon'’s approach provided an alternative definition of public administration, and widened the scope of the subject by relating it
to psychology, sociology, economics and

Robert A. Dahl, Sterling Professor emeritus of political science at Yale University, identified
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three important problems in the evolution of a science of public administration.

These problems are as follows: (1)
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The first problem arises from the frequent impossibility of excluding normative considerations from the problems of public
administration. Scientific means to achieve efficiency must be founded on some classification of ends. (ii) The second problem
arises from the inescapable fact that a science of public administration must be a study of certain aspects of human behaviour.
Dahl criticized the ‘'machine concept of organization” and argued that the study of administration must embrace the whole
psychological man. (iii) The third problem relates to the conception of the principles of administration. There was a tendency, as
he pointed out, to enunciate

the
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universal principles based on a few examples drawn from limited national and historical settings. But the laws of public
administration

are not universally valid. The principles of public administration applied to developing and developed nations are considerably
different. So, the social framework of public administration cannot be shunned altogether. According
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to Dahl, 'The study of public administration inevitably must become a much more broadly based discipline, resting not on a
narrowly defined knowledge of techniques and processes, but rather extending to the varying historical, sociological, economic
and other conditioning factors.’ This stage was marked with such criticism that the discipline of public administration found itself
in a very shaky position and its morale was low. This period was followed by another critical period, i.e., the period of crisis.
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The study of public administration inevitably must become a much more broadly based discipline, resting not on a narrowly
defined knowledge of techniques and processes, but rather extending to the varying historical, sociological, economic and other
conditioning factors.’
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The study of public administration inevitably must become a much more broadly based discipline, resting not on a narrowly
defined knowledge of techniques and processes, but rather extending to the varying historical, sociological, economic and other
conditioning factors.’
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IV (1948-1970): Crisis of identity This period has been one of crisis for public administration. The brave new world promised by
the thinkers of the ‘principles’ era stood shattered. The future of the discipline appeared uncertain as it faced a grave crisis, i.e.,
the crisis of identity. Many public administrators responded to the crisis of identity by returning to the fold of the mother science,
namely, political science. But they discovered that theywere not very much welcome to the home of their youth. Many political
scientists began to argue that the true objective of teaching in the field was ‘intellectualized understanding’ of the executive, thus,
reserving the objective laid down in 1914, namely, preparing ‘specialists for governmental position’. There was a talk of continued
dominance of political science over public administration. This period witnessed the spectacle of political science not only letting
public administration separate itself from it, but also not fostering and encouraging its growth and development within its own
field. Public administration, naturally, was in search of an alternative which was available in the form of administrative science.
Here, too, public administration had to lose its distinctiveness, identity and to
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Public administration, naturally, was in search of an alternative which was available in the form of administrative science. Here,
too, public administration

merge with a larger field. After the Second

World War, the whole concept of public administration expanded to include policy-making and analysis. Thus, the study of
administrative policy making and analyses were introduced into government decision-making bodies. Later on, the human factor
became a

pre-dominant concern and the emphasis was on

the study of public administration. This period witnessed the development and inclusion of other social sciences

and

knowledge, predominantly, psychology, anthropology and sociology, into the study of public administration.

Phase
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V: 1971 onwards The discipline has registered great progress and has entered the new phase, 1971 onwards, with an enriched
vision, the uncertainty and turmoil of the preceding period notwithstanding. It has attracted to its fold scholars from various
disciplines, thus becoming truly interdisciplinary. It is focussing its attention more and more on the dynamics of administration.
Public administration has also identified itself with political science. The foregoing discussion deliberately

tries to trace
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the history of public administration solely in the context of the United States.

This is so because the USA is the country of its origin.
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In India, the traces of the history of public administration are only half-a-century old.

Today, a large number of universities in India offer courses in
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public administration. Many of them have independent departments of public administration. Besides, this subject is also taught in
the joint departments of political science and public administration as well as in the departments of political science. Both the
academicians and practitioners of the discipline are required to make sincere efforts in the right direction before the discipline
regains its status and a place of respectability among the other notable disciplines of social sciences.

Check Your Progress 1. Who is considered the father of the study of public administration? 2. How does Waldo define public
administration?

Self-Instructional 12 Material Development of the Discipline NOTES 1.4 NATURE AND
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SCOPE OF PUBLIC ADMINISTRATION There are different opinions about the scope of public administration, whether it is the
managerial part of the governmental work or the entire complex of activities of only executive branch of government or of all
branches, i.e., legislative, executive and judicial. There are, thus, two divergent views regarding the nature of the study of public
administration. These are as follows: ? Integral view: Public administration is the sum total of all the activities undertaken in
pursuit of and in fulfilment of public policy. These activities include not only managerial and technical activities, but also manual
and clerical activities

such as filing paperwork, maintaining records, or all the non-managerial aspects of the job of a public administrator.
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Thus, the activities of all persons working in an organization from top to bottom constitute administration. In other words, public
administration is conceived in a comprehensive sense to include all

the
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activities of the government whether they are performed in the executive, legislative or judicial branches of the government. ?
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Managerial view: The work of only those persons who are engaged in
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Managerial view: The work of only those persons who are engaged in
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Managerial view: The work of only those persons who are engaged in the performance of managerial functions in an
organization constitutes

the
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administration. It is these people who shoulder the responsibility of keeping the enterprise on even keels and to run it most
efficiently. Their job is to plan, programme and organize all the activities in an organization so as to achieve the desired ends.



The following list describes the managerial work of the administrative personnel: o Planning: Planning means
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the things that need to be done and the method to be adopted to accomplish the proposed set for the enterprises. o Organizing:
Organizing means building up the structure of authority through which the entire work to be done is properly arranged and
defined in order to achieve the desired goals. o Staffing: Staffing means appointing suitable persons to the various postsunder the
organization. It covers the whole of personnel management. o Directing:

Directing means making decisions and
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issuing orders and instructions and embodying them for the guidance of the staff. o Coordinating: Coordinating means

inter-relating various parts of the work and, thus, eliminating the overlapping
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and conflict in different activities of an organization. o Reporting: Reporting means keeping both the supervisors and
subordinates informed of what is going on and arranging for the collection of such information through inspection, research and
records.

o Budgeting: Budgeting means fiscal planning accounting and control, i.e., all the activities related to financial management.
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The scope of public administration can be divided under two broad heads, namely, principles of public administration and sphere
of public administration.

Self-Instructional Material 13 Development of the Discipline NOTES
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Viewed from the jurisdictional point of view, the sphere of public administration includes the central government, state
government, its regional and local authorities and also the public corporations. Therefore, public administration

encompasses all activities of the government, including organizational effort and the use of management techniques to ensure
social order and meaningful work with the aim of fulfilling a purpose. According to H. Walker, the scope of public administration is
made up of the following two parts: 1. Administrative theory: This comprises the analysis and examination of various types of public
authority in terms of the following: (i) structure (ii) organization (iii) functions (iv) methods Such public authorities are involved in
administration at the national, regional, local and all other levels. It is also the study of all issues and challenges pertaining to the
external control of the following: ?
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Parliament and the Cabinet over administration ? Internal control of administrative mechanism ? Judicial control over
administration ? Administrative tribunals ?

Public actions (planning, programming and execution) ? Recruitment of personnel ? Relevant issues (pertaining to research,
information and public relations) The objective is to identify the appropriate principles of administrative action, which can be
successfully applied or practised in administration. 2. Applied administration: It is not easy to define the components of ‘applied
administration’, more so since public administration itself is a relatively new field, which is also growing at a rapid pace. Walker has
tried to come up with a simple classification of the types of applied administration, based on ten primary functions as follows: ?
Political: This comprises an analysis and examination of the relationship between the executive and the legislature. It also studies
the political and administrative activities of the Cabinet. It analyses the relationship between the ministers and their officials or
administrative personnel. ? Legislative: This involves delegated legislation, such as elementary functions of the officials in drafting
the bills for enactments. ? Financial: This involves the entire financial administration, for example, right from the stage of preparing
to the stage of enacting a budget. ? Defensive: As the name suggests, this involves studying the military administration. ?
Educational: This involves studying all features and characteristics of the educational administration.
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Self-Instructional 14 Material Development of the Discipline NOTES ? Social: This covers housing, employment, food, social
security and all other administrational functions in the social field. ? Economic: This comprises all the administrative activities in the
fields of agriculture, commerce, industries, foreign trade, public enterprises and other economic fields. ? Foreign: This comprises
foreign administration including international collaboration, global agencies for world peace, prosperity, international relations, and
so on. ? Imperial: This covers issues and methods of imperial supremacy or command over other countries. ? Local: As the name
suggests, this includes the administration of local bodies. Although a lot of overlapping is observed in the way in which Walker has
classified applied administration, it does make way for a more comprehensive and far-reaching definition of the subject. You can
summarize the same in the following manner:
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applied administration comprises the study of administration in the various countries of the world; in the different service
departments of the states; in the various organizational hierarchies at the governmental, local, national, and international

levels; in relation to the historical development and evolution of administrative techniques; and with reference to the issues and
challenges in international organizations. 1.4.1 Elements of Public Administration The essential components of administration in any
field, regardless of the area of operation or work, can be broken down into three important groups. Administration can be
successful if it is characterized by the following three fundamentals of effective administration: (a) Good interrelationship between
the executive body and the legislature regarding policy and decision-making (in the case of the private sector, effective relationship
among the board of directors) (b) Competency of the chief executive and his chief assistants and subordinates to streamline the
policies and decisions adopted by the legislature or board of directors so that they are broken down into a series of action to be
undertaken (c) Ability of the people in charge of operations in providing effective leadership to the rank and file so that they follow
orders and carry out tasks that are laid down in the plans properly Hence, it can be said that the elements of public administration
comprise three sets of considerations or hypotheses: the first consideration pertains to the part played by the executive head in
making decisions and policies, the second to the interrelationship between the executive official and his immediate associates in
the top structure of the administrative hierarchy, and the third to interrelationship between the higher operating chiefs and all
employees of progressively lower rank. People and government expectations It
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may be observed that public administration is only a means to the attainment of the objects of the state itself. The
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The scope of public administration varies with people’s expectations of what they should get from the government. A century
ago they expected

Self-Instructional Material 15 Development of the Discipline NOTES
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chiefly to be left alone. Now they expect a wide range of services and protection. Throughout the world, the demands made by
people have continually increased and in time to come they would further increase. The expansion of government functions
inevitably means more

of the

MATCHING BLOCK 102/789 w

administrative agencies, more officials and employees. The administrative system consequently grows and becomes diverse.
Hence, itis

quite natural that although public administration leans on
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the administrative branch of the executive organ only, but its range is wide as it varies with people’s idea of a good life. 1.4.2
Significance of Public Administration There has been

93% MATCHING BLOCK 104/789 w

Im

tremendous increase in the importance of public administration with the expansion of state activities. The state is no longer
considered as the preserver of status quo; instead, the concept of the service state has been almost universally accepted. The
centuries old notion of police state which was to be responsible only for the maintenance of law and order and the policy of
laissez faire, i.e., least interference in day-to-day activities, has completely lost its relevance. The modern state has undertaken the
new role of accelerator of economic and social chance as well as prime mover and stimulator of national development. With this
change in the ends of modern state, the purpose of public administration has also been completely reoriented. Its functions have
enormously increased in number, variety and complexity and its methodology has grown from the trial and error stage into an
orderly discipline with an organized, ever-increasing body of knowledge and experience. Today, you see a great bulk of
administrative departments coming into being. Since

a child remains under public administration from ‘cradle to the

85% MATCHING BLOCK 105/789 w

grave’, his birth as well as death is to be registered with the local authorities. There are a number of welfare agencies which
provide all necessary benefits to the child. Besides, all of us use the services of public administration in almost every walk of life.

Public administration is

100% MATCHING BLOCK 106/789 w

an integral part of the social, cultural and economic life of a nation

and is a permanent force in its life.

94% MATCHING BLOCK 107/789 w

It is possible for a state to exist without a legislature or an independent judiciary, but no state can exist without a well-organized
administration.

With the great advancement of science and the

92% MATCHING BLOCK 108/789 w

invention of new techniques at all levels of human life, the problem of maintaining effective coordination between the
administration and the rest of the community has assumed great importance. The administrator is the essential servant of the
new age, which is becoming so complex that neither the bluster of the power politician nor the abundant goodwill of the
multitude will avoid a breakdown, if, despite the adoption of right policies; wrong administrative steps are taken. Therefore, the
pursuit of greater knowledge of public administration becomes the most essential

feature of civilized government. And even civilization itself,
rests upon the

100% MATCHING BLOCK 109/789 w

ability to develop a science and a philosophy and a practice of

the administration competent enough to discharge the public functions of a civilized society. 1.5
PUBLIC AND
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PRIVATE ADMINISTRATION The term public administration appears to suggest that there must be non-public or private
administration

also. Some thinkers believe that all the

76% MATCHING BLOCK 110/789 w

administration is one and there is no difference between public or private administration.

95% MATCHING BLOCK 111/789 w

public or private administration. There is difference of opinion regarding the relationship between public and private
administration. There are some thinkers who consider that there is no difference between the two and that the

Check Your Progress 3. Identify the evolutionary phases of public administration. 4. Why is Phase Il of public administration known
as the golden years? 5. What are the difficulties in the evolution of public administration as a science? 6. State the

87% MATCHING BLOCK 112/789 w

two divergent views regarding the nature of the study of public administration.
Self-Instructional 16 Material
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administrative activities and techniques are similar in all the organizations, whether they are

82% MATCHING BLOCK 113/789 w

private or public. Urwick, Mary Parker Follet and Henri Fayol subscribe to this view. According to H. Fayol, "You are no longer
confronted with several

100% MATCHING BLOCK 114/789 w

are no longer confronted with several administrative sciences but with one which can be applied equally well to public and
private affairs’.

87% MATCHING BLOCK 115/789 w

sciences but with one which can be applied equally well to public and private affairs’. Similarities between public and private
administration Various thinkers suggest various points of similarities between the two. First, many skills, techniques and
procedures adopted in private and public administration are the same, e.g., accounting, office procedure and management. This
view holds true because of the fact that there is an occasional interchange of personnel between

the two. This would not have been possible had there been
a
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difference in the working of private and public administrative organizations. Public and private administrations show a humber of
similar practices. We usually say that all those activities that are performed by the governmental agencies or public agencies form
part of public administration, while those performed by the private agencies arecalled private administration. There are, however,
many activities which are performed both by private and public agencies. For example, business activities were mainly performed
by private organizations. But, the government has taken upon itself many economic and business activities, which, hitherto, were
the preserves of private administration. This has given rise to a new form of organization, namely, a public corporation, which is
much different from the usual departmental form of the organization prevalent in the government. This form of organization has
become necessary to provide the public administration sufficient flexibility necessary for running business enterprises in developing
countries like India. The public sector has come to occupy an important position in the economic organization of the country. The
role of public corporations has, therefore, gone up tremendously, giving rise to the phenomenon of adopting the business
practices of private organizations in the government. It has also been increasingly realized that there are many skills, techniques
and procedures, which are common to both public and private administration. For example, accounting, statistics, office
management, office procedures, purchases, disposals and stocking and many other activities are common to

both public and private administration. There are

100% MATCHING BLOCK 116/789 w

four basic elements of similarity between the public and private administration,

which are as follows: (i) Cooperative element:

100% MATCHING BLOCK 117/789 w

Public administration is a cooperative group effort in a public

100% MATCHING BLOCK 118/789 w

Public administration is a cooperative group effort in a public

83% MATCHING BLOCK 120/789 w

cooperative group effort in a public or private setting. In every human organization, be it private or public, the key to successful
operations is the effective utilization of human and physical resources. Though the purposes or goals of these organizations may
vary, the

common factor is

74% MATCHING BLOCK 121/789 w

the element of cooperation which is present in both. (i) Large size of organizations: In all the organizations, where the number of
employees is substantially high, the bureaucratic element is present. As it become difficult for one person to look after all the
employees, the intermediate levels of supervisions are required. In other words, various levels of hierarchy evolve and the
organization grows in complexity. Thus, bureaucracy is another major element of similarity between the two. (

iii) Scientific analysis:

100% MATCHING BLOCK 122/789 w

Scientific analysis involves breaking down each task into its component parts, studying the movement of the workers, the use
Self-Instructional Material 17 Development
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of the Discipline NOTES made ofmaterials and equipment, experimenting with different work methods and procedures and finally
adopting those which proved

to be
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most efficient. This scientific technique is increasingly used in both public

and private administration. (iv) Human relations approach:

71% MATCHING BLOCK 125/789 w

The human relations approach is the main focus of similarity between the two. Dissimilarities between public and private
administration

91% MATCHING BLOCK 127/789 w

Though there are certain points of similarity between public and private administration, no private organization can ever be
exactly same as a public one. The following are some points of differences between the two types of administration: ? Political
direction: The primary distinction between public and private administration lies in the fact that unlike public administration,
private administration is not subjected to political direction, save in times of the

81% MATCHING BLOCK 130/789 w

administration: ? Political direction: The primary distinction between public and private administration lies in the fact that unlike
public administration, private administration is not subjected to political direction, save in times of the gravest emergency. The
ends it pursues are of its own device. Its objectives generally do not depend upon political decisions. But the administrator under
public administration has to carry on the orders he gets from the political executive with little option of his own. ? Profit motive:
Public administration is conducted with the motive of service while the motive of private administration is profit-making. If the
establishment of a textile mill brings more profit to the capitalist than the establishment of a sugar mill, the former will be
preferred by him, however, urgent may be the need of the latter. If private administration is useful to the public, its service is a by-
product of profit-making.

100% MATCHING BLOCK 126/789 w

unlike public administration, private administration is not subjected to political direction,

92% MATCHING BLOCK 128/789 w

emergency. The ends it pursues are of its own device. Its objectives generally do not depend upon political decisions. But the
administrator under public administration has to carry on the orders he gets from the political executive with little option of his
own. ? Profit motive: Public administration is conducted with the motive of service while the motive of private administration is
profit-making. If the establishment of a textile mill brings more profit to the capitalist than the establishment of a sugar mill, the
former will be preferred by

68% MATCHING BLOCK 129/789 w

the need of the latter. If private administration is useful to the public, its service is a by-product of profit-making.

87% MATCHING BLOCK 131/789 w

In public administration, some functions are performed by the state, which are entirely money-consuming functions, for
instance, running of a government school or hospital. ? Service and cost: In the matter of public administration only such amount
of money is raised by taxation which is necessary for the rendering of the service. In other words, there is an intimate relationship
between the service rendered and the cost of service charged from the public. A government budget is generally a deficit budget,
i.e., expenditure exceeding
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public administration, some functions are performed by the state, which are entirely money-consuming functions, for instance,
running of a government school or hospital. ? Service and cost: In the matter of public administration only such amount of
money is raised by taxation which is necessary for the rendering of the service. In other words, there is an intimate relationship
between the service rendered and the cost of service charged from the public. A government budget is generally a deficit budget,
i.e., expenditure exceeding the income. In private administration, income often exceeds expenditure, because there is usually an
attempt made to extract as much money as possible through the sale of products or services. ? Nature of functions: Public
administration is more comprehensive than private administration. It deals with

79% MATCHING BLOCK 132/789 w

income. In private administration, income often exceeds expenditure, because there is usually an attempt made to extract as
much money as possible

75% MATCHING BLOCK 134/789 w

It deals with the various types of needs of people, for example, in most countries, it maintains railways to facilitate movement of
goods and passengers, provides posts and telegraphs to facilitate communication, maintain hospitals and dispensaries to protect
public health. In a socialistic state, the scope of state activity is still greater since its aim is

84% MATCHING BLOCK 135/789 w

various types of needs of people, for example, in most countries, it maintains railways to facilitate movement of goods and
passengers, provides posts and telegraphs to facilitate communication, maintain hospitals and dispensaries to protect public
health. In a socialistic state, the scope of state activity is still greater since its aim is to achieve greatest happiness of the greatest
number. Private administration does not usually cover

100% MATCHING BLOCK 136/789 w

greatest happiness of the greatest number. Private administration does not usually cover

100% MATCHING BLOCK 137/789 w

the economic needs of life. Public administration carries out functions, which are vital for the very existence of the people, for
instance,

67% MATCHING BLOCK 138/789 w

the economic needs of life. Public administration carries out functions, which are vital for the very existence of the people, for
instance, the defence of the country and the maintenance of law and order. Private administration is concerned with less vital
functions,

100% MATCHING BLOCK 139/789 w

is concerned with less vital functions, e.g., manufacture of cloth, supply of sugar,

and so on.

75% MATCHING BLOCK 140/789 w

Besides, public administration own a monopoly in some of the services, for example, in India, it alone runs

the railways, manages posts and
Self-Instructional 18 Material Development of the Discipline NOTES
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telegraphs and maintains an army. No private individual can undertake any of these functions. In private administration, more
than one organization undertakes the same activity, e.g., supply of cloth, plying taxis for hire,

100% MATCHING BLOCK 142/789 w

telegraphs and maintains an army. No private individual can undertake any of these functions. In private administration, more
than one organization undertakes the same activity, e.g., supply of cloth, plying taxis for hire,

and soon.?

89% MATCHING BLOCK 144/789 w

Public responsibility: Public administration has responsibility to the public. In the words of P.H. Appleby, ‘Government
administration differs from all other administrative work by virtue of its public nature, the way in which it is subject to public
scrutiny and outcry’. On the other hand, private administration is only responsible about the people indirectly, and generally it
secures its own ends and not

92% MATCHING BLOCK 143/789 w

In the words of P.H. Appleby, ‘Government administration differs from all other administrative work by virtue of its public nature,
the way in which it is subject to public scrutiny and outcry’. On the other hand, private administration

70% MATCHING BLOCK 145/789 w

is only responsible about the people indirectly, and generally it secures its own ends and not the welfare of its people. ? Uniform
treatment: Public administration should be consistent in procedure and uniform in dealings with the public. An official

97% MATCHING BLOCK 147/789 w

people. ? Uniform treatment: Public administration should be consistent in procedure and uniform in dealings with the public. An
official cannot show favour to some people and disfavour to others. A private administration, on the other hand, need not worry
about

87% MATCHING BLOCK 146/789 w

cannot show favour to some people and disfavour to others. A private

the

81% MATCHING BLOCK 150/789 w

uniformity in treatment. A shopkeeper selling cloth may give cloth on credit, but a clerk in a post office will not sell stamps on
credit. ? Public relation: The public and private administration also differ on the principle of public relations. In the business world,
it is employed to win customers, by window displaying, free samples, design and colour of labels. ? Efficiency: It is felt that private
administration is superior in efficiency to public administration. The glamour for ‘a businessman’s government’ or
‘Commercialization of the whole machinery of government’ or privatization of electricity production and distribution, and so on,
shows that the people regard private administration as being more efficient. Private administration enjoys certain advantages, e.g.,
differential wage payment as incentive to increase production and to attract staff of superior ability from rival firms,

79% MATCHING BLOCK 148/789 w

a clerk in a post office will not sell stamps on credit. ? Public relation: The public and private administration also differ on the
principle of public relations.
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Efficiency: It is felt that private administration is superior in efficiency to public administration. The glamour for ‘a businessman’s
government’ or ‘Commercialization of the whole machinery of government’

61% MATCHING BLOCK 151/789 w

shows that the people regard private administration as being more efficient. Private administration enjoys certain advantages, e.q.,
differential wage payment as incentive to increase production and to attract staff of superior ability from rival firms,

and so on,

75% MATCHING BLOCK 152/789 w

over public administration which is marked by red tapism, extravagance, corruption and inefficiency. In

100% MATCHING BLOCK 153/789 w

is marked by red tapism, extravagance, corruption and inefficiency. In a private administration, the incentive of more profits
impels the individual to devote himself

85% MATCHING BLOCK 154/789 w

to devote himself whole heartedly in his business. But it does not mean that private administration is always efficient, or public
administration is always inefficient. Although the incentive of cash profits is lacking in public administration, the incentive and
desire to make one's own administration successful and win public approval

98% MATCHING BLOCK 155/789 w

the incentive of cash profits is lacking in public administration, the incentive and desire to make one’s own administration
successful and win public approval

77% MATCHING BLOCK 157/789 w

and do public good is present, and with this incentive, administrators devote themselves wholeheartedly to achieve the efficiency
of the office. ? Organization: Though the principle of ‘organization’ is relevant to both public and private administration, yet it has
greater social consequences in the sphere of the former than in the realm of the latter because a defect in the organization in
public administration will do more harm to the public than a lacuna in private administration.

77% MATCHING BLOCK 156/789 w

Though the principle of ‘organization’ is relevant to both public and private administration, yet it has greater social consequences
in the sphere

93% MATCHING BLOCK 159/789 w

in public administration will do more harm to the public than a lacuna in private administration. Huxley writes, The state lives in a
glass house, we see what it tries to do, and all its failures, partial or total, are made the most of. But private enterprise is sheltered
under opaque bricks and mortar’. ? Monopolistic: In the field of public administration, there is generally a monopoly of
government, and it does not allow private parties to compete with it. For example, in most countries no person or body of
persons can establish post and telegraph, railway,
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Huxley writes, ‘The state lives in a glass house, we see what it tries to do, and all its failures, partial or total, are made the most of.
But private enterprise is sheltered under opaque bricks and mortar’. ? Monopolistic: In the field of public administration, there is
generally a monopoly of government, and it does not allow private parties to compete with it. For example,

82% MATCHING BLOCK 161/789 w

no person or body of persons can establish post and telegraph, railway, for these are the exclusive fields of the government. This
is not so in private administration, wherein there are several

100% MATCHING BLOCK 160/789 w

government. This is not so in private administration, wherein there are several

organization
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competing with each other to supply the same commodity or to meet the same need. Of course, in certain cases, even private
concerns may have a monopoly. ?

85% MATCHING BLOCK 163/789 w

competing with each other to supply the same commodity or to meet the same need. Of course, in certain cases, even private
concerns may have a monopoly. ? Officials remain incognito: In the

73% MATCHING BLOCK 164/789 w

public administration, even the most senior officials remain incognito and their identity is not disclosed. This is so because
whatever they do, they do in the name of the government and not in their own name. On the contrary, a private administration
entrepreneur does things on his own behalf and is well known in

88% MATCHING BLOCK 165/789 w

public administration, even the most senior officials remain incognito and their identity is not disclosed. This is so because
whatever they do, they do in the name of the government and not in their own name. On the contrary, a private administration
entrepreneur does things on his own behalf and is well known in the business circles. In many cases, even business concerns are
named after
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their proprietors. ? Psychological difference: There is also a psychological difference between private and public administration.
In the United States, during the Second World War, the coal mines were placed

70% MATCHING BLOCK 167/789 w

Psychological difference: There is also a psychological difference between private and public administration. In the United States,
during the Second World War, the coal mines were placed

under government
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control and although no appreciable changes in the administration of

91% MATCHING BLOCK 169/789 w

control and although no appreciable changes in the administration of the coal mines were made, there came about a change in
the psychology of the workers for now they well knew the dangerous consequences of strikes, etc.

58% MATCHING BLOCK 173/789 w

coal mines were made, there came about a change in the psychology of the workers for now they well knew the dangerous
consequences of strikes, etc. According to Simon, the distinction between public and private administration relates mainly to
three points, which are as follows: (i) Public administration is bureaucratic, whereas private administration is business like. (ii)
Public administration is political, whereas private administration is non- political. (iii) Public administration is characterized by red
tape, whereas private administration is free fromit. 1.6

100% MATCHING BLOCK 170/789 w

to Simon, the distinction between public and private administration relates mainly to three points,

72% MATCHING BLOCK 172/789 w

the distinction between public and private administration relates mainly to three points, which are as follows: (i) Public
administration is bureaucratic, whereas private administration is business like. (ii) Public administration is political, whereas private
administration is non- political. (i) Public administration is characterized by red tape, whereas private administration is free from
it. 1.6

90% MATCHING BLOCK 174/789 w

Public administration is bureaucratic, whereas private administration is business like. (ii) Public administration is political, whereas
private administration is non- political. (iii) Public administration is characterized by red tape, whereas private administration is
free from it. 1.6

60% MATCHING BLOCK 175/789 SA PSC_1046.pdf (D164969508)

Public administration is bureaucratic, whereas private administration is business like. (ii) Public administration is political, whereas
private administration is non- political. (i) Public administration is characterized by red tape, whereas private administration is
free

100% MATCHING BLOCK 171/789 SA PSC_2046.pdf (D164969680)

administration is characterized by red tape, whereas private administration is
CONCEPT

79% MATCHING BLOCK 176/789 SA PGPS-Vi.pdf (D165632294)

OF NEW PUBLIC ADMINISTRATION The new public administration movement of the late 1960s and early 1970s criticized the ‘old’
public administration for its lack of an explicit ideological framework.

100% MATCHING BLOCK 177/789 SA PGPS-Vi.pdf (D165632294)

The basic principles of the new public administration were participation, decentralization and representative bureaucracy.
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Both types of participation as a political process and participation as an organizational process were supported, because political
participation was to be a means of dispersing power and increasing citizens’ involvement in government, while organizational
participation was believed to be a means for promoting change and dispersing power within the organization. Decentralization was
intended to increase citizens’ involvement in governmental and organizational processes. Representative bureaucracy was meant
to produce client- centred administration and the representation of clientele interests by administrators.

93% MATCHING BLOCK 178/789 SA PGPS-Vi.pdf (D165632294)

A new managerial approach in the public sector emerged in the 1980s and early 1990s and it was named new public
management.

This new approach lay the

100% MATCHING BLOCK 179/789 SA PGPS-Vi.pdf (D165632294)

emphasis on the economy, efficiency and effectiveness of government organizations, instruments and programs, and higher
quality service delivery. This new model of public sector management emerged in the most advanced countries, as well as in
many developing ones,

and is regarded by many authors’ not are form of the traditional public administration, but a transformation

of the public sector and its relationship with government and society'.

Some of the important characteristics of new public administration were: ? It refused to define public administration as being
value-free ? It did not accept a rationalist and determinative view of mankind

Self-Instructional 20 Material Development of the Discipline NOTES ? It refused to accept the dichotomy of politics and
administration ? It went against the bureaucracy and the hierarchical order ? It did not approve of the excessive emphasis laid on
the machinery and the system These anti-goals were the key features of new public administration. It was deeply concerned with
problems that plagued the society and laid emphasis on ethics, values, innovation and social equality. It emphasized human
relations, as well as a creative perspective of administration and social change. The essential characteristics that new public
administration was expected to possess to be able to attain the desired goals were: ? Higher level of orientation towards changing
reality ? Ability to impact policies aimed at improving the quality of working life ? Competence to implement policies directed at
improvement of quality of working life ? Higher degree of orientation towards measurement of the impact of laws on citizens
instead of making do with their mechanical application ? Less neutrality and more normative

The chief landmarks in the evolution of

90% MATCHING BLOCK 181/789 SA PGPS-Vi.pdf (D165632294)

new public administration were: ? Honey Report on Higher Education for Public

Services, 1967 ? Conference:

95% MATCHING BLOCK 183/789 w

Theory and Practice of Public Administration, 1967 ? The Minnowbrook Conference, 1968 ? Publication of Toward a New Public
Administration; The Minnowbrook Perspective, edited by Frank Marini, 1971 ? Publication of Public administration in a Time of
Turbulence edited by Dwight Waldo, 1971

95% MATCHING BLOCK 180/789 w

Toward a New Public Administration; The Minnowbrook Perspective, edited by Frank Marini, 1971 ?

81% MATCHING BLOCK 182/789 SA PGPS-Vi.pdf (D165632294)

Toward a New Public Administration; The Minnowbrook Perspective, edited by Frank Marini, 1971 ? Publication of Public
administration

100% MATCHING BLOCK 186/789 SA PSC_1046.pdf (D164969508)

Public administration in a Time of Turbulence edited by Dwight Waldo, 1971
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Let us now look in detail at a few important landmarks that led to the genesis of new public administration. 1.6.1

Honey Report on Higher Education for Public Services (1967) In 1966, an affiliate of the American Society for Public Administration
asked John C. Honey of the Syracuse University to undertake an evaluative study

on

public administration as a field of study in the US universities. This report was submitted in 1967

was known as the Honey Report. It offered many solutions and identified the need for remedying many problems. It stressed on
developing a coherence and identify

100% MATCHING BLOCK 184/789 w

for public administration, both as a discipline and as a

100% MATCHING BLOCK 185/789 w

for public administration, both as a discipline and as a

focus for professional development.

The Honey Report is significant in the sense that it disclosed the true state of health of the discipline of public administration
in the United States, the country of origin

of public

MATCHING BLOCK 188/789 SA PSC_1046.pdf (D164969508)

administration. It sought to broaden the subject’s scope by making it continuous with the total governmental process (executive,
legislative and

judicial). It identified four problems confronting it, and suggested immediate action on them: (i) Insufficient resources at disposal of
the discipline (students, faculty and research funds). (ii) Intellectual argument over the status of the discipline-is it a discipline, a
science or profession.

Self-Instructional Material 21 Development of the Discipline NOTES (iii)

Institutional weakness (inadequacy of public administration departments). (iv) Gap between scholars of public administration and
the practising administrators. The Honey Report made the following recommendations: ? The establishment of a National
Commissions Public Service Education to exert broad leadership in meeting the needs of governments for educated manpower. ?
A substantial fellowship programme (perhaps initially 2 years), 5 years for postgraduate students who are preparing for public
service at the master's and doctoral levels, and also including preparation for professional degrees. ? Internship programmes to
operate at

the

Federal, State, and local levels for postgraduate students, and advanced undergraduates preparing for public service careers. ? A
special fellowship programme for those planning to become teachers in schools and programmes of public administration and
public affairs. ? A programme to provide opportunities for practical governmental experience to university faculty engaged in public
affairs teaching and research. ? A programme of assistance to universities for public affairs, curricular experimentation and
development. ? Support for university personnel engaged in research on governmental and public affairs issues. ? Support from
Federal, State, and local governments, as well us from private industry, for the provision of facilities to schools and programmes of
public administration and public affairs. ? The establishment of an advisory service for new public affairs programmes, and the
development of personnel rosters to provide current information on experienced graduates of schools of public administration and
public affairs. ? It recommended that a study of the universities and education for public service be undertaken, the purposes to
show how various types of institutions now approach their public service, educational and other tasks and to identify stimulative
and innovative developments as well as deficiencies and problems. ? The second major and closely associated research proposal
was for a study of the professions, professional education and the public service. The Honey Report aroused interest as well as
controversy in the US. What it said was important, but what it did not say carried even greater meaning. It, for instance, said nothing
about public administration’s role in

the strife torn tumultuous society of the United States in the 1960s. However,

the Report induced many scholars to think deeply about its place and role in the society and thus it, in a way, acted as a catalyst in
encouraging discussion on its adequacy in solving societal problems. 1.6.2 Conference on Theory and Practice of Public
Administration (1967)

A

conference was held



Ouriginal

by Turnitin

MATCHING BLOCK 190/789 SA PGPS-Vl.pdf (D165632294)

in Philadelphia in December 1967 to discuss the topic—The Theory and Practice of Public Administration: Scope, Objectives and
Methods.

100% MATCHING BLOCK 187/789 w

Theory and Practice of Public Administration: Scope, Objectives and Methods.

James C. Charlesworth, chairman of the conference, thus described the feelings of the participants: "The participants in this
meeting evinced a mood to make a bold and synoptic
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approach to the discipline of public administration and sought to measure the importance of public administration in a broad
philosophic context and to consider whether it is an adornment of the mind as well as a practical instrument of the government'.
The views expressed by the participants were varied.

Public administration

was viewed as an academic discipline, as a field exercise, and as

a profession.

Some defined public administration as ministration in thepublic interest, while others made coextensive with governmental
administration. There was no agreed definition of public administration but there emerged a broad consensus on the following
points: ? It is just as difficult to delineate the scope of public administration as it is to define it. ? Public administration agencies
make policies and the policy administration dichotomy is erroneous. ? American public administration as a discipline should deal
restrictively with public administration in America. ? Bureaucracy should be studied functionally as well as structurally. ? Public
administration and business administration training should not be combined since they are similar only in unimportant aspects. ?
Public administration as a profession should remain separate from the profession and discipline of political science. ? Normative
administrative theory as well as descriptive analytic theory in public administration is in a state of disarray. ? A hierarchical/pyramidal
view of organizational authority is no longer appropriate. Administrators must view workers asco-ordinates rather than sub-
ordinates. The executive is not so much on top as he is in the centre, being affected bysub-ordinates who surround him. ?
Policy and political considerations are replacing management ability as the major focus of

concern in public administration. Computerized information is not good simply because it is computerized. Nor does

it

provide reliable political answers. Quantification and cost analysis cover only a small part of the total factors in a decision. ?
Administrators of the

future should be trained in professional schools—public administration curricula should emphasize not only administrative
organization and procedures but also

the psychological, financial, sociological, and anthropological aspects of the subject. ?

Public administration has not been able to deal with societal problems.

Public administration theory, has not caught up with emerging problems, like the huge military, industrial complex, riots, labour
unions and strikes, public school conflicts, slums, the impingement of science, and developing countries. ? Public administration is
a discipline, but it cannot employ all the methodologies of the contemporary social science. While parts of public administration
are capable of using scientific methods, other important parts of the discipline are not amenable to scientific treatment. In the
words of Charlesworth: ‘We can be scientific, if we severely limit the scope of our discipline, but if we did, would we not excise its
most valuable parts? And we are scientific in some corners, our subject is heavy with values and prescriptions, we can never be
scientific’.

Self-Instructional Material 23 Development of the Discipline NOTES

It is significant that some of these views found full throated expression in the Minnowbrook Conference, and thus viewed, the
Philadelphia Conference could be credited with being a precursor

of

the Minnowbrook event. 1.6.3 Minnowbrook Conference (1968) The genesis of the Minnowbrook Conference lay in two factors.
First, the 1960s was a turbulent period besieged by numerous societal problems, but public administration showed no signs of
being aware of them, much less being serious to solve them. This was well highlighted by
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Waldo's article on Public Administration in a Time of

Revolutions, published in Public Administration review in 1968. Secondly, there was a need to hear young scholars and
practitioners. The
Philadelphia Conference, it may be noted, was attended by participants who were above
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the age of 35 and the majority being in their 50s and 60s. There were no scholars and practitioners who were in their 30s. The
younger age group was invited to the Minnowbrook Conference. The Minnowbrook Conference was the youth conference on
public administration, and it was this academic get-together which gave rise to what has to be known as new public administration.
The key-note of new public administration is sensitivity to and concern for the societal problems of the day.
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Its parameters are relevance, post-positivism, morals, ethics, and values, innovation, concern for clients, social
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Its parameters are relevance, post-positivism, morals, ethics, and values, innovation, concern for clients, social equality,

and so on.
The proponents of new public administration express their
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dissatisfaction with the state of the discipline of public administration and

want it to be alive to problems that arise during turbulent times. The advocacy for a post-positive approach emphasized the need
to abandon value- free and value-neutral research and instead to cultivate an approach emphasizing social equity. ‘Social equity’
means that public administrators should become champions of the under-privileged sections of the society. This implies that they
must become active agents of change and non-believers in

the

status quo. New forms of organization need to be carved out to suit the fast changing environment. Emphasis is placed on
cultivation of client-loyalty and programme-loyalty. The Minnowbrook Conference may rightly be credited with the honour of
having produced the first coherent grammar of new public administration. It was this Conference which expressed, very loudly, and
clearly the dissatisfaction with the state of the discipline. It was the first one which sought to give a new image to public
administration—a subject actively concerned with the problems of the society and full of reformist intentions.

Minnowbrook perspective in a time of turbulence The Minnowbrook ideas found wider circulation through two works edited by
Marini and Waldo, respectively. Marini's Toward a New Public Administration—The Minnowbrook Perspective was the first published
work on new public administration and was thus, a pioneer in the area. Dwight Waldo's Public Administration in a Time of
Turbulence carries forward the Minnowbrook idea. At the 1969 annual conference of the American Political Science Association, a
series of panel discussions were organized by him, his attempt being to catch the attention of the younger age group. Waldo's
work includes the papers presented at the conference. New public administration certainly broke fresh ground and imparted new
substance to the discipline. In the process, it prepared an agenda for action, a part of which was of a populist nature. One also
suspects that the advocates of new public administration today are trying to arrogate to themselves what really falls within the
legitimate domain of political institutions, processes and leadership. New Public

Self-Instructional 24 Material Development of the Discipline NOTES Administration has some radical contents, but these can be
successfully implemented only by legislative and political will. The foregoing discussion, however, amply proves that public
administration has come a long way since 1887. It has established its credentials as an autonomous field of enquiry. Scholars of
public administration have sought to borrow a lot from other disciplines, making it truly interdisciplinary in nature. Public
administration has faced both empirical and normative thrusts from time to time. It has also incorporated much new development
from the field of policy sciences. What is also important to see here is the reforms that are working in the industrial context and the
development context. In the industrial context, the old public administration was characterized by two traditions: (i) Colonial
bureaucracy (ii) Business power The objective of both was profit. Bureaucracy and business management characterize the
contemporary public administration as well. However, today, the State cannot leave the individual alone to pursue his own
happiness. The basis of the modern administrative welfare state is the welfare of the maximum number. This change in the nature
and scope of the functions of the State has been brought about by industrialization. Today, the administrative state circumscribes
the whole life of a man. In the development context, most developing countries are trying to bring about rapid socio-economic
development by introducing changes in almost all the sectors including social overheads, infrastructural facilities and productive
enterprises like industry and agriculture. As an indispensable aid to nation-building, the role of public administration is now
universally acknowledged and is reflected in the form

of ‘Development Administration’. Edward Weidner, one of the pioneers in this field, has defined development administration as
action-oriented, goal-oriented
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administrative system. It may be noted that administration in developing countries is more politically or ideologically oriented and
influenced to a greater extent by a socio-political elite group than that in the advanced countries. Development administration is
thereby characterized by the following features: ? Change orientation ? Result orientation ? Commitment ? Client orientation ?
Temporal dimension What holds good for developed countries, is also relevant to the needs of the developing nations in the field
of administration, for leaving aside the technological sophistication of the West, the fundamental frame is the same — the
administration working for change, a change accepted by the national policy framers, and if administration does not keep pace
with this change, its socio-economics and political implications can be serious.

Self-Instructional Material 25 Development of the Discipline NOTES 1.7 ROLE OF PUBLIC ADMINISTRATION IN DEVELOPED AND
DEVELOPING COUNTRIES In developing countries, public administration has actually facilitated modernization. The public
administration mechanism in these countries has been established by various economic development theories, innate colonial
administration structures as well as the geopolitical impact of the Cold War. As a repercussion of decolonization, in some of the
newly independent countries, the military, which was once regarded as the perfect example of discipline and modernization, took
charge of the leadership functions, thereby improving the strict and dictatorial manner of administration. In many developed
countries, the administration has become a sort of bureaucratic class, which extracts rent and invests and indulges in politics to
pacify the critics. This has naturally affected the economy adversely, with local markets vanishing and consumer demand
dwindling. Public administration in developing countries Less-developed countries have had to face the opposite problem with
their civil services. Following the Second World War, many less-developed countries won their independence even before
developing adequate administrative structures or formal bodies comprising trained civil servants. Very few colonial powers
possessed adequately trained local administrators. India inherited a worthwhile administrative structure and a partially Indianized
civil service from the British. However, the same was not the case in Pakistan, which had also gained independence. When the
Belgians departed from the Congo, they did not leave them any trained staff. Needless to say, for a couple of years, there was total
chaos and lawlessness. Not all political leaders of the newly independent nations possessed the capability of meetingthe
expectations of their supporters, despite inheriting an efficient administrative mechanism. The civil servants who were left behind
by the colonial powers, did not always find the new fundamental and drastic policies and leaders compatible. This caused many of
these civil servants to quit and leave, making matters worse. To add to the issues, the local civil servants were usually not half as
competent. With a dearth of adequate and competent personnel, there was a fall in the level of efficiency as well as morality in
administration. Some of the maladies of the newly acquired independent countries included partiality, corruption, discrimination,
tribalism, as well as ineffective and inept civil services. In several countries, the incompetency of the civil service played a significant
role in bringing about military rule. The political failure and incapability of the elected leaders was yet another factor.In countries
where the civil powerwas been unable to deal with the issues related to independence, military rule was often the only option left.
Subsequently, the United Nations (UN) joined hands with the governments of the developed countries, to begin creating training
programmes to equip civil servants from the underdeveloped countries with the required knowledge and confidence. The first
beneficiary was Brazil, where a school of public administration was established. Soon, in 1953, an Advanced School of Public
Administration was established in Central America. Many other international organizations, such as the Organisation for Economic
Co-

Self-Instructional 26 Material Development of the Discipline NOTES operation and Development and the World Bank, lent their
support to institutions whose objective was to train administrators in underdeveloped countries. Examples of such institutions are:
the Arab Planning Institute in Kuwait, the Arab Organization of Administrative Sciences in Jordan, and the Inter-American School of
PublicAdministration in Brazil, and so on. Civil servants of the underdeveloped countries were also trained at institutes such as the
Institute of Social Studies, Netherlands, the Institute of Local Government Studies, England, and the International Institute of Public
Administration, France. The interest in providing training to the underdeveloped nations reduced in the late 1970s as the
international agencies assumed, and wrongly so, that these countries would take the initiative to shoulder more responsibilities on
their own. Also, the training programmes took on a more general and academic form, which resulted in a severe paucity of trained
‘specialized’ administrators, in the financial and planning fields. However, attempts were made to rectify these insufficiencies by the
British Council and other such organizations in the early 1980s. Public administration in developed countries The distinctive
characteristics of the developed countries are: ? Well-developed economy ? Superior technology and

infrastructure ? High GDP and net income per capita ? High degree of industrialization ? Superior standard of living of the people
When a state is developed and modernized, a positive and significant effect on its social, political and cultural environment is
inevitable. This positive impact also shows up in its pillars, that is, the executive, judiciary, and legislature. The administrative history
of the United States of America is dotted with changes and reforms, owing to industrialization, the two world wars and the studies
conducted in the sciences, social as well as behavioural. General features The government organizations have specific functions to
perform. The large Weberian bureaucracies are involved in different specialized functions. Let us look at some of their general
features: ? Each role requires internal specialization within it. ? People are selected on the basis of merit. ? The process of law
making and decision-making is rational. ? The government agencies/institutions touch all aspects of the citizens’ lives. ? Political
power is directly related to legitimacy, more so because public affair is a matter of popular interest. The issues and challenges faced
by the public administration of developed countries is far from simple. (i) There is incoherence between the various service-
providers and regulatory bodies. (This issue is more rampant at the local level where the concerned
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Self-Instructional Material 27 Development of the Discipline NOTES authorities chart out their own programmes and run them
along with the nationally funded programmes.) (ii)Politicians are over dominating, especially in matters of the bureaucracy where
specialized skills/knowledge is required. The majority of the developed states, mainly European, are referred to as administrative
states. The bureaucracy in each of these states fulfils specific functions. As the author ofPublic Administration, Concepts and
Theories, Rumki Basu explains, the public administration in such developed nations fulfils regulatory functions and, at the same
time, ensures that law and order is enforced, revenues are collected and the country is secure and protected from aggression of
any sort. The various services provided by the public administration include educational and health-related services, as well as
cultural, insurance and housing-related services. Unemployment benefits as well as facilities for communication and transportation
are also offered. Public administration plays a significant part in stimulating the growth of the economy by efficiently operating the
nation’s industries and putting in place loan disbursement mechanisms. The challenges faced by the developed countries today are
mostly economic in nature. Their economies, especially government services, feel the pressure of economic depression. The
proposed reforms involve close supervision and administration of the resources of the state. The public administration of these
nations has been criticized by the citizens and commoners for withdrawing some aids. The regulatory function of public bodies has
also received flak for failing to check certain major disturbances. With time and relevant improvements, the role and challenges of
public administration shall yet again undergo some level of transformation. ACTIVITY Prepare a report on the state of public
administration in your country. You may refer to the Internet for information and statistics. D ID Y OU K NOW Ancient Indian
administration is by and large considered synonymous with Kautilya — the most celebrated figure of Indian administrative history.
His celebrated work Arthashastra is the most important work on public administration in ancient India. 1.8 SUMMARY In this unit,
you have learnt that: ? Public administration, on the one hand, is an organized activity on the part of a group of people, having been
authorized on behalf of the ultimate sovereign, and the voters, to administer and exercise direct control over their activities. On the
other hand, it is a subject matter of study, teaching and research in colleges and universities. Check Your Progress 7. State two
similarities between public and private administration. 8. Enumerate the differences in administration style in private and public
administration. 9. What was the Minnowbrook Conference? 10. State one achievement of the Minnowbrook Conference. 11. List
some challenges faced by public administration in developed countries? 12. What are the general features of a bureaucracy in a
developed country?

Self-Instructional 28 Material Development of the Discipline NOTES ? Public administration is not only about the protection of
citizens from external dangers or internal disorders, but it also about providing various services to citizens. ?
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Public administration is regarded as one among the newest disciplines of the social sciences. Like other disciplines, it has passed
through several phases of evolution.

These are: (i) Phase | (1887-1926): Era of politics-administration dichotomy (ii) Phase Il (1927-1937): Principles of administration (iii)
Phase Ill (1938-1947): Principles stood challenged (iv) Phase IV (1948-1970): Crisis of identity (v) Phase V: 1971 onwards ?

MATCHING BLOCK 194/789 w

There are different opinions about the scope of public administration, whether it is the managerial part of the governmental work
or the entire complex of activities of only executive branch of government or of all branches, i.e., legislative, executive and
judicial. ?

Administration can be successful if it is characterized by the following three fundamentals of effective administration: (a) Good
interrelationship between the executive body and the legislature regarding policy and decision-making (in the case of the private
sector, effective relationship among the board of directors) (b) Competency of the chief executive and his chief assistants and
subordinates to streamline the policies and decisions adopted by the legislature or board of directors so that they are broken down
into a series of action to be undertaken (c) Ability of the people in charge of operations in providing effective leadership to the rank
and file so that they follow orders and carry out tasks that are laid down in the plans properly ?

Public and private administrations show a number of similar practices. We usually say that all those activities that are performed by
the governmental agencies or public agencies form part of public administration, while those performed by the private agencies
are called private administration. There are, however, many activities which are performed both by private and public agencies. ?
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The basic principles of the New Public Administration were participation, decentralization and representative bureaucracy. ?
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Following the Second World War, many less-developed countries won their independence even before developing adequate
administrative structures or formal bodies comprising trained civil servants. ? Subsequently, the United Nations (UN) joined hands
with the governments of the developed countries, to begin creating training programmes to equip civil servants from the
underdeveloped countries with the required knowledge and confidence. ? The various services provided by the public
administration in developed countries include educational and health-related services, as well as cultural, insurance and housing-
related services. Unemployment benefits as well as facilities for communication and transportation are also offered.
Self-Instructional Material 29 Development of the Discipline NOTES 1.9 KEY TERMS ? Staffing: It refers to appointing suitable
persons to the various posts under the organization. ?
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Administrative theory: The study of structure, organization, functions and methods of all types of public authority engaged in
carrying out administration at all levels. ?
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structure, organization, functions and methods of all types of public authority engaged in
Bureaucracy: It refers toa large group of people who are involved in running a government but who are not elected; or it may refer
to the system of official rules and ways of doing things that a government or an organization has. ? Orientation: It refers to the type

of aims or interests of a person or an organization. ?
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Scientific analysis: Breaking down each task into its component parts, studying the movement of the workers, the use made of
materials and equipment, experimenting with different work methods and procedures and finally adopting those which proved

to be most efficient. ? Monopolistic approach: An approach that is controlling or trying to get complete control over something,
especially an industry or a company. 1.10 ANSWERS TO '‘CHECK YOUR PROGRESS' 1. The US President Woodrow Wilson is
considered to bethe father of the study of public administration. His work, the Study of Administration, written in 1887, was the first
to recognize public administration as a different academic

branch. 2.
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Waldo defines public administration as ‘the art and science of management as applied to the affairs of state’. 3.
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the art and science of management as applied to the affairs of state’. 3. The study of public administration
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can be divided into the following phases: (i) Phase | (1887-1926): The era of politics-administration dichotomy (

ii) Phase Il (1927-1937): Principles of administration (i) Phase Il (1938-1947): Principles stood challenged (iv) Phase IV (1948-1970):
Crisis of identity (v) Phase V: 1971 onwards 4.
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The years under the second stage, from 1927-1937, were considered the golden years of ‘principles’ in the history of public
administration
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the golden years of ‘principles’ in the history of public administration as it commanded a high degree of respectability and its
products were in great demand both in government and
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commanded a high degree of respectability and its products were in great demand both in government and business. 5.

According to Robert A. Dahl, there are three important
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problems in the evolution of public administration as a science, these are: (i) Problems arising from frequent impossibility of
excluding normative considerations from the problems of public administration. (
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I

The inescapable fact that a science of public administration must be a study of certain aspects of human behaviour. (
iii)
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The third problem relates to the conception of the principles of administration. There was a tendency, as Dahl pointed out, to
enunciate

the universal
Self-Instructional 30 Material Development of the Discipline NOTES
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principles based on a few examples drawn from limited national and historical settings. But the laws of public administration

are not universally valid. 6. The
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two divergent views regarding the nature of the study of public administration
are: ? The integral view ? The managerial view 7. Two similarities between private and public administration are: (i)
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Many skills, techniques and procedures adopted in private and public administration are the same, e.g., accounting, office
procedure and management. (

ii)

The public and private administration shows a number of similarities in practice.

For example, business activities were mainly performed by private organizations. But, the government has taken upon itself many
economic and business activities, which, hitherto, were the preserves of private administration. 8.

The following are some

points of differences between public and private administration: ? political direction ? profit motive ?

nature of function ? public relation ? efficiency 9.

The Minnowbrook Conference was the youth conference on public administration, and it was this academic get-together which

gave rise to what has to be known as New Public Administration. 10.

The

Minnowbrook Conference may rightly be credited with the honour of having produced the first coherent grammar of New Public
Administration. 11.
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Some of the challenges faced by the public administrationof developed countries are the following: (i) There is incoherence
between the various service-providers and regulatory bodies. (This issue is more rampant at the local level where the concerned
authorities chart out their own programmes and run them along with the nationally funded programmes.) (i) Politicians are over
dominating, especially in matters of bureaucracy where specialized skills/knowledge is required. 12. The general features of the
bureaucracy of a developed country are as follows: ? Each role requires internal specialization within it. ? People are selected on
the basis of merit. ? The process of law making and decision-making is rational. ? The government agencies/institutions touch all
aspects of the citizens’ lives. ? Political power is directly related to legitimacy, more so because public affair is a matter of popular
interest.

Self-Instructional Material 31 Development of the Discipline NOTES 1.11 QUESTIONS AND EXERCISES Short-Answer Questions 1.
What is public administration concerned with? 2. How did Luther Gullick define
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public administration? 3. Give the principles of administration for Period Il (1927 - 1937). 4. What is the integral view of public
administration? 5. List the four basic elements of the similarity between public and private administration. 6. According to H.
Walker, what is the scope of public administration? Long-Answer Questions 1. Discuss the concept and role of public
administration. 2. Write a note on the evolution of public administration

as a discipline. 3. Explain the differences between public and private administration. 4. What do you understand by new public
administration? How is it different from conventional public administration? 5. Describe the role of public administration in
developing societies. 6. What were the recommendations of the Honey Report? Discuss. 1.12 FURTHER READING Anderson,
James. (1984). Public Policy Making. NewYork: Hold Rinehart. Appleby Henson Paul. (1957). Public Administration in India: Report of
a Survey. Government ofIndia,CabinetSecretariat, Organization&MethodsDivision.
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Appleby, Paul H. (1953). Public Administration in India: Report of a Survey.
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New Delhi: CabinetSecretariat. Arora Ramesh Kumar and Rajni Goyal. (1995). Indian Public Administration: Institutions and Issues.
New Delhi: NewAge International. Arora, Ramesh K. (1979). Perspective in Administration Theory. New Delhi:
AssociatedPublishingHouse. Avasthi, A. and S. R. Maheshwari. (1996). Public Administration. Agra: Lakshmi NarainAggarwal. Basu
Durga Das. (1982). Introduction to the Constitution of India. India: Prentice Hall. Bhattacharya, M. (1991). Public Administration
Structure, Process and Behaviour. Calcutta:TheWorld Press. Dror,Y.(1968).PublicPolicymaking Reexamined. Pennsylvania:
ChandlerPublishing Co. Goyal S.K. (1984).Public Enterprises. IndianInstitute ofPublicAdministration.
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Perspective. NewYork: Marcel Dekker. Maheshwari, S.R. (2001).Indian Administration. India: Orient Blackswan. Maheshwari, S.R.
(2002).Administrative Reformsin India. India: Macmillan. Mathur, B.P. (1993).Public Enterprise Management. NewDelhi: Macmillan.
Paraher,Parmanand. (1997).PublicAdministration and Welfare Policies. NewDelhi: Sarup.
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Administration: Current Issue and Problems.Jaipur:Aalekh.
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to the Study of Public Administration NOTES UNIT 2 APPROACHES TO THE STUDY OF PUBLIC ADMINISTRATION

Structure 2.0 Introduction 2.1 Unit Objectives 2.2

Traditional Approach 2.3 Behavioural Approach 2.4 Structural-Functional Approach 2.5

Public Choice Approach 2.6 Decision-Making Approach 2.6.1 Decision-making and Herbert Simon 2.6.2 Simon'’s Models 2.7
Systems Approach 2.7.1 Systems Approach in Public Administration 2.8 Comparative/Ecological Approach — Fred W. Riggs 2.8.1
Theory of Prismatic Society or Prismatic Sala Models of Riggs 2.8.2 Dilemma of Change in a Prismatic Society 2.9 Public Policy
Approaches 2.9.1
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Systems Model for Policy Analysis 2.9.2 Institutional Approach to Policy Analysis 2.9.3 Rational Policy Making Model 2.10

Summary 2.11 Key Terms 2.12 Answers to ‘Check Your Progress’ 2.13 Questions and Exercises 2.14 Further Reading 2.0
INTRODUCTION

In the previous unit, you learnt that public administration is both the implementation of governmental policy, as well as a field of
study. In terms of the implementation of governmental policy, it

refers to the management of those public programmes that interact with the residents of a community or a region.

There are various approaches to the study of public administration. This unit focusses on these approaches. It begins with a
discussion on public choice theory. Public choice theory had a major impact on public administration, such that it tried to change
the working culture of traditional public administration, which was based on legal and rational models. It ushered the concept of
new public management in the public sector. The unit goes on to discuss the different approaches to public administration,
including the behavioural approach, the systems approach in public administration as well as Fred W. Riggs’ comparative/
ecological approach and Herbert Simon’s models. The unit also provides an overview of the different approaches of public policy
and the concepts of participatory and sustainable development. It also discusses the role of the bureaucracy in development as
well as the rights-based approach to development.

Self-Instructional 34 Material Approaches to the Study of Public Administration NOTES 2.1

UNIT
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OBJECTIVES After going through this unit, you will be able to: ? Explain the traditional approach to

MATCHING BLOCK 222/789 SA PSC_1046.pdf (D164969508)
OBJECTIVES After going through this unit, you will be able to: ? Explain the

public administration ? Discuss the behavioural and

structural-functional approaches to public administration ? Understand the public choice approach in public administration ?
Describe the importance of decision-making approach to public administration ? Analyse the systems approach to public
administration ? Describe Fred Riggs’ comparative approach ? Discuss the public policy approaches 2.2 TRADITIONALAPPROACH
In order to understand the changes and reforms in the system of public administration we need to understand the traditional

model of governance, because any attempt at reform is viewed and evaluated against it. This classical model was thought to be the

best way for organizing the public sector work and undoubtedly worked well for a long
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time. The traditional model of public administration has been regarded as the most successful theory of public sector
management, although it does not have a single, coherent intellectual foundation. Its

the oretical basis is derived

from W. Wilson and Fr. Taylor in the United States, the Northcote-Trevelyan Report in the United Kingdom

and Max Weber in Germany. In general, it is

characterized as ‘an administration under the formal control of the political leadership, based on a strictly hierarchical model of
bureaucracy, staffed by permanent, neutral and anonymous officials, motivated only by the public interest, serving

and

governing party equally, and not contributing to policy but merely administering those policies decided by the politicians'.

This model and its definition was widely accepted and was used in the West, especially in Europe, during the 19th century and the
first half of the 20th century. The key feature of this model is that ‘in the modern governmental systems professional bureaucrats
execute the tasks of public administration while separating it from the political mechanisms as well as from the private sphere’. In
contrast to this model, the earlier, pre-modern models were based on personal relationships. The most important characteristic
shared by the earlier systems of administration is that
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they were 'personal’, based on the loyalty to a particular individual such as a king,

a leader, a minister or a party, instead of being ‘impersonal’, based on legality and
the loyalty to the organization and the state. The end of patronage or nepotism in Europe and the spoil system
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in the United Stated at the end of the 19th century set the beginning of the
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in the United Stated at the end of the 19th century set the beginning of the

formation of a governmental administration based on merit and political neutrality, instead of political dependence and clientelism.
The European and the American public administration have passed through different historical developments, but the Weberian
approach become common for them and both

Self-Instructional Material 35 Approaches to the Study of Public Administration NOTES stressed the necessity of an impersonal,
formally regulated and hierarchical mechanism. It is well known that the principal focus of Weber's analysis was not administration,
but his main distinctive contribution to the field of public administration is related to the analysis of the social and historical context
of administration, and more particularly, bureaucracy. Weber did not invent the term ‘bureaucracy’, but identified bureaucracy as
the dominant form in a legal-rational society and specified the features of the most rational form of bureaucracy, which was called
the ‘ideal type’ bureaucracy. Max Weber not only gave the characteristics and criteria for modern bureaucracy, but also outlined the
terms of employment in the bureaucratic organization: ? Officials are personally free and are appointed on the basis of a contract. ?
Officials are appointed, not elected. Weber argues that election modifies the strictness of hierarchical subordination. ? Officials are
appointed on the basis of professional qualifications. ? Officials have a fixed money salary and pension rights. ?
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exists with promotion based on merit (though pressure to recognize seniority may also exists). ? The official is subject to a unified
control and disciplinary system in which the means of compulsion and its exercise are clearly defined. An important dimension to
this classical model of the public administration was added by Woodrow Wilson, who introduced the politics-administration
dichotomy. In Wilson's words, public administration is ‘the detailed and systematic execution of public law'. He believed

that there should be a strict separation of politics from administration

because

administration lies outside the proper sphere of politics and administrative questions are not political questions.

Wilson firmly believed that the dichotomy between politics and administration could not only eliminate the arbitrariness and
corruption in the administration, but also may have wider effects. From a theoretical point of view, the realization of the dichotomy
seems to be very simple, but in reality, there has not been complete and clear separation between politics and administration. What
distinguishes America from Europe is the transfer of effective management methods between large private and public
organizations. It became evident that a strong business culture had been developed and attained in America and this import of
managerial innovations from the private sector became a characteristic feature of American public administration. The most
important theory, which was first transferred from the private organizations, was known as ‘scientific management’. In 1911,
Frederick W. Taylor published his fundamental work Principles and Methods of Scientific Management. At that time, there was a
search for general administrative techniques in the private sector that could possibly be used to enhance the efficiency in the
operation of the American government. Scientific management attracted the support of governmental officials, who believed that
its techniques, directly concerned with the question of efficiency, could be applied in the public sector. Today, it is beyond any
doubt that Frederick Taylor is credited with formulating scientific management; his belief was that there was only ‘one best way of
working’. According to Hughes, ‘there are two main points to Taylor's theory: standardizing work,
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which meant finding the “one best way of working” and controlling so extensively and intensively as to provide for the maintenance
of

standards’. In short, as Fry says, ‘these three components—time and motion studies, wage incentive systems, and functional
organization - constitute the core of Taylor's scientific management'’. Taylor's ‘idea of one best way’, the standardization of work,
the systematic control and the hierarchical organization fit public administration and explains why scientific management was the
most influential theory in the public sector until the 1940s. After the Second
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World War, the basis of scientific management was questioned, both in theory and in practice, and the most powerful

critique came from the Nobel Prize winner in economics Herbert Simon. Simon's
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work represents a radical departure from the classical approach to public administration. The classical approaches of Weber and
Taylor have been referred to as the public administrative ‘orthodoxy’, but when a series of challenges to the classical approach to
public administration appeared in the 1940s, 'heterodoxy replaced orthodoxy’, to quote Dwight Waldo.

In other words,
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different theoretical approaches and practical experiences started to influence administrative organizations.

The classical approach to public administration, in terms of both theory and practice,
was an outstanding success and widely emulated by governments all over the world.
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The traditional public administration approach developed at a particular point of industrial development, but the later large-scale
reconsideration of governance was followed by attempts to move administration far away from its roots. The traditional model of
public administration is an ideal type of model. In an ideal bureaucracy, public and private interests are completely separated and a
clear distinction between politics and administration is made. The central assumption of the classical approach to public
administration is that hierarchy involves direct control, with the civil servant being accountable only to their superior. The growing
criticism of the traditional organization of the bureaucracy prompted a new wave of reforms that swept across many Western
democracies during the 1980s and 1990s. From a model based on Weberian principles of hierarchy, neutrality and career civil
servants, the reforms in the public sector introduced different models of governing which based on market principles and the
transfer of the private sector principles of management to the public sector. The pure new public management model of
marketization and privatization has spread over to the Anglo-American countries, whereas the countries in continental Europe,
despite their many and substantial differences, have generally adopted an approach towards modernizing government in the
Weberian tradition. 2.3 BEHAVIOURALAPPROACH The behavioural approach to public administration has originated from the
human relations movement of the 1930s. The movement began in the form of a revolt against the traditional approaches to public
administration that was directed towards companies, institutionalization, rules and code of conducts. It completely ignored the
people who actually triggered these activities. The ground-breaking efforts of Taylor and the introduction of scientific management
gave rise to an awakening in the industrial sector, as well as in management and field of public administration. Fayolism was
introduced by Henry Fayol at

Self-Instructional Material 37 Approaches to the Study of Public Administration NOTES approximately the same time as Taylor
initiated a different array of functions and theories of management, launching expressions such as discipline, unity of command,
equity and team spirit. Herbert Simon was one of the pioneers at this point of history. He believed that administrative behaviour
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is a subsection of behavioural sciences and the study of public administration

will be deficient without the study of individual and behaviour of humans in groups, in the backdrop of administrative scenarios.
The highlights of the behavioural approach were as follows: ? This approach was not authoritarian in nature. It was generally in-
depth, except for the studies conducted in matters that require encouragement. ? The focus was on individuals and features like
motivation, decision-making, leadership and power ? The unofficial facets of an organization and communicative behaviour
between members were stressed upon ? This approach also tried to classify the functional definition of terms and a lot of
experimental study in the field, in laboratories and through statistics was conducted ? It was very similar to other social sciences,
social psychology and cultural anthropology This approach was more relevant and objective, in comparison to previous
approaches as it regarded the fact that political, social, economical and psychological environments impact human motivation,
which eventually affects the performance of an individual. It also helped in learning the logic influencing the behaviour of public
administrators. It proved that administration is influenced by emotions, prejudices and opinions, which most of us may have gone
through, during our dealings with government organizations and public officials. The behavioural approach is a factor in the study
of public administration in a large number of ways such as in cross-structural and cross-cultural administration, which later
ushered the comparative study of public administration. Like every new approach, this too became the target of critics, who
pointed fingers at the utility of this approach for dealing with problems related to administration. According to them, it had little
scope and utility. However, since the study of publicadministration is not only focused on social groups, but takes the bigger
picture into consideration, the behavioural approach is not very effective. Modern behavioural approach is more inclined towards
active participation and has an instructive format. It stresses more on the decisions, results and the political ability needed for a
specific managerial job. 2.4 STRUCTURAL-FUNCTIONALAPPROACH The term structural-functional approach to public
administration, which has been used to interpret society as a structure with interrelated parts, has been adapted from sociology and
anthropology. Anthropologist Malinowski and Radcliff Brown were the ones to develop this approach. According to the duo, the
society has functions, such as, norms, customs, traditions and institutions and can be analogized as organs of a body, as explained
by Herbert Spencer. The joint working of these functions will allow the body to work as a whole. Check Your Progress 1. How is the
classical approach to public administration characterized? 2. What is public administration according to Woodrow Wilson? 3. What
was the origin of behavioural approach to public administration?

Self-Instructional 38 Material Approaches to the Study of Public Administration NOTES It was Dwight Waldo who was the first to
refer to structural-functional approach in 1955. Subsequently, in 1957, Fred Riggs presented an agrarian industrial model based on
the Waldo's approach and came to be considered the person behind the introduction of the approach in public administration. He
was, however, criticized by people like Talcott Parsons, Robert Merton, G. Almond and David Aptor. So, what does structural-
functional approach mean in public administration? According to this approach, every administrative system has a structure, and
with the help of its arms, it performs its functions. The advocates of this approach hold that public administration is a well laid-out
and organized machine like a car or a motor-cycle where all parts have a role to play for the proper functioning of the machine.
The structural-functional framework provides an important mechanism for the analysis of different social processes. This approach
studies the social structure as a behavioural pattern that has turned into a standard feature of the social system. The structures are
distributed in two categories - concrete and analytic. Concrete structures include government departments and analytic are
structures of power and authority. 2.5
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PUBLIC CHOICE APPROACH Public choice means the application of economic analysis for studying political behaviour. In the
domain of public administration, public choice becomes a theoretical basis for a critique of government bureaucracy as well as
examining

the

market and quasi-market mechanisms for delivering public services, including voucher schemes, privatization, contracting out and
competing bureaucracies. Under this approach, public choice

methodology is applied to the problems faced by those managing people in bureaucratic organizations. Basically, public choice
focuses on how rational individuals cooperate to ensure rational cooperation in the administrative system. Generally, public choice
theory is used to explain how political decision-making gives rise to outcomes which conflict with the general public’s preferences.
For example, many advocacy groups and pork barrel projects are not to the liking of democracy in general. Nonetheless, it does
make some sense for politicians to support such projects. It may provide them a feeling of being powerful and important. Further, it
may also benefit them financially by opening the avenues to future wealth as lobbyists. The project may be of interest and
importance to the politician’s local constituency. The politician has to pay a little or almost no cost to get these benefits, since he is
spending from public money. In a way, special-interest lobbyists also behave rationally. They may get government favours worth
millions or billions for comparatively small investments. They run the risk of losing out to their rivals if they

do not

seek out such favours. The taxpayer also behaves logically. The cost of defeating a governmental giveaway is very high, while the
benefits for the individual taxpayer are very small. Each citizen pays only a few pennies or a few dollars for any given government
favour, while the costs of ending that favour would be many times higher. Everyone involved has rational incentives to do exactly
what they

are

doing, even though the desire of the general constituency is opposite. (It is notable that the political system considered here is very
much that of the United States, with ‘pork” a main aim of individual legislators; in countries such as Britain

and India

with strong party systems, the issues would differ somewhat.) Costs are diffused, while benefits are concentrated. The voices of
vocal minorities with much to gain are heard over those of indifferent majorities with little to lose.
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The basis of public choice debate is formed by
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Under this approach, the political behaviour is explained and studied by assuming that political actors are ‘utility maximizers’ who
are looking out to promote their own interests.

A

majority of public choice theorists agree that government has grown larger than requirements of the general public. They hold that
it has grown to meet the interests and preferences of politicians, interest groups and bureaucrats. Public choice intellectuals
launched a tirade against the nature of politics and the essence of bureaucracy. 2.6
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DECISION-MAKINGAPPROACH Decisions are a significant part of the working of any organization. The decisions taken need to be
sound, timely and appropriate. Decision-making can be safely called the essence of management, irrespective of the sector. While
decision-making is a cooperative activity in organizations, it is very much a plural one in the government sector. This is because in
the governmental sector, even though a decision may be articulated by a single person, several people may play a role in the final
decision- making. It is part of a political system. There are a few false impressions about decision-making. These are as follows:
Misconception 1: Organizations are monolithic and only those at the top of the organizational hierarchy possess the power to
make decisions. Misconception 2: The behaviour of decision-makers, irrespective of their position in the hierarchy, is based on the
rational comprehensive model. With regard to the first misconception, let us look at some relevant opinions by some relevant
authorities, even though they are associated with varying backgrounds. (a) According to James D Thompson, an organization
theorist, it is possible for a single all-powerful individual to establish complete control only if he or she is independent or not reliant
on anybody else for inputs (in terms of skills or information) required to arrive at a decision. This may be possible in a small and
simple organization, but cannot happen in today’s large and complex organizations. (b) According to American educator, diplomat
and author, Harlan Cleveland, today’'s ever-growing organizations ought to be large enough to be able to take care of their
functions. This means there is no stopping them from growing bigger and bigger. This also means that real power is more widely
dispersed within the system and subsystems. There is also more opportunity for sharing real responsibility with outsiders. Cleveland
believed that each important decision is the result of a detailed process of brokerage, in which many individual from within and
outside the organization play a part. These are people who are impacted by the decision in some manner or other or possess the
special skill or relevant knowledge to add value to it. As regards to the second misconception, it is observed that it is not easy to
understand government policies in terms of rationality. This could be because rivalry exists between agencies and coordination
between agencies are rare. Even those involved seem to be unaware of what the others are up to. Of course, this does not imply
that the chief executive lacks any control over the concerned agencies. There are serious Check Your Progress 4. From where is
the structural- functional approach to public administration adapted from? 5. What does public choice mean?

Self-Instructional 40 Material Approaches to the Study of Public Administration NOTES restrictions leading to constrained control
by the chief executive's control and difficulty in coordination. It is not possible to understand all organizational decisions in terms of
clearly outlined or definite rational choice. There is a high degree of uncertainty involved. Individuals may not always end up
performing the right action, selecting the most logical option, doing the appropriate thing or making the most satisfactory decision.
Therefore, most decisions can be comprehended in terms of non-rational choice. According to John M. Pfiffner, co-author
ofPublic Administration and Nicholas Nicolaidis, administrators do not go about the decision-making process in a logical or orderly
manner. The logical procedure would involve the following systematic steps: ? Step 1: Recognizing the problem ? Step 2:
Collecting the relevant data/information ? Step 3: Classifying the data and then analysing the same ? Step 4: Preparing an inventory
of the means that will help realize their objectives ? Step 5: Listing alternative steps or solutions ? Step 6: Evaluating the alternatives
? Step 7: Arriving at the decision(s) ? Step 8: Implementing the decisions ? Step 9: Obtaining feedback on the results According to
author ofGroupthink: Psychological Studies of Policy Decisions and Fiascoes, Irving Janis, group dynamics has the power to give
shape to government decisions. When such decisions are made by small groups formed for the purpose of making policies, they
often end up committing terrible mistakes. A cohesive group can arrive at better decisions, if all necessary precautions are taken.
The quality of the decisions increases with the cohesiveness of the group. However, there are also cases where extremely cohesive
groups sometimes end up surrendering to groupthink, which is a thought process wherein group members overlook appraising the
alternatives in a realistic manner in trying to arrive at a unanimous decision. The primary characteristics of groupthink are as
follows: ? Imperviousness in the group, where the members feel that the group should possess immunity; that the group should be
victorious and correct ? Collective rationalization, so that even warnings of impending issues or troubles that may lead to members
reconsidering their assumptions are discounted ? Blind and absolute faith in the intrinsic principles and ethics of the group ? Fixed
and typecast opinions of antagonistic or rival leaders are looked upon as malicious, pathetic, or insensible, and therefore, are either
outsmarted or shot down ? The rebels within the group feel pressurized to express their loyalty for the group ? Members
themselves prefer to ignore their doubts and avoid deviating from the group unanimity ? There exists a common illusion of
consensus with regard to verdicts that conform to the opinions of the majority. As a result it is assumed that everyone agrees.
Self-Instructional Material 41 Approaches to the Study of Public Administration NOTES ? There are members who consider
themselves responsible for protecting the group from hostile or antagonistic people/information that may disturb the peace and
feeling of satisfaction in the group. 2.6.1

Decision-making and Herbert Simon Decision-making, as a subject, has gained importance very recently in administrative thinking

and theory.
The three primary elements of decision-making are: (i) Recognition of a problem (that is what a man does when tries to make a
decision) (ii) Identification of the alternatives (A man either looks for alternatives himself or they are offered to him) (iii) Selection of

the best alternative from the available choices
Herbert Simon, an American social scientist, was greatly influenced by the writings of Barnard.
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andPublic Administration (1951). He put together economic theory and philosophy to come up with a modern theory of decision-
making. His contribution to administrative studies, as a behavioural scientist, cannot be ignored, especially when it comes to the
topic of decision-making. His theory of rational decision-making is worth mentioning. 2.6.2 Simon’'s Models Herbert Simon was
probably amongst the first to criticize the way public administration was redefined as the study of public policy. He argued that
within its range would come various governmental issues and challenges that would ultimately make political science and may be
even other social sciences vanish. Finally, it would end up as applied social science. According to him, it was preferable for scholars
to focus more on the behaviour of the decision-makers than on public policy. He wished the focus to be on the individuals
responsible for decision-making in the public field and the process that led them to define public policy. Administrative theory
should have everything to do with decision-making processes and action process. A general administration theory would comprise
organizational principles to ensure accurate decisions as also principles that will guarantee right action. Decision-making was
central to administration and touched each and every part of the administrative process. It was as important as the skill of making
things to happen. In Administrative Behaviour, Simon states that at each and every level of the organization, decisions had to be
taken. These decisions comprise different degrees of judgements, both factual and value. The former pertained to administrative
means and the latter to policies and objectives. The two could not be easily differentiated because usually, the value judgements
also consisted of factual questions. In addition, sanctions were necessary to guarantee that experts who decided factual questions
did so by following the democratically framed value judgements. He was of the opinion that factual elements should be kept
separate from ethical elements to the extent possible. These two elements should be assigned to politicians as well as
administrators on the basis of their relative importance and the level to which the ethical elements were likely to create
controversies. The decisions that resulted in the selection of the final (organizational) goals werevalue judgements, and those that
helped implement such goals, werefactual judgements.

Self-Instructional 42 Material Approaches to the Study of Public Administration NOTES Representatives should be well equipped
with information and advice wherever they are required to make factual judgements (semi-scientific, quasi-judicial, quasi-
business). Administrators should be able to respond to community values and be completely responsible and answerable for their
decisions, wherever they are required to make value judgements (social policy, politics). In actual practice, very often,
representatives would request

administrators to make decisions with high policy content for them; administrators

followed their own values when called on to decide questions with high political content. Simply put, it was not possible to
separate fact from value institutionally. Simon emphasized right decisions along with the correct technique of doing things; the two
were inseparable. Efficiency in decision-making was the selection

of alternatives that will give the best results for the given application of resources. It was

not the pitiless quest of mechanical efficiency in terms of means. Efficiency referred to the relationship between the results wished
for and the means employed to fulfil the ends desired. Perfect rationality, which was the ideal and which could actually help define
and arrange all objectives as per priority was not possible to attain. A list was made of strategies against their consequences. A
comparative study of the strategies and repercussions results in the selection of the right one that will give maximum results given
the resources used. However, when it came to practice, it was not possible to get complete information. Also, man was not a
rational being, and the aims as well as repercussions in public policy cannot be vulnerable to being measured quantitatively or even
evaluated approximately. Besides objective rationality, subjective, personal rationality also existed. Experimental analyses disclosed
the manner in which people actually arrived at decisions and what affected them the most. However, Simon'’s belief was that his
initial research had led him to think that it was possible to measure and evaluate efficient decision- making and the desire to not
only measure, but also define and quantify administrative choice. Working as a team with D.W. Smithburg and V.A. Thompson,
Simon came up with the first ever text book bybehaviourists, on public administration. It aimed to reveal how American public
administration functioned and described the administration processes as behavioural and realistic. It focused on the informal
aspect of public administration. It introduced andapplied sociological and psychological concepts to public administration. Even
though its design was not based on a decision-making approach, it did use certain arguments of administrative behaviour, moving
a step further to challenge

the belief that the model in public administration was rationality in search of mechanical efficiency.

However, with time, when experimental evidence revealed the manner in which

decisions were actually made, Simon gave up the belief of optimal rational choice and went for bounded rationality

along with a satisfying model of decision-making. According to this, people merely accepted what they felt was good enough or
what satisfied them without looking for all possible options. Their search is bound by their expectations, and they follow the
alternative, which their perception makes them believe will bring them the maximum satisfaction. In his work,Modelsof Man, he
mentions mathematical models of programme feasibility within limited or bounded rationality, once it was known what thetime
constraints, value systems and factually available options were.

Self-Instructional Material 43 Approaches to the Study of Public Administration NOTES Simon developed these ground breaking
ideas through

a series of lectures in 1960 and his work,The New Science of Management Decision. The decision-making process was yet again
divided into
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the following: (i) Intelligence (hunt for conditions requiring decision, in the environment) (i) Design (invention, development and
analysis of possible courses of action) (iii) Choice (selection of a course of action) Execution could not be distinguished from the
making of a more detailed policy. Each skill could be learned and taught. However, organizational decision-making could be
distinguished from personal decision-making. Decisions were arrived along a continuum between monotonous and repetitive
programmed decisions, for which a specifically defined routine had been designed. This ensured that they were not treated as new
each time, and new non-programmed decisions, which were unstructured, and far-reaching, for which there did not exist any tried
and tested technique of handling the problem (simplybecause the problem had not occurred before or because it was not possible
to decipher its complex nature precisely or because it could only be handled by a treatment that was not

tailored). By 1960, Simon had arrived at three important models of decision-making: ? A non-programmed decision-making on
the basis of extra-rational factors, such as instinct, judgement and intuition ? Pure-rationality optimal ? Decision-making, satisfying
decision-making Simon came up with yet another model in the 1960s. Called the maze model of decision-making, in this, those
who resolve issues adopt different paths, some of which result in a payoff solution, while others simply lead to extra sets of paths.
Those who criticized Simon primarily argue that even though

the decision-making process is significant in the organizational situation, on its own, it is not sufficient to explain the organization
in total. For them, decision-making is a process

that involves emotional and rational dimensions. While studying decision-making, Simon distinguished between fact and value in a
logical positivist manner. Thisapproach was criticized because it: ? Revived discredited politics in a new form; administration
dichotomy ? Adversely affected the decision-makers ? Possessed little relevance to Simon’s primary thesis The concept of
efficiency, as Simon saw it, received flak. Some critics equated the term to the economy, while some critics disapproved the use of
the term because it not only led to the

mechanical concept of administration, but also an inconsistent relationship between means and ends. Efficiency cannot be the
sole aim of administration as there is an entire range of other important classes of organizational purposes, for example, satiating
interests, producing goods, food services, mobilizing resources, conforming

to certain organized codes, and using the most rational methods. One or more of these objectives could be of importance, alone
or in combination, to an organization. Critics have also thrashed Simon’s concept of rationality. According to Argyris, by insisting on
rationality, Simon has failed to recognize the significance of intuition, tradition and faith in decision-making. Incompetence has
been rationalized through the Check Your Progress 6. What are the false impressions about decision-making? 7. What are the
elements of decision-making?
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shortcomings, Simon's models, thoughts and theories are regarded as revolutionary

in the evolution of administrative theory. 2.7 SYSTEMS APPROACH A branch of the behavioural approach

is the systems approach. The general systems concept of organizational analysis played a significant role in the evolution of
organization theory. Biologist Ludvig Von Bertalanffy is credited with the birth of general systems, in the 1920s. However, after the
Second World War, a body of scholars conducted researches to try and integrate the various studies done in different disciplines,
which led to the development of the concept of system. Simply put, the general systems theory was born out of a movement,
which had as its aim, the amalgamation or union of science and scientific analysis. As per this approach in organizational analysis, it
is possible to consider an organization as a social system, which needs to be studied in toto, that is, as a whole. A system can be
described as a pool of interrelated parts receiving inputs, acting upon them according to a plan or structure, and thereby producing
specific outputs. The trend of placing categorizing all types of organizations within the general systems theory has been on the rise.
A system is considered as a collection of sub- systems, or parts that are dependent on each other and also interact among
themselves. This interdependence indicates that any alteration in one part impacts other parts, eventually influencing the whole
system. Individuals are seen

as the basic unit of organizational systems. All human organizations are

basically open sub systems transacting within the society, which is the umbrella system or the bigger social system. Human
resources as well as material resources are inputs received by all the subsystems from the larger system. Outputs are the products,
services or rewards that are given to the members of the subsystem as well as to society, that is, the larger system. Other
characteristics of organizational subsystems are: ? Adaptability ? Ability to influence the larger system and be influenced by it ?
Dynamism (ability to undergo continuous change due to

interaction with other subsystems within the larger social system) Herbert Simon was the main contributor to systems analysis in
organizational theory. Considering the organization as a system

in total, Simon described it as a combination of the subsystems serving

to produce the desired output. He assumed that the elements of organizational structure and function originate from the features
of human problem-solving processes and rational choice. The organization is

therefore, seen as a system consisting of persons

making choices and exhibiting behaviour based on their reactions to their needs and environment. The primary value of the
systems approach is seen in the

methodical hunt for relevant and important interactions during the evaluation of organizational actions or policies. Systems
analysts are on the brink of predicting the system’s movements through interpretation of relationships between parts. The
relevance of

the systems approach to the study of large public organizations, in particular those functioning in larger social, political and
economic environments

cannot be ignored.
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Ogﬁg‘ @stlrchman, talks of five basic concerns with regard
t tes.approach to management: ? Total objectives of the system and the measures of the system’s performance ?

Limitations posed by the system’s environment ?

Use of the system's resources in performance ? Goals and activities of the system’s parts or components ? Regulation of the system
and the management of its decision-making aspect Many administrative thinkers see the organization as a socio-technical system
consisting of the social as well as technical variables. It is not just a collection of machines, buildings, money and processes, but
comprises an organization of people around different technologies. What motivates it or how it behaves and establishes
relationships goes a long way in defining the quality and quantity of its inputs and outputs. According to Eric J. Miller and A. K. Rice,
authors of The Modern Times Workplace, *

Any enterprise may be seen as an open system which has characteristics in common with a biological organism. An open system
exists, and can exist, only by exchanging materials with its environment. It imports materials, transforms them by means of
conversion processes, consumes the products of conversion for internal maintenance, and exports the rest. Directly or indirectly, it
exchanges its outputs for further Intake, including more resources to maintain itself. These import conversion; export processes are
the work the enterprise has to do if it is to live". The systems approach to organizational analysis is

rather popular now. It can take into consideration more variables and interrelationships while simultaneously observing
organizational problems within the outline or structure of a larger system. Yet another significant aspect is the way a system
interacts with its environment.

The systems approach assumes that there is a continuous common interaction between the system and its environment.
Ultimately, this concept was to lead to the ecological approach to organizational study. 2.7.1 Systems Approach in Public
Administration Webster defines
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a system as, ‘a set or arrangement of things so related or connected as to

form a unity or organic whole'. A system is thus, a unified whole having a number of interdependent parts or subsystems and it has
identifiable boundaries that distinguish it from its surrounding environment in which it is entrenched, and with which it interacts.
Systems are

sometimes referred to as closed or open. The former comprise physical systems and mechanical ones, which are closed in relation
to their environment. The latter comprise biological and social systems, which are constantly interacting with their environment. In
order to understand a system, it is essential to know the concept ofboundary. The boundaries of physical and mechanical systems
can be recognized with ease. However, the same cannot be said for social organizations whose boundaries require understanding
based on their activities and utilities in real life situations. Closed systems generally tend to be categorize under entropy and
disorganization. On the contrary, open systems, tend to grow through greater internal differentiation and progress toward higher
degrees and stages of organization. Most social systems are open systems. They develop by internally elaborating their
organizations andthrough increasing specializations, which result in increasing organizational complexity.

Self-Instructional 46 Material Approaches to the Study of Public Administration NOTES In the systems approach, the organization is
considered to be a system, as it is an amalgamation of interdependent components that come together to form a meaningful
whole, pursuing the objective of meeting some specific purpose or work. A business organization is basically a decision-making
unit, and is created or developed following a detailed analysis of information requirements and communications networks.
Therefore, it considers the decision-making procedure as very

basic to the determination of objectives and policies. The procedure followed by the systems approach

comprises about five steps: ? Step 1: specification of objectives ? Step 2: establishment of subsystems (primary decision areas) ?
Step 3: analysis of these decision areas and their information needs ? Step 4: designing of communication channels to ensure flow
of information flow and proper communication within the organization ? Step 5: alignment of decision areas into groups so as to
reduce or eliminate communication problems. Practically speaking, the approach highlights the significance of the organization of
information. It emphasizes the benefits of the project instead of functional division, and highlights the need for central
concentration of the information network The contemporary model of

the theory of organizations is to discard the concept of treating organizations as

just inactive or lifeless instruments responding merely to pressures from outside. Organizations are considered to be
semiautonomous systems developing their goals and objectives internally. According to Simon, the organization has performance
objectives as well as conservation objectives. The latter pertain to the organization’s urge or wish for survival. American business
theorist Chris Argyris defined an organization as an organic interrelation of parts involved in the following three activities: (i)
Achievement of specific objectives (ii) Self-maintenance (internally) (iii) Adaptation to the internal environment The relevance of the
systems approach is more prominent while studying the far from simple public organizations, with intricate structures;
organizations entrenched in larger social, political and economic environments. From the perspective of the open system, the
survival and growth of an organization requires environmental inputs. These inputs are then internally processed internally to give
rise to output. This process of converting inputs into output is responsible for the organization’s life and development. The thinking
of the system assists in giving us an overall view of the organization, along with its various components and the manner in which
they are interrelated. In the works of Mary Parker Follet and Chester Barnard, the organization’s systems view was still in the
nascent stage. The decision-making scheme of Herbert Simon follows the systems approach, which he again explained later. Philip
Selznick employed the systems framework to study and analyse complex organizations, especially in the government sector. To
quote Selznick:
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Cooperative systems are constituted of individuals interacting as wholes in relation to a formal system of coordination. The
concrete structure is, therefore, a resultant of the reciprocal influences of the formal and informal aspects of organization.
Furthermore, this structure is itself a totality, an adaptive organism reacting to influences upon it from an external environment.’
Several researches have been undertaken by the Tavistock Institute of Human Relations in England, on the basis of the systems
framework. The conception of an organization is in the form of a socio-technical system consisting of variables, both social and
technical. In the words of

Miller and Rice: ‘Any enterprise may be seen as an open system which has characteristics in common with a biological organism.
An open with system exists, that can only exist, by exchanging materials with its environment. It imports materials, transforms them
by means of conversion processes, consumes some of the products of conversion for internal maintenance, and exports the rest.
Directly or indirectly,

it exchanges its outputs for further intakes, including further resources to maintain itself. These import-con version- export
processes are the work the enterprise has to do if it is to live." The systems approach

is quite popular in organizational analysis. It is used to conceptualize the organization along with its relationships, both internal and
external. Deviating from the traditional model, which highlights the single best way of organizing or structuring an organization, it
promoted the contingency or situational perspective of organizations. The impact of the systems approach on organizational
analysis has been such that currently it is believed in organizational analysis, that the structure is rather variable, depending on the
situation, because of the technology and various environmental conditions. 2.8 COMPARATIVE/ECOLOGICALAPPROACH — FRED
W. RIGGS The concept of ‘Oikos’, that is, a living space, originates in biology. It elaborates that the habitat, dwelling area or living
space of each and living creature is unique. This concept indicates that each and every living creature is interrelated with its habitat.
Its interactions further lead to development of capabilities for adapting to it. All creatures have slots within which they obtain their
form or shape along with

a value system. This leads us to conclude that even public administration, being a system of living beings

based on knowledge, possesses a niche or a specifically identified space in which it dwells. The structures or arrangements and
institutions of public administration keep interacting with the conditions that prevail in the dwelling space in a constant manner,
similar to people in groups and communities, economic dealings, interchange of political powers and the conventionally
recognized customs and standard of governing relationships among them. It is on purpose that the interaction is not called
‘environment of public administration’, because the term’environment’ has its constraints. It is employed to elaborate on the
environmental factors, one at a time, in isolation. However, the term ‘ecology’ has a wide scope wherein the focused and more
relevant research subject is

the continual interaction with environmental factors and the slow and steady adaptability and development of the individual. Thus,
the ecology of administration can be described as the interaction of the discipline with its environmental factors and the
examination of its capability to adapt and grow within a specific space or slot. This indicates that public administration is just one of
several prevailing systems Check Your Progress 8. What is a system? 9. Who is considered to be the main contributor to systems
analysis in organizational theory? 10. Why is organizational analysis popular?

Self-Instructional 48 Material Approaches to the Study of Public Administration NOTES within the bigger system. These systems
keep interacting with each other and growing constantly. They may be called subsystems.Thus, the ecology of public
administration refers to the study of how it interacts with other subsystems in its locale or haunt or the niche. In urban studies, this
term was sociologically interpreted, and a relationship was established with spatial effects/impacts over man and his habitat. In
addition, this also became a vital entrypoint for the understanding of developingnations for the US Technical Assistance
programme, which began in 1948. The manner in which the bureaucracy is related to its environment and their interdependence
caught

the attention of L.D. White, John M. Gaus and M.E. Dimock,
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who wrote about it in the book The Frontiers of Public Administration in 1936. They wished to suggest that the US should not try to
replicate the administrative systems/approaches followed by other nations because the lifestyle of the people of the United States
was unique. Therefore, their administrative systems would not be the same as in other countries. This was in contrast to the new
studies that indicated that public administration was not merely restricted to the maintenance of law and order, but is also
continually changing along with the changing State and society. In Reflections on Public Administration (1947), Gaus said that the
concept of ecology was meant for understanding how public administration evolved. In 1947, Robert Dahl, in 1952, Roscoe Martin
and in 1961, FW. Riggs advocated the ecological perspective. Dahl championed the ecological perspective in The Science of Public
administration: Three Problems. FW. Riggs, considered to be the most original and ground breaking contemporary theorist in
comparative public administration, mainly dealt with how the environment and theadministration system interacted. His interest lay
in developing or transitional societies. Riggs belongs to the class of writers who are engrossed in the ecological perspective of
comparative public administration. It was Riggs’ final conclusion that owing to the assumptions of the construction of Weber's ideal
type of bureaucracy, being that of a somewhat autonomous administrative system, it is not of great relevance to studying
developing societies. Such societies had administrative structures that did not enjoy the kind of autonomy enjoyed by their
counterparts in other developed societies. The main features of these societies were a mix of ancient and modern structural
features. Therefore, the study of these societies required the development of new theories. The ecological approach in public
administration is based on the principle that public bureaucracies are considered to be one of many elementary institutions in a
society. Systematically speaking, the bureaucratic system is engaged in constant interactions, is impacted by and dependent on the
subsystems of society -political, economic as well associo-cultural. It not only has a modifying impact on these subsystems, but
also tends to get altered by the activities of these subsystems. In its 1953 session, the American Society of Public administration set
up a group known as Comparative Administration Group (CAG), with F. W. Riggs occupying the post of Chairman. His energies
were focused on studying how

comparative public administration evolved. He observed the following

three trends in the study of public administration: (i) From normative to empirical:

While the normative approaches were,

by nature, prescription, the empirical approaches were not only more realistic and dynamic, but also emphasized on reason.
Self-Instructional Material 49 Approaches to the Study of Public Administration NOTES (ii)

From ideographic to nomothetic: The ideographic model referred to the study of administration of a specific nation only. In the
1940s, this tendency anticipated a change.

On the basis of many institutions, the nomothetic approach endeavoured to generalize with an aim to create rules, customs and
principles which would develop behavioural generalizations. (iii) From non-ecological to ecological: In the past, public
administration was studied in isolation. It did not suffer any impact from other institutions. But before long, the realization dawned
that while studying a norm, there was no way to separate it from the environment within which it functions or operates, be it
political or social or any other. At this point, it is pertinent to mention Riggs’ observation about the significance of ecology,
considering south Asian states like Thailand. According to Riggs, only empirical, nomothetic and ecological studies are actually
comparative. As per this aspect, it is possible to view the

administrative process as a system possessing an environment within which it not only functions but also interacts. This suggestion
is a consequence of the opinion that the larger society is a system comprising administrative institutions as

subsystems. Riggs'’ interest mainly lay in the analysis of how the administrative subsystems interacted with each other and also with
the subsystems of the society, including the political, social, cultural and economic subsystems. Clearly, he was ecologically
oriented. This was because he believed that it is not possible to understand the nature of a country’s public administration without
understanding the social background in which it functions. While emphasizing on ecology, Riggs did not divert his focus from the
following environmental factors: ? Physical environment: This pertains to the character of the society. Riggs differentiated between
societies, which were industrial and agrarian. The former were dominated by industries and the latter by agricultural

institutions. The approaches were aimed at providing a system of hypothetical categories that would facilitate the categorization
and study of realities as well as patterns of political and administrative change. Riggs advocated an inductive approach

unlike Weber. However, he discovered that there was a lack of proper mechanism for the analysis of transition societies or mix-type
societies in the ideal types. Irrespective of what the physical factors are, only the abilities and competencies of the administration
change. ? Human resource: Another primary factor is human resource. The study of a country’s demography is important in more
ways than one. It refers to the abilities and competencies of human beings, which can act as limitations as well as resources

for a country. ? Culture: This refers to the composition and pattern of the society,

its economic, sociological or technical trends, or the trends pertaining to societal customs, values and beliefs. ? International
environment: This also impact the understanding and working of today’'s administrative system. It is not possible for any country to
survive in isolation. Countries are interdependent on each other in many ways, not just economically. Even for a highly developed
nation like the US it is not possible to survive all alone, in isolation. Developments in other countries and around the world have an
impact on the policies and decisions. The different

Self-Instructional 50 Material Approaches to the Study of Public Administration NOTES agreements, treaties and pacts are symbolic
of the ways in which countries interact and transact. According to Riggs, there are many more

environmental factors. The administrative system of a country forms a part of a larger system, functions with alertness regarding
the political system, and takes into account the political institutions and political framework

despite there being a chance of a conflict or clash between politics and administration. The economic system affects the political
system. In fact, economics plays a key role. The manner in which the resources are employed affects the political system, which, in
turn, has an impact on



the administrative system. All these interconnected systems are part of the social system. Complexities are inevitable. The manner
Omﬁ ety develops is dependent on its ability to respond to its environment. This appears to be the ecology of public
L. from the viewpoint of
the developing and developed nations and from the point of view
of the people and their expectations. 2.8.1 Theory of Prismatic Society or Prismatic Sala Models of Riggs
There are two types of social structures based on their multi-functionality. They are either functionally specific or functionally
diffuse. Functionally specific structures are those that perform limited functions whereas functionally diffuse societies perform
several functions. The former are referred to as diffracted while the latter are calledfused. The ideal model of society existing
between these polar types is prismatic. The design of the fused-prismatic-diffracted approaches or models are aimed at making
them just perfect unlike the types actually seen in any society, although most try to get as close as possible. Some societies try to
approximate the model since it plays a significant role in experiments and helps organize data. Riggs came up with a hypothesis
based on Parsonian pattern variables in which the ranking of a diffracted system would be high when it came to universalism and
orientation towards achievement. It is a fused model with a high level of ‘particularism’ and ‘ascription’. The prismatic model lies in
between on the scale. Riggs also came up with pattern variable categories that lay midway. The following are the features of
a prismatic society: (i) Selectivism (category existing midway between universalism and particularism) (ii) Attainment (category
existing midway between achievement and ascription) (iii) Poly-functionalism(category
existing midway between functional specificity and functional diffuseness). Riggs warned that all the variables were correlated
hypotheticallyand not definitely. While analysing, Riggs focussed on the main components of the structure of a prismatic society
and thewaythey interacted with thesala (the administrative subsystem) of the society. Riggs was mainly interested in highlighting
the administrative issues and challenges in societies that are developing or are in transition. The fundamental characteristics of the
prismatic sub-model according to Riggs are as follows: ? Heterogeneity: Avery high level of heterogeneity is seen in a prismatic
society. Several types of systems exist simultaneously with different methods, opinions, practices and perspectives. A prismatic
society comprises urban areas with a refined, knowledgeable and intelligent class, and offices with
Self-Instructional Material 51 Approaches to the Study of Public Administration NOTES Western designs equipped with the latest
tools of administration. There are also rural areas that look and function traditionally under the supervision of elders and village
heads who play the roles of administrators, not just political but also religious and social. Even the administrative structures are
heterogeneous. A prismatic society comprisessala, a modern bureau as well as traditional courts. ? Formalism: The term ‘formalism’
here implies the level of discrepancy or similarity that exists between a formal prescription and effective practice; the resemblance
between what is the norm and what is the reality. The degree of similarity amongst these elements is a converse reflection of the
degree of realism. Formalism refers to the incongruity or difference that exists between them. The higher the level of discrepancy
between the formal and effects, the greater will be the degree of formalism in the system. In the case of fused and diffracted
societies, the level of realism is relatively high. On the other hand, in the case of a prismatic society, the level of formalism is higher.
Although those occupying public offices or posts may claim to follow certain laws literally, in actual practice, officials in prismatic
societies do not exhibit behaviour corresponding to legal decrees or rulings in prismatic societies. While they do frequently insist on
religious and meticulously following certain decrees and rulings, they also, at the same time, ignore others. The laws overlooked
usually pertain to general terms and objectives. Formalistic behaviour results from
the lack of pressure toward program objectives, the lack of strength in social power as a guiding force for bureaucratic
performance and
leniency towards random or indiscriminate administration. Formalistic behaviour is motivated by the normal and regular
inclinations of the officials or by the benefits earned from certain situations. Therefore, formalism usually goes hand in hand with
the official corruption. According to Riggs, the conflict between realism and formalism implies that, in most cases,
formal reforms in administrative institutions within a diffracted society lead to alterations in the administrative behaviour. In a
prismatic society,
on the other hand, reforms of this sort usually have a very superficial effect. ? Overlapping: In relation to heterogeneity and
formalism, overlapping is the feature that refers to the extent to which formally distinguished structures in a diffracted society exist
together or co-occur along with the structure of a fused type, which is not differentiated. In a prismatic society, even though new
or modern social structures are developed, the structures of the past, which are undifferentiated, remain the dominant structures in
the society. The new or modern values, rules and customs, usually linked with the diffracted structures are paid lip service only.
Therefore, they tend to get ignored with the values of the past being more favoured, as they seem better suited
to an undifferentiated society. In the sala, overlapping maybe judged by the degree to which
non-administrative criteria determine administrative behaviour in actuality. In other words, by other factors pertaining to politics,
economy, society or religion. The dimensions of
overlapping in a prismatic society are: (i) Nepotism: In a diffracted society, loyalty towards the family is detached from official
behaviour. In a fused society, on the
other hand, the politico- administrative system is patrimonial in nature. Therefore, family and relations
Self-Instructional 52 Material Approaches to the Study of Public Administration NOTES take dominance. In a prismatic society,
however, the new formal structures are placed over family and relationships. Additionally, there is a disregard for the universal
standards and rules in administering the laws. Nepotism rules in the official recruitment. Therefore, patrimonialism is officially
prescribed and practised. ? Poly-communalism or Clects: A diffracted society comprises a national (minority) community existing in
its own group of elites. Also, each individual is prepared for mass communication. A diffused society is characterized by the
absence of mass media, and therefore, mass mobilization is also missing. Midway between diffused and diffracted society, lies
the prismatic society. Here, the rate of mass assimilation to the elite’s symbol system tends to be
slow in comparison to the rate of mobilization. In such a scenario, a state called poly-communalism sets in. This is characterized by
the existence of several groups-racial, religious and ethnic-which survive together, but through moderately unfriendly interactions.
The name that Riggs gave to such groups is clects. Such clects are characterized by: attainment, orientation, selectivism and poly-
functionalism. Their functions are relatively diffused and
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of a semi- traditional type, although they are ordered in a new associational manner. Poly-communalism and clects affect the
character of the sala. An official holding a public position in a prismatic society

will tend to be more loyal to those belonging to his own community than to the members of the government. When it comes to
recruitment for official posts, the minority community that dominates, ends up earning disproportionate representation. This
happens in case of the administration of rules and regulations also. However, a quota system may provide proportional
representation in such recruitments, in order to ensure the protection of the interests of other minorities. Such an arrangement
may result in mutual antagonism and aggression amongst different communities. At times, sala, or its agencies may create strong
and close associations with particular clect or even begin to function as a clect itself. This will result in an alliance between sala and
clects wherein sala officials gain from inducements, bribes or discounts. This features of prismatic behaviour has close relations
with

the economic subsystem of a prismatic society. ? Prismatic economy: As per the Bazaar Canteen Model, market factors of supply
and demand

determine the prices in a diffracted society. A fused society, on the other hand, is dominated by arena factors in its economic
system, that is, factors determining balance of power, respect and camaraderie. The price question rarely arises. In a prismatic
society, there is interaction of market and arena factors. This results in

a state of price indeterminacy. That is, it is not possible to arrive at a common price for a commodity or service. Riggs has analysed
the

buyer-seller relationship of public officials and their clients. It is an exchange relationship. Therefore, in a prismatic society, the cost
of public services varies as per
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the nature of the relationship between a public servant and his

clients. Services are

available for purchase to the members within the clects and to those belonging to the dominant community, at discounted rates.
However, these very services are offered to those belonging to the minority community or those of the outside clects at higher
prices.

Self-Instructional Material 53 Approaches to the Study of Public Administration NOTES Simply put, economic organizations
function as subsidized canteens.

In other words, economic organizations generally act like a subsidized canteen or as

an offshoot or branch canteen or merely tributary. An atmosphere similar to that of a bazaar exists, which is promoted by price-
indeterminacy. There is a lot of bargaining with regard to financial dealings, such as taxes, discounts, fees, and bribes. Such
practices have a significant impact on the entire financial administration setup, particularly, budgeting, accounting and auditing. It
hinders government revenue collection, which, in turn, leads to lesser salaries for public officials, resulting in the employing of
unlawful ways to earn more income. ? Poly-normativism and lack of consensus: A prismatic society is characterized by the
coexistence of new standards and rules along with traditional behaviour. This causes the formal standards of conduct to overlap
with the effective standards. As a result, there is no consensus with regard to behavioural norms in the social interactions of a
prismatic society. This is called poly-normativism or normlessness, which influences the sala. In such a situation, the officials, who
may claim to be following practices aimed at universalism and oriented towards achievements, actually follow practices that are
subjective and oriented towards ascription. The mode of conduct is also particularistic. These officials lead people to believe that
they apply western norms that are rationalistic, but in actuality, they continue to adhere to traditional practices. In general, the
source of potential public officials, in a prismatic society is confined to specific groups. Even after the acquisition of ranks by
officials, through

education or through competitive examinations, the career development opportunities and fringe-benefits rely heavily on ascribed
means, support of superiors and seniors (in service), in particular. Even the citizen in his association with the sala, is poly-normative.
He is willing to overlook official norms and laws in favour of his own interests and gains, but at the same time, emphasize the idea
that governmental conduct should be of a very firm, legal and rational character. ? Power distribution-authority vs control: In a
prismatic society, the power structure comprises a high degree of centralization in the authority structure, which is concentrated.
On the other hand, in the control system, there is a localization of the authority structure. It is dispersed. Authority is separated from
control. While the former refers to legal, legitimate and officially sanctioned power, the latter refers to illegitimate or unlawful
power, which is not permitted officially, but is real. There is an overlapping of the authority of the sala with that of the control
structures of the society. These control structures have their foundations in poly-communalism and poly-normativism. Therefore,
functions of administration can be performed by concrete structures that are mainly oriented towards administrative functions as
well as structures having no orientation.

Thus, the administrative function may be performed by concrete structures oriented primarily towards this function andalso by
other structures lacking this primary orientation.

This kind of overlapping has an impact on the politico-administration relationship. In general, a prismatic society possesses
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Riggs, means that bureaucrats dominate the political administrative system even though there are specific politicians who have
been formally bestowed with the authority of policy- making. Therefore, the sala officials participate more extensively in the
process of decision-making than their counterparts from a diffracted society. The concentration of power in this manner, in the
hands of the bureaucrats, is the main reason why officials are unable to respond to the needs and demands of the public. To a
certain extent, the ability of politicians to offer rewards or slap penalties or punish the administrators determines their importance
or how influential they are. Therefore, the behaviour of sala officials can vary. They could be dominating and in complete control of
the decision-making, or they could be mere sinecures, doing nothing but merely drawing a salary. Irrespective of the role of a
bureaucrat in a prismatic society, he or she manages to have considerable influence on the productivity or output in the sala.
According to Riggs, the ratio between administrative output and bureaucratic power is inverse. As the officials gain more power,
they lose their administrative efficiency. Nepotism is the characteristic feature of the sala. Other features include recruitment,
organized corruption, inefficient administrators, vested interests of gaining power and wealth. In short, behaviour of the sala is
reckless, extravagant and wasteful. 2.8.2 Dilemma of Change in a Prismatic Society There are forces outside as well as within a
prismatic society that keep pressurizing it to undergo change. If change is the result of mainly pressures from the outside, such as
technical assistance programmes, this may be called exogenous change. On the other hand, change brought about due to
pressures from the inside, is endogenous. If the external and internal pressures are almost equal, the change that results from such
a pressure is called equigenetic. According to Riggs’ hypothesis, the more exogenetic the diffraction process, the more formalistic
and heterogeneous will be the prismatic phase. The more endogenetic the diffraction process, the less formalistic and
heterogeneous the prismatic phase. Therefore, it is natural to find more formalism, heterogeneity, and overlapping in an
exoprismatic one. This is because when it comes to endogenetic change, effective behaviour comes first, even before creation of
new formal institutions. On the other hand, in exogenetic change, it is just the opposite because there is an attempt to absorb the
change induced externally, in a short time. There is a higher chance of formalism in prismatic societies. Moreover, the degree of
heterogeneity is more and revolutionary tensions are more severe. 2.9 PUBLIC POLICYAPPROACHES Since public administration
has also to do with public policymaking, the definitions have been altered to include public-policy orientation. Public
administration comprises all those operations that are aimed to fulfil or enforce public policy. Public administration is the
coordination of individuals or groups to implement public policy. As a study, public administration looks at all aspects of the
government to enforce laws and implement public policy. Check Your Progress 11. What are the principles on which the ecological
approach in public administration is based? 12. What are the different types of social structures based on their multi-functionality?
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Systems Model for Policy Analysis David Easton’s Analysis of
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Inputs are the physical, social, economical and political products of the environment. Inputs are received into the political system
as demands and supports. The former refer to the claims made by individuals and groups

on the political system to change or modify certain aspects of the environment. Demands are when individuals or groups, respond
to conditions of the environment in order
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to effect public policy. Any condition or event outside the boundaries of the political system
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to effect public policy. Any condition or event outside the boundaries of the political system

is referred to as the environment.
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The supports of a political system comprise the rules, laws and customs

which
form the base of
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the existence of a political community and the authorities. Support is rendered when
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the existence of a political community and the authorities. Support is rendered when

the individuals or groups accept decisions or laws. The institutions and policy-making personnel form the central point of the
political system. These personnel comprise the chief executive, legislators, judges and bureaucrats, who convert inputs into
outputs in the systems version. Outputs are then the way values are allocated to

the political system, and these allocations constitute public policyor policies. As per
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Feedback implies that public policies may alter the environment and the demand it generates. It may also influence the character
of the political system.

may be generated by policy outputs. The old supports for the system may also be withdrawn. A key role in the generation of
suitable demands for future policy is played by feedback. Limits of systems approach to policy The systems approach helps us
understand the policy making process. The following points highlight how valuable this theory is to policy analysis: ? It finds out the
dimensions of the environment that are important in the generation of demands upon the political system. ? It identifies the
relevant features of the political system that facilitate the transformation of its demands into public policy and its preservation over
time. ? It identifies the manner in which environmental inputs impact the very character of the political system. ? It attempts to
reveal how the content of public policy is impacted by

the features
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of the political system. ? It questions the manner in which environmental inputs influence the content of public policy. ? It studies
the way in public policy influences the environment and the character of the political system, through feedback. The utility of
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The utility of the systems model in the study of public policy is restricted owing to many factors.

This model receives criticism for the use of
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value-laden methods of welfare economics, which are founded on the maximization of a clearly defined social welfare function.

The ingredients that are lacking
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in the systems theory are the power, personnel, and institutions of policy making.

While studying these, it is important to keep in mind that economic factors hinder the political decision-makers in the political
system environment.
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This Eastonian model overlooks one
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important aspect of the policy process - the policy makers (including institutions) also possess the latent ability to influence the
environment in which they function. The traditional input-output approach considers the decision-making system

to be facilitative and free of value and not as causative (possessing a totally neutral structure). Simply put, variations in the
structure of the systems do not seem to have any underlying impact on public policy. Ultimately,
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the degree to which the internal and external environments, impact the policy-making process depends on the values and ideals
adopted and followed by the decision-makers within the system. Policy-making encompasses not only the policy content, but
even the

values and perceptions of the policy makers. It is assumed that the values upheld and followed by the policy makers are critical in
order to understand the policy alternatives. 2.9.2 Institutional Approach to Policy Analysis It is not possible for a policy to become a
public policy without it being implemented by the governmental institutions. The various characteristics given by government
institution to public policy are: ? Policies are legally authorized by the government.

Public policy is the result of the legislature and its characteristic feature is the use of legal sanctions. It is
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considered to be a legal obligation requiring the strict compliance of the people. ? Public policy is applicable to all the citizens of
the state. Therefore, it is universally applicable. ? Those who violate policies can be legally imposed with sanctions only by the
State. ? Public policy and governmental institutions are closely related. Therefore, it does not come as a surprise that political
scientists concentrate more on studying the structures of government institutions. Institutionalism, concentrates on the legal and
structural facets of institutions. Therefore, it is possibly to apply it in policy analysis. The way structures and institutions are arranged
and the manner in which they function and interact may significantly influence public policy. Traditionally, studies focussed on
describing structures and institutions of the government. The manner in which government structures and policy outcomes are
linked is generally ignored during analysis. To find out how valuable the institutional theory is to policy analysis, we need to: ? Find
out the existing relationships between institutional arrangements and public policy content. ? Compare these relationships
assuming that a specific modification in the structure of the institution would alter the public policy as well. It is not possible to
properly evaluate the effect or influence of institutional arrangements on public policies without actually examining the relationship
between structure and policy. 2.9.3

Rational Policy Making Model In the rational comprehensive approach, an administrator challenges a given objective,

for instance, poverty reduction, with a list of values arranged according to priority, based

Self-Instructional Material 57 Approaches to the Study of Public Administration NOTES on their relative importance. This facilitates
selection of the best policy. The policymaker is able to rank the relevant values or benefits associated with the achievement of the
objective and make a rational choice, for example, the health of the poor, reduction in rate of crime and elimination of illiteracy.
Then, the policy maker is able to formulate many alternatives that can help attain the stated objective, for example, higher welfare
payments,

a guaranteed income plan, unemployment relief schemes, direct government subsidies, or maximize the ranked list of values. This
rational theory ofdecision-making helps weight alternatives and values

in a logical manner before making a selection. The approach is also comprehensive as the policy-maker actually considers all the
alternatives and values. The task of policy-making becomes complicated and quite difficult because there are several factors within
the policy-making agencies and in its external environment. In addition, these factors keep changing making it a big challenge to
arrive at a

rational decision. If a policy-maker is following the standards of the rational decision-making approach, he would first list

all the goals, assess the ones that are of relevance to the issues being faced by the agency. He would then decide on the steps to
be taken for each policy that seemed to possess the ability to attain the potential goals. Based on the relevance of the information
regarding the possible benefits and drawbacks pertaining to each set of goals and policies, the policy-maker will then choose the
best combination of goal and policy to ensure that the programme objectives of the agency are realized. According to the rational
approach of policy making, officials should take into account the issue and arrive at decisions with clarity so that the actions of the
juniors can be smoothly guided. The result is integrated policies that are complementary instead of conflicting. However,
administrators who subscribe to the rational approach, encounter hurdles in the form of restrictions that are characteristic of
democratic societies. These hurdles are reflective of the heterogeneity and conflict, which many writers consider to be part of the
democratic process. Thefollowing are the primaryfeatures of public administrative systems that hamper rational decision-making of
administrators: (i) In the administrative units, several issues, objectives, goals and policy commitments are either imposed on
decision-makers or concealed from them. (ii) There exist obstacles that make it difficult to collect sufficient information regarding
the various goals and policies that are acceptable. (iii) The decisions-makers possess inhibitions and shortfalls that prevent them
from properly assessing the goals and policies. Moreover, their vested interests and commitments may come in the way of their
evaluation of goals and policies, in a way that is acceptable to the agency. (iv) Structural challenges and issues emerge within
administrative units, which involve their associations with legislative and executive divisions of the government. (v) Some individual
administrators may exhibit divergent or irregular behaviour. Given the nature of these issues, it is natural that policy makers end up
seeking decisions that are capable of satisfying instead of decisions that are optimal. To the extent possible, they try to keep away
choices that are difficult or testing. Check Your Progress 13. What do the supports of a political system comprise of? 14. List two
characteristics of public policy given by government institutions.

Self-Instructional 58 Material Approaches to the Study of Public Administration NOTES Critics have objected to the impracticality of
the rational approach. It is not possible to gatherall the required information and create a comprehensive list of policy alternatives
involved in such a process. Moreover, the process takes a lot of time and effort. Policymakers, who are expected to act fast, cannot
afford to waste time in such processes. It is also wrong to assume that ranking of values and their classification is possible.
Disagreements do occur amongst legislators, administrators, and the public regarding the values to be pursued by a country.
Policymakers do not select values in a haphazard and intangible way. Furthermore, as per this method, everything should be taken
into account before deciding on new policies. Of course, this involves certain risks as the repercussions of choosing new policies
are not known and are uncertain. ACTIVITY Plan a

broad outline of the things that need to be done

to organize a sports event in your locality. Enlist the basic administrative principles that you will adhere to. D ID Y OU K NOW
Alexander the Great wasn't just a warrior. His organizational skills were beyond his time and helped him organize an army large and
smart enough to conquer the world. It isn't typical public administration, but it does illustrate how important proper delegation
helps the government conquer quickly. 2.10 SUMMARY In this unit, you have learnt that: ?
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The traditional model of public administration has been regarded as the most successful theory of public sector management,
although it does not have a single, coherent intellectual foundation. Its theoretical basis

is derived

from W. Wilson and Fr. Taylor in the United States, the Northcote-Trevelyan Report in the United Kingdom

and Max Weber in Germany. ? The traditional model of public administration is an ideal type of model. In an ideal bureaucracy,
public and private interests are completely separated and a clear distinction between politics and administration is made. ? The
central assumption of the classical approach to public administration is that hierarchy involves direct control, with the civil servant
being accountable only to their superior. ? The behavioural approach to public administration has originated from the Human
Relations Movement of the 1930s. ?

Public choice means the application of economic analysis for studying political behaviour. In the domain of public administration,
public choice becomes a theoretical basis for a critique of government bureaucracy as well as examining

the

market and quasi-market mechanisms for delivering public services, including voucher schemes, privatization, contracting out and
competing bureaucracies.

Self-Instructional Material 59 Approaches to the Study of Public Administration NOTES ? Decision-making, as a subject, has gained
importance very recently in administrative thinking and theory. The three primary elements of decision-making are: (i) Recognition
of a problem (i) Identification of the alternatives (iii) Selection of the best alternative from the available choices ? A branch of the
behavioural approach is the systems approach. The general systems concept of organizational analysis played a significant role in
the evolution of organization theory. ? In the systems approach, the organization is considered to be a system, as it is an
amalgamation of interdependent components that come together to form a meaningful whole, pursuing the objective of meeting
some specific purpose or work. ? Since public administration has also to do with public policymaking, the definitions have been
altered to include public-policy orientation. Public administration comprises all those operations that are aimed to fulfil or enforce
public policy. ? It is not possible for a policy to become a public policy without it being implemented by the governmental
institutions. 2.11 KEY TERMS ? Public choice theory: It is

the subset of positive political theory that deals with subjects in which material interests are assumed to predominate. ?
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Heterogeneity: It refers to the simultaneous presence, side by side, of quite different kinds of system, practices and
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Heterogeneity: It refers to the simultaneous presence, side by side, of quite different kinds of system, practices and

view points. ?
Formalism: It means
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the degree of discrepancy or congruence between the formally prescribed and the effectively practiced, between norms and
realities. ?

Nepotism:

It refers to

providing unfair advantages to one’s own family, especially if one is in a position that commands power. ? Poly-communalism: The
simultaneous existence in a society of various ethnic, religious and racial groups which live in a relatively hostile interaction with
each other. ? Poly-normativism: Affects the sala, where officials, although publicly claiming to follow objective, universalistic, and
achievement-oriented practices, actually follow more subjective, ascription-oriented and particularistic modes of conduct. 2.12
ANSWERS TO ‘CHECK YOUR PROGRESS' 1. In general, the classical approach to public administration is

characterized as ‘an administration under the formal control of the political leadership, based on a strictly hierarchical model of
bureaucracy, staffed by permanent, neutral and anonymous officials, motivated only by the public interest, serving

and
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governing party equally, and not contributing to policy, but merely administering those policies decided by the politicians’.
Self-Instructional 60 Material Approaches to

the Study of Public Administration NOTES 2. In Wilson's words, public administration is ‘the detailed and systematic execution of
public law'.

He believed

that there should be a strict separation of politics from administration

because

administration lies outside the proper sphere of politics and administrative questions are not political questions. 3.

The behavioural approach to public administration originated from the Human Relations Movement of the 1930s. 4. The term
structural-functional approach to public administration, which has been used to interpret society as a structure with interrelated
parts, has been adapted from sociology and anthropology. 5.

Public choice means the application of economic analysis for studying political behaviour. 6. The

false impressions about decision-making are as follows: ? Organizations are monolithic and only those at the top of the
organizational hierarchy possess the power to make decisions. ? The behaviour of decision-makers, irrespective of their position in
the hierarchy is based on the rational comprehensive model. 7. The three primary elements of decision-making are: (i) Recognition
of a problem (that is what a man does when tries to make a decision) (ii) Identification of the alternatives (A man either looks for
alternatives himself or they are offered to him) (iii) Selection of the best alternative from the available choices 8. A system can be
described as a pool of interrelated parts receiving inputs, acting upon them according to a plan orstructure, and thereby producing
specific outputs. 9. Herbert Simon was the main contributor to systems analysis in organizational theory. 10. Organizational analysis
is popular because it can take into consideration more variables and interrelationships while simultaneously observing
organizational problems within the outline or structure of a larger system. 11. The ecological approach in public administration is
based on the principle that public bureaucracies are considered to be one of many elementary institutions in a society. 12. There
are two types of social structures based on their multi-functionality. They are either functionally specific or functionally diffuse.
Functionally specific structures are those that perform limited functions whereas functionally diffuse societies perform several
functions. The former are referred to as diffracted while the latter are called fused. The ideal model of society existing between
these polar types is prismatic. 13.
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The supports of a political system comprise the rules, laws and customs

which form the base of the existence of a political community and the authorities. 14. Two characteristics of public policy given by
government institutions are: ? Policies are legally authorized by the government.

Public policy is the result of the legislature and its characteristic feature is the use of legal sanctions. It is

considered to be a legal obligation requiring the strict compliance of the people.

Self-Instructional Material 61 Approaches to the Study of Public Administration NOTES ? Public policy is applicable to all the citizens
of the state. Therefore, it is universally applicable. 2.13 QUESTIONS AND EXERCISES Short-Answer Questions 1. How has Herbert
Simon contributed to the

decision-making approach? 2. Define the term 'system’. What is the relevance of System Approach for the study of complex
organization in public administration? 3. Write a short note on Riggs Ecological Approach as an important feature of comparative
public administration. 4. Write a brief note on various public policy approaches. 5. List the limit of

the systems approach to policy. Long-Answer Questions 1. Discuss the various steps involved in making decisions. 2. Explain the
systems model for policy analysis. 3. Describe the characteristic features of Simon’s models. 4. Explain the dilemma of change in a
prismatic society. 5.

Discuss the traditional approach to public administration. 2.14 FURTHER READING Anderson, James. (1984). Public Policy Making.
NewYork: Hold Rinehart. Appleby Henson Paul. (1957). Public Administration in India: Report of a Survey. Government
ofIndia,Cabinet Secretariat,Organization&MethodsDivision.
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New Delhi: CabinetSecretariat. Arora Ramesh Kumar and Rajni Goyal. (1995). Indian Public Administration: Institutions and Issues.
New Delhi: NewAge International. Arora, Ramesh K. (1979). Perspective in Administration Theory. New Delhi:
AssociatedPublishingHouse. Avasthi, A. and S. R. Maheshwari. (1996). Public Administration. Agra: Lakshmi NarainAggarwal. Basu
Durga Das. (1982). Introduction to the Constitution of India. India: Prentice Hall. Bhattacharya, M. (1991). Public Administration
Structure, Process and Behaviour. Calcutta:TheWorld Press. Dror,Y.(1968).PublicPolicymaking Reexamined. Pennsylvania:
ChandlerPublishing Co. Goyal S.K. (1984).Public Enterprises. IndianInstitute ofPublicAdministration.
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(1984).PublicAdministration:AComparative Perspective. NewYork: Marcel Dekker. Maheshwari, S.R. (2001).Indian Administration.
India: Orient Blackswan. Maheshwari, S.R. (2002). Administrative Reformsin India. India: Macmillan. Mathur, B.P. (1993).Public
Enterprise Management. NewDelhi: Macmillan. Paraher,Parmanand. (1997).PublicAdministration andWelfare Policies.NewDelhi:
Sarup.
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of Organization NOTES UNIT 3 TYPOLOGY AND THEORY OF ORGANIZATION Structure 3.0 Introduction 3.1 Unit Objectives 3.2
Typologyand Organization 3.2.1 Principles of Hierarchy 3.2.2 Merits of Scalar System 3.2.3 Demerits ofScalar System 3.2.4 Span of
Control 3.2.5 Unity of Command 3.2.6 Authority and Responsibility 3.2.7 Delegation 3.2.8 Coordination 3.2.9 Integration vs
Disintegration 3.3 Structure of Organization: Line and Staff 3.4 Theories of Organization 3.4.1 Classical or Traditional Theory 3.4.2
Human Relation Theory 3.4.3 Scientific Management Theory 3.4.4 Bureaucratic Theory 3.5

Summary 3.6 Key Terms 3.7 Answers to ‘Check Your Progress’ 3.8 Questions and Exercises 3.9 Further Reading 3.0 INTRODUCTION
In the previous unit, you studied the various approaches to the study of public administration. In this unit, you will study about
organizations. The administrative structure of everyorganization is in the form of a pyramid with
thechiefexecutivebeingonthetop.The lowerlayersof the organizationalpyramid are formed by the line agencies and members of the
staff of the organization. Every organization needs proper leadershipand the right flowof communication forprogress. The right
decision-making process boosts the moraleof the employees andmotivates themto workmore. All of these topics will be dealt with
in this unit.Apartfrom these, differentapproachesand principles oforganizationare alsodiscussedin detail. 3.1 UNIT OBJECTIVES
Aftergoingthrough thisunit,youwillbeable to: ? Discussthenatureandfunctionsoforganizations ? Understandthenatureofformal and
informalorganizations ? Explain thedifferentapproachesandprinciplesoforganizations ? Describe thestructureoforganizations
Self-Instructional 64 Material Typology and Theory of Organization NOTES 3.2 TYPOLOGYAND ORGANIZATION
Allorganizationsareengagedinpursuingspecificgoalsandobjectives.Theirstructures
arebasedonprinciplesthatwillhelpthemfulfilorachievethoseobjectives. Theprinciples onwhich organizations
arestructuredarereferredtoasthe ‘principlesoforganization’. Allorganizationsfollow theprinciplesoforganization inorder toachieve
their goals. The principles ofa good organization according toAvery Raube, author of thepaper,Principles of Organization, are as
follows: ? Hierarchy/scalar principle: There should be a clear hierarchywith well-
definedlinesofauthority,fromthetopmosttothelowestlineofworkersinthe organizationalhierarchy. ? Unity of command principle: No
employeeor worker should be expected toreportto more than one superior.The supervisor should be aware of those who are
reportingto him and the workersshould be clear about whom they arereportingto. ? Clear definition of authority: Each supervisor
should be well aware of whathis responsibilitiesareand whatheis authorizedtodo. Thedetails should beavailable withhimin writing.
The expectations fromeach supervisorand thelimits ofhis authorityshouldbe well documented and availablefor reference atanypoint
oftime. ? Accountability:All higher authorities should be absolutelyaccountable for the actsof their subordinates. No executive
should detach himself from the acts of the juniors or subordinates. He should never forget that he is as responsible fortheir
acts,astheythemselves are, whether it isa negativeora positive act. ? Delegation ofauthority: There should be delegation of authority
down the line, as far as possible. The trend should be towards decentralization, only thenwillthetop corporate members beableto
spendmore timeon planning and gettinganoverall viewoftheorganization. ? Minimal levels of authority: The more the levels of
authority, the longer willbethe chainofcommand. This will result in wastage oftime. It will take
longerforinstructionstoreachtheintendedlevels. Therefore, thereshouldbe minimumlevelsofauthority. ? Specialization principle: Each
individual should, as far as possible, be assignedjustone single leading function. Everyindividualshould be specializing in
oneimportant function. Specializationisconcerned with horizontal delegation ofauthority. ? Line functions vs staff functions: Care
should be taken to not mix line functionswith stafffunctions.All important staffactivitiesshould be given properemphasis. ? Span of
controlprinciple:A singleexecutivecannot coordinate toomany positions andhe should not beexpected to dosoeither. ? Flexibility
principle: The organization should be able to adjust to varying andaltering conditions. It shouldnot face chaosin caseofanychange.
Only ifitisflexible can itadapt to changes.
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Self-Instructional Material 65 Typology and Theory of Organization NOTES 3.2.1 Principles of Hierarchy ‘Hierarchy'literallymeans
thecontrol of what is higher over what is lower. Inmost big organizations,thereareahandfulofpeople who
commandandmanywhofollow these commands. The ones who command are the superiorsand the oneswho follow those
commands aresubordinates.Thesuperior-subordinaterelationshipsrun throughseveral levelsofresponsibility,right
fromthetopmostlinein the organizationalhierarchyto the lowest.Thisresults ina structurethatisshapedlike a pyramid.James D.
Mooneyand Alan C. Reiley,authorsofThe Principlesof Organization, refer to this pyramidasthe ‘scalar process'.
Inanyorganization,theterm 'scalarimpliesanythingtodowithgrading,especially
ofresponsibilitiesandduties,basedonthelevelordegreeofauthority. Mooneywasof the opinion that this scale or the scalar chain is
universally used. The scalar principle exists wherever thereisan organization, evenwith justone superior andonesubordinate.
Thebasic characteristicsofanorganizationalhierarchyareas follows: ? An individual has

only one immediate superior from whom he will receive orders. ?

Anindividualdoes not get orders fromanotherindividuallower downin the hierarchy. ?
Notasingleintermediarylevelcanbeskippedwhiledealingfromthetop,with the lower levelsor from the lower linesto the top. ?
Eachpersonwhois assigneda responsibilityisgivenauthorityproportionate tohisresponsibility. These points make it clear that in the
scalar system, authority, control and command, travels one step at a time, from the top to the bottom of the hierarchy. For
instance,instructionsor commands will travel from the secretaryofa department to the next
inline,saythejointsecretarywho,inturn,conveysthenextinline,saythedeputy secretary,whofurther

dealswiththeundersecretary. Theundersecretarywillcommunicate furtherwiththenextin
line,probablythesectionofficerwho,inturn,willcommunicate with assistants, clerks, and so on. In the sameway, the lineofupward
communication shall beidenticalifthe sectionofficerwishes to communicate with thehigherofficers. 3.2.2 Merits of Scalar System
The scalar system cannot be dispensed with, especially in large organizations. The benefits of this system are many. Some of them
are: ? The scalar system acts as a unifying force between the various organizational departmentsandunits,creatingameaningful
whole. ? The system facilitates the fixing of responsibility at every level and at every positionoftheorganizationalhierarchy. ?
Thescalarsystemactsasaproperchannelofcommunication,whereinstructions aresent smoothlyfromtop downorfromthebottom
upwards.ltoutlinesavery clearchannelofcommunication,bothupwardsanddownwards,clearlystating whois todeal withwho. ? The
processofmovingfiles is verysimple ina scalar system. ? Decentralized decision-makingina scalar systemensures thatbusiness
andtasks are not clogged at the top.

Self-Instructional 66 Material Typology and Theory of Organization NOTES L.D. White stated that the scalar system '
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is the channel of command, of communication,downwardsandupwards,alongwithflowinformation,advice,specific
instructions,warning and commendations. Itis thechannel forthe delegationof authority. It establishes a sequence of related
centres for decision-making, and thus prevents congestion in

thedispatchofbusinessbyclosingoutmuch ofitin lower levels.’According to
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Max Weber's bureaucratic model, the organization of offices is done as per the principle ofhierarchy.That is, ‘each lower office is
underthe control and supervision of a higher one” and ‘thewhole administrative staff
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is under the supreme authority’.All are organizedina clearstructure and the hierarchyofoffices is definedin a clear manner. 3.2.3
Demerits of Scalar System The scalar system has its drawbacks too. These are as follows: ? The biggest drawback of the scalar
system is that it slows down the process of decision-making.Sincethefile hastopassthrough clearlydefined channels,the process
becomes time-consuming. An experiment was conducted by the Governmentofindia, calledthe ‘file-jumpingexperiment'to see ifit
was possible to skip theintermediatelevelsin the organizational hierarchy, soasto eliminate tardinessandensure
thatthefilesreachedthedecision-makingauthoritydirectly. ? The scalarsystemdoes not inanywayhelp to establish
orreinstatemutualtrust, neitherintheinter-organization relations,norin theinterpersonal relationsofthe
administration.Therearechances thatthis mayeven lead to the promotionofa caste system in the bureaucratic setup. The American
scholar and organizationalconsultantWarren Bennis opines that in times to come, organizations will end up as mere ‘task forces’,
put together to resolve issues.Insuchorganizations,therewillbeflexibleandfunctionaldemarcationofpeople
onthebasisoftheirskillsandleveloftraining. Therewillbenoverticaldifferentiationof people on the basisoftheir rankor role.
Inpractice,however,organizationsrarelyworkontherigidprincipleofhierarchy. AsNigro states, ‘Anorganizationis morethan its
structureand itsofficial relationships asspelled out initsorganizationchartsand manuals’. Themembersofanorganization, which is a
social system, develop behavioural patterns, which may diverge or move awayfrom officialcommands.Thisisknownasinformal
organization.ltssignificance cannot bedenied. 3.2.4 Span of Control Span of control refers to the number of subordinates, who can
be conveniently and effectivelysupervised, bya single officer or supervisor. In a scalar system, there are several tiers or steps with a
head in each tier. The numberofpersonswhoshouldreceiveordersfromandreporttoasingleperson, ateach level or tier, needsto be
decided. It can be quite a challenge to fix the exact numberof subordinates. This is theissue ofspan ofcontrol,whichis also
concerned withspanof attention,a psychological issue. It is a known fact that there is a limit to the number of things or individuals a
person canattend toatatime.Thisis could bedueto thelimitedknowledge ofaperson or due to thelimited time and energyat his
disposal.Writers have conflicting opinions regardingtheexact limit ofthespanofcontrol. SirlanHamiltonwasoftheopinion that the limit
couldbe fixedat 3 to 6. The Britishmanagement consultant LyndallUrwick

Self-Instructional Material 67 Typology and Theory of Organization NOTES fixed the limit at 5 to 6 at the top levels, and 8 to 12 at
the lower levels. Graicunus believed that with the increase in the number of individual subordinates through
arithmeticalprogression,therewas anincreaseinthenetworkofrelationships,through geometricalprogression,whichonlyfurther
complicated theissue ofspan ofcontrol. Sexton felt that the decisionspertainingto the ratio ofsubordinates to supervisor was
dependentonthe followingfactors: ? Bottlenecks ? Psychologicalinfluenceoftightandclosesupervision ? Patternsofcommunication ?
Level ofautomationandthedegree ofinterdependence The followingfactors helpdeterminethe degree ofspan ofcontrol: ? What is
the nature of work Ifthe work is ofa monotonous, repetitive, routine nature, the spanofcontrolincreases.
Inotherwords,whentheworkisofameasurableandhomogenouscharacter,thespan
ofcontrolismore.Forexample,itisconvenienttosupervise alargenumberoftypists becausetheworkismeasurableandof an
intellectualtype. ? What is the quality of leadership The spanofcontrol increases ordecreases onthe basis ofthe
qualitiesofthesupervisor. Ifthe supervisorisnotstrongenoughorlazy,he willbe incapableofsupervisingevena handful of people
effectively. Also, if the subordinates are not trained or competent enough, theywill end up making more mistakes, which will mean
a higher degree of supervision for them. ? Ageof agency: Itis easyto supervise an organizationif ithas existed forlong.In
suchcases,thespanof controlincreases.Inoldandestablishedorganizationsof thepast,standardsandmodel arefirmly
rootedandtheorganizationisrunningon well-oiled wheels.Thisisnot the case in newerorganizations,wherenewproblems
keeparisingconstantlydemandinginterventionandguidanceofsuperiors. ? Locationof
theorganizationalunits:Itiseasytokeepaneyeonsubordinates whentheyareallworkinginthesamelocationasthesupervisor.lfthe
subordinates arelocated away fromthe supervisor, supervisioncanbecomequitechallenging. 3.2.5 Unity of Command
‘Unityofcommand’ isa term that impliesthat eachindividual employeereportsto justa
singleboss.Eachindividualemployeealsoreceivesorders from thatsinglepersononly. In case he is expected to report to and receive
orders from more than one superior or boss,hewillbeunabletoperformhisdutieseffectively. Thesituationwillgetevenmore
challengingiftheordershe receivesfrom differentsuperiorsturnoutto bedivergent or contradictory. The subordinate can alsomake
things hard for the superiors byplaying them against each other. This will only create a lot of confusion and send the whole
administration awry. Responsibilitycan befixedonlyifweknowwheretheauthorityis resting. Iftheauthorityisdivided, itis impossible
tofixthe responsibility. Onthe basisoftheory, theprincipleofunityofcommand seemsunquestionable. However,
practicallyspeaking,therearecertain exceptionstothis principle,whichare significant, andusuallyobservedinindividualemployees,
belongingtothetechnicalor professionalsides.In terms ofadministration,a doctor servingin a local organization,
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Self-Instructional 68 Material Typology and Theory of Organization NOTES willbecontrolled,administratively,bythe
chairmanofthelocalorganization.However, professionally, he is supervised by the director of public health, at the state level. The
sameapplies toallthe organizationsusingtheservicesoftechnicalpersonnel.lnindia, non-technical administrators who belongto
theadministrative services occupythetop positions. However, the dualityofcommandis quite clearas is the technical nature of
thedivisionsundertheircontrol. FW.Taylorused ‘functional direction and supervision’in place of the concept of
unityofcommand.Hewasofthebelief that theindividualemployeewouldgainadvantage and becomemore efficientifhe specializes,and
is also supervised byanexpert as part of the ‘unityof command’ concept, in each function performed by him.He suggesteda
structure comprising eight foremen or supervisors for each individual worker. These eight foremen were to be referred to as: (i)
Gangboss (ii) Speedboss (iii) Inspector (iv) Repairboss (v) Order of work and route clerk (vi) Instructioncardclerk (vii) Timeandcost
clerk (viii) Shopdisciplinarian The first four supervisors assist in their ownspecific line or function, while the
otherfourfunctionfromtheadministrativeunitgivingwritteninstructionsandcommands. Though this kind of setup was suggested
byTaylor for the industry, it entered public administration too. This happened because modern governments are increasingly
performing economic and technical tasks. The general administrative supervision is
happeningalongsidetechnicalsupervisionbyvarioustechnicalexperts.However,itshould
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not be thought that the principle of unity of command is not applicable in public administration.

Ifanemployeereportstotwo superiorsandtakesordersfromthemwith regard to different matters or subjects, the principle of unity of
command is not dishonoured. The violation of the principle happens onlyif the subordinate receives commands from two superiors
for the same matter. In case of technical divisions or departments also,
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the final word lies with the administrative head, who possesses the power andthe authoritytooverride the technical experts. 3.2.6
Authority and Responsibility Authority,accordingtoFayol, is

therighttogiveordersand thepowertoexactobedience’. InAllen’s view, authorityis
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the sum of the powers and rights entrusted tomake possible the performance of the work delegated.’

However,itisnot possible tounderstandauthority merelyintermsofpowersand rights.The importance ofacceptance and obedience in
relationto authorityisequal tothatof power and right. Authoritybecomesmeaningless
unlessanduntilothersacceptitandarewillingtoobeyit. Thekeyelementofauthority is that those on whom it is exercises should accept it.
No organization can function smoothlyintheabsenceofobedienceofauthority. However whencommandscontradict the individual's
sense of right and wrong, there emerges a problem. According to
conservativephilosophy,eveniftheauthoritycommandsanactthatisevil,it ispreferable to perform it than to pull or disturb the
structureof authority. However,humanistthinkers are of the belief that an individual should give more importance to his own moral
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judgementsandoverruletheauthorityincasethereissuchacontradictionor conflict. In otherwords, he should listen to hisconscience.
Whenitcomestopractice,severalfactorsaffectthemannerinwhichanindividual respondsto authority. This maydifferfrom situationto
situation.Alot depends on the personexercisingtheauthority; hispersonality,dynamismandvitality; hisabilitytomake
othersobeyandcomplywithhiscommandstofulfiltheorganizationalobjectives. Sources of authority The various sources
ofauthorityareas follows: ? The mainsource ofauthorityis theconstitution or thelaw ofthecountry, which allowscertain
peoplecompleteandabsoluteauthoritytotakedecisionsandalso
exercisetheirpowersovertheirsubordinates.Thus,thelawbindsallthosesubjected tosuch authority, to obeythecommandsof their
superiors. Penaltymaybeimposed or punishment meted out tothosewho donot obey. ? The statusof the person is also a source of
authority.The individual occupying the topmost position in the organizationalhierarchyis bestowed with authority
owingtohishighstatus orpositionintheorganizationsetup.Due tohisposition, the others have no choice but to obeyhis commands
and orders. ? Informalauthorityisthemostsignificantsourceofauthority Thiskindofauthority
isbestowedonanindividualbythepeopleworkingintheorganization. Kinds of authority The
varioustypesofauthorityexistinginanorganizationare: (i) Line authority: This refers to the ultimate authorityin an organization. It is the
basic authority for taking decisions on all matters that mayhave an impact on others. (i) Staff authority: This authorityis exercised by
the advisory agencies also referred to as the staff agencies. Its scope is restricted because it does not possess the rightto
commandor order. ltis lower than, or secondaryto, the line authority.It
facilitatestheperformanceoftasksdirectedandcontrolledbythelineorganizations. (iii) Functional authority: This type of authority is
exercised bythe specialists of an organization. Though their rights are limited, they can command in matters pertainingto their area
ofspecialization. (iv) Committees and authority: Certain committees appointedtoplan,investigate or conduct research and other
specific purposes are also bestowed with some limitedauthority. Theydonotpossessthepowertomakedecisions,andtherefore,
donotneedcommandauthority. Thetypeofauthoritytobe chosenbythe organization executive isdependenton
thevarioussituationsandissuesspecifictotheorganizations.ltisseenthat,acombination of different types worksbest for
anymanagement. Authority and responsibility ‘Authority’ and ‘responsibility” are related concepts. Authority will have to be
proportionateto the responsibilitybeing shoulderedby theconcernedperson.Onlythen will the organization function efficiently. The
authoritybestowed must be enough to allowhimtofulfilhis responsibilities.Equal authorityand responsibilityimpliesthatifa
Self-Instructional 70 Material Typology and Theory of Organization NOTES
particularindividualormanagerisaskedtoshouldertheresponsibilityofcompletinga certaintask,heshould also bebestowed with
theproportionate authorityto accomplish thetask. InUrwick’s words, toholda groupor individual accountable for activitiesof any
kindwithoutassigningtohimthenecessaryauthoritytodischargetheresponsibility ismanifestlyboth unsatisfactory and inequitable’. 3.2.7
Delegation Delegation, according to Mooney,is the conferring of specified authority bysomeone occupyingahigherposition
onsomeoneoccupyingalowerposition. Inotherwords,in delegation, a superior transfers authority to his subordinate or agent subject
to his supervisionandcontrol. AccordingtoMillett, ‘Delegationoftheauthoritymeansmorethansimplyassigning duties to others in
more or lessdetail. The essenceof delegationis toconferdiscretion
uponotherstousetheirjudgmentinmeetingspecificproblemswithintheframeworkof
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their duties. Management leadership must then accept the responsibility for how this discretion is exercised.” Need for delegation

Delegationisrequiredforthe followingreasons: ? Tohelpthechiefexecutivedevotehistimeandenergytoorganizationaldecisions thatare
more important. ? To make leadership effective bydelegating. ? To ensurethat managersgeta chanceto fulfil
theirdutyofnurturingandtraining theirsubordinatestoshareresponsibilitiesand makedecisions,bydelegating.By
delegatingauthoritymanagersactuallyendupeducatingtheirsubordinates. ? To ensure that subordinates become increasingly loyal to
the organization by makingthempartners in theexercisingofauthority.Delegation helpsboosttheir morale and actsasan incentive for
them to put in their best. ? To ensure that procedures that are generally rigid become flexible through delegation. ? To
helpregulateprocedures as per the requirementsofthe situations. ?
Toreduceoreliminatedelaysandalsotoensureeffective,economicalandefficient service. According toWhite,
‘Circumstancesofmagnitude andvolume,however,require somedelegationofauthority,andthe settlementofmuchbusinessatthe point
where it arises’. Type of delegation Delegationcan be categorized intovarioustypes,on thebasisofthedegree ofauthority: ? Full
delegation:Thishappenswhencomplete and absolute powersare bestowed onthe agent,forinstance,whena
diplomaticrepresentativeis handed ‘full power’ to negotiateand sent abroad. ? Partial delegation: This kind of delegation happens
when it is required to get adviceandguidanceoncrucialmattersfromthedelegatingauthorityinhiscountry.
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place whena subordinate’s action is confirmed and revised by the supervisor. Delegationis unconditional when the subordinateis
allowed to act and perform withoutanyreservations. ? Formal delegation: Delegation is formal when it is documented, and passed
via rules, laws andorders, in writing. Delegationbecomesinformal whencustoms, principlesandmutualunderstandingformitsbases.
Hindrance to delegation There are two things that serve ashurdles to delegation: (i) Organizationalhindrances:
Organizationsoftendo nothaveestablished methods and procedures. It is quite easyto delegate if rulesand procedures are properly
established. Theydo notpossesssufficientmeanstocoordinateorcommunicate. Thenatureofworkisfarfromstableandnon-
repetitive.Delegationispossibleto a greater degree if the work is repetitionand stable. (i) Personal factors: According to Pfiffner,
several human causes also result in failuretodelegate: ? Individualswhooccupyleadingpositionsintheorganizationalhierarchy,tend to
bemoreself-centredandeveninsensitive.Egotism is high. ? Thoseon higherpositionsfeelthatotherswillnotmaketherightdecisionsor
areincapableofperformingtasks in themanner required. ? The higher officials are afraid that the stronger subordinates may turn
rebellious. ? Thosewhoare energetic,brightand motivated, lack thepatienceto deal with subordinates whoareslow, dulland unsure
ofthemselves. ? Delegationbecomesachallengeinpublicadministrationduetovariouspolitical considerations. ? Delegation is an
exercise, which is dependent, in part, on cultural changes. Our culturalheritage hasbeen thatofauthoritarian or patriarchal
leadership. ? Anauthorityhastobeemotionallymaturetobeabletodelegate.Unfortunately, thisqualityis lackinginmostsuccessfulpeople.
? Thesymbolsofleadershiparenotconsistentwiththephilosophyofdelegation. The traits necessary ina leader are those that attract
others’ attention. Those whowish tobe successful have to make themselves prominent. ? Individualswhowishtodelegatedonot
know howto goaboutdoing so. There is no denying the need of delegation. Hurdles in the way of delegation can be removed by
following a methodical way of working. There should be an organization manual and a manual outlining details of office
procedures. There should be a document containingdescriptionsoftheproceduresandresponsibilitiespertainingtoeachauthority/
positionintheorganizationalhierarchy.Onlythenwilldelegation bespecific,accurate
andmeaningful.Thereshouldbeappropriatemeansofcoordinationandcommunication put inplace to ensuredelegationtakes
placesmoothly. Withrespecttopersonalfactors,emphasisshouldbelaidontrainingsubordinates as well as higher officials. While the
subordinates can receive training regarding the properusageofdiscretion,andatthesametime factorintherules,thehigherexecutives
Self-Instructional 72 Material Typology and Theory of Organization NOTES can be trained to delegate efficientlyandeffectively. For
example, itis a positivesign thatdelegationisdiscussedinindia.Now, theMinistry ofFinanceexerciseslesscontrol over the expenditure of
various departments and ministries, because it has delegate financialpowersto them. General principles of delegation
Theprinciplesguidingdelegationareasfollows: ? Delegationshould beinwritinganddocumented. ?
Authorityandresponsibilityforeverymanagerialpositionshouldbeclearlystated and work shouldbedelegatedtoapositionratherthanto
anindividual. ? Authority should be delegated keeping in mind the level of competence of the subordinates.
Theyshouldnotbeentrustedwithmorethanwhattheycanhandle. ? Delegationrequiresplanningandsystematichandling. ?
Theprocedures,policiesandregulationsshouldbedefinedsowellthatthereisno chanceofanyonemisunderstanding.

The level of delegation depends solely on the nature of the case, and the circumstances and responsibilities.

Thepowers thataregenerallynot delegatedare: ? Powerto supervise the work ofthe first lineofimmediate subordinates. ? Powerto
supervise finances andsanctionexpendituresbeyonda certain limit ? Power to endorse proposals, plans and new policies or
changes, exceptions or alterationsintheexistingpoliciesor set standards. ? Power to make rules where it is vested in the delegating
officer. ? Powertoappointpeopleat highpositions ? Powerto hear the appeals from thedecisionofthe immediate subordinates. 3.2.8
Coordination In the military, a lack of coordination can lead tobattlesbeing lostdespite the strength of the army. Battles are
successfully won due to the coordination between the various wingsof the army.Similaristhe casein organizations. Despite the
advantageof competent staff,theorganization cannotdreamofachievingitsgoalifthereisnocoordination.The most important principle
of management is to see to it that no part of the organization repeats what is beingdone byanother part. Noindividual should
beworkingat cross- purposes. There should not be inter-unit conflicts. The technical term for this is ‘coordination’. Definition of
coordination Coordination can be constructive as well as unconstructive. The negative or unconstructiveconnotation
wouldbewhencoordinationimpliesremovingconflictsand therepetitionsor overlappingseenin administration. The
positiveconnotationwould be when all the units are working as a team and all the workers are cooperating with one
another.Thiswouldbetrulyconstructivecoordination. According toNewman'’s definition, coordination is, ‘the orderlysynchronization
oftheeffortstoprovidetheproperamount,timinganddirectingoftheexecutionresulting
inharmoniousandunifiedactionstoastatedobjective’. Accordingto Terry, ‘coordination

Self-Instructional Material 73 Typology and Theory of Organization NOTES is the adjustment ofthe parts ofeach otherandofthe
movementandoperationofparts in time so thateach can make itsmaximumcontributiontothe productofthewhole'.
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In the words ofL.D. White, ‘coordination is a process causing disjunctive elements to a concentration on a complex of forces and
influence, which cause the mutually independentelementstoacttogether’.Politicalscientistandeducator,SecklerHudson
viewscoordination as ‘the all-important duty of interrelating the parts
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ofthe work’. AccordingtoMooney, ‘coordinationisthe firstprinciple oforganizationandincludes withinitselfallotherprinciples whichare
subordinate to it and through which it operates.” To summarize, coordination is the act ofmakingit possible for all the wingsand
divisions of an organization function in harmony, avoiding differences, clashes and disagreements,and takingcare thatunits
arenotworkingatcross-purposes,sothatthe desired and defined objective is achieved. However, it is pertinent to mention that
coordinationismerelythe meansandnotthe end.AsNewmanputit,‘itis nota separate activitybuta condition that shouldpermeate all
phasesofadministration’. Need for coordination Coordinationis required to ensure thatthe workers perform and cooperate and also
to ensure that there are no disagreements and differences that may hamper the smooth
functioningoftheorganization.Coordinationisessentialbecause: ? Employeesand unitsare oftenclueless abouttheactivitiesgoingon
inthe other units. ? Thoseinchargeoftentendto considertheirtaskas themost importantandignore the needs of others. Some of those
in charge may also end up encroaching into others'spheres. ? Thereemergesatendencyto amasspower andindulgeinempire-
buildinginthe variousdepartments orunitsofan organization. Types of coordination Therearetwomain typesofcoordination: (i)
Internalcoordination:Alsocalledfunctionalcoordination,thistypedealswith
thecoordinationoftheactivitiesoftheindividualsofanorganization. (ii) External coordination:Also called structural coordination, this
typehas to do withthecoordinationoftheactivitiesoftheorganization’sstructuralunits, various departmentsanddivisions. When
coordination aims to establish an interrelationship between one section,
branch,departmentordivisionwithanothersection,branch,departmentordivision,itis
calledhorizontalcoordination.Whencoordinationaimstoestablishcooperationbetween anemployee
andhissuperior,asuperiorandhisboss,andsoon,higherupthehierarchy,
orbetweenasectionandabranchorabranchandadepartment,itiscalledperpendicular coordination. Methods of coordination There are
manydevicesthat can be used to coordinateat the organization levels: ? By establishing a special unit to coordinate work
commonly referred to as ‘coordinationsection’or ‘establishmentsectionor unit'.

Self-Instructional 74 Material Typology and Theory of Organization NOTES ? Bystandardizingproceduresandtechniques. ?
Bycallingdepartmentalmeetingsandarranging conferences. ? Bydeployingstafffororganization(methodsstaff). How to achieve
effective coordination McFarland hassuggestedthefollowingfourwaysforeffectivecoordination: (i) Clarification of authority and
responsibility: This reduces overlappingand ensures thatwork isnot duplicated. (i) Checks and documentation: Proper records and
reports allow the early identification ofareaswherethevariousunitsordivisionslackinterrelation. (iii) Effective communication:
Puttingin place effective communication processes andformingcommitteesandusinggroup decision-makingtechniqueshelpmake
authorityclear.ltalso facilitatesobservationofthe existingkindofcoordination. (iv) Coordination through leadership:It is upto thetop
administration to stress its leadership role intheabsenceofwhichcoordinationwill not take place. Howeffective coordinationiscan be
gaugedbythefollowingcriteria: (i) It should not be forced or imposed but should be fostered by the leaders who
realizehowvaluableparticipativemanagementis.ltshouldbetimelyandshould spread to all corners and departments of
theorganizationina balancedmanner, operatingboth inthe horizontalaswell asverticaldirections. (ii) Theprocess
ofcoordinationshouldbecontinuous. (i) There should be direct coordination between the between the persons
(immediately)concerned. (iv) Coordinationmust begin atthe startofthe activity. Hindrances to effective coordination
Coordinationbecomestoughwhenthereisnodelegationbythoseonthehigherpositions intheadministrativemachinery.
Withtheactivitiesofthegovernmentexpanding, matters becomeeven morechallenging.
Gulickbelievedthatcertaindifficultiesemergedbecause: ? Nothing was certain about how people and individualswould behavein the
future. ? Leaders themselves lack adequate knowledge at timesand also experience and intelligence. As a result, their ideas are not
only confusing but also contradictory. ? There isdearthofadministrativeskillsandmethods. ? The knowledge of human beings
regarding life and man is insufficient and deficient. Inaddition, thereareseveralvariables involved. ? There is paucity of structured and
orderly techniques of not only adopting newideasbutalsodeveloping,consideringand perfectingthem. Seckle-Hudson
addsfiveadditional difficultiestoGulick'slistasfollows: (i) Sizeandcomplexity (ii) Personalityandpolitical aspectsandfeatures
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Paucityofwiseleaderswiththoroughunderstandingofpublicadministration (iv) High-
pacedgrowthanddevelopmentofpublicadministration (v) Speedydevelopment and spread extension of public administration into
internationalproportions. McFarland believed that coordination related issues arose in a business organizationfromtwo
primarysources: (i) Firstisthenumberfunctionsandthecomplexityofeach,asalsotheactivities delegatedto variousparticipants. (ii)
Thegrowinguseofspecializationofeffortinconstructingorputtingtogether thestructureofanorganization. Coordination issues also
emerge due to the existence of different types of characterswith varying degrees ofawkwardness withintheorganizationsetup. In
fact, itwouldnotbewrongtosaythatmanagementofthehumanaspectofcoordinationisthe most difficult. When human beings are
involved, there arise many variables in performance.lrrespective ofthenatureofhindrance,appropriatestepsneed to betaken to
remove these hurdlesintheinterest ofthe overall effectivenessin the workingofthe organization. 3.2.9 Integration vs Disintegration
There are twoprinciples according towhich the operationsof the government maybe organized: (i) Independent: Also known as the
uncorrelated system, its main feature is that each serviceoragencyis treatedasanindependentunit,with norelationto other
services.Also, the line of authority runs directly from the agency to the chief executiveorlegislature. (ii) Integrated: In this system,
also known as the departmental system, all related activities in the same general field are put into departments or groups, which
encouragesand establishescloserelationswith eachother.Therefore, thelineof authority runs from the agency to the department,
and from there to the chief executive. Clearly,theintegratedor departmentalsystem is superior in everywhichway. ?
Thedepartmentalsystemsimplifiesoperationsofthegovernment.It iscommonly known that the moderngovernmenthasawide
rangeoftasks toperform. Unless and untilthe related activities, from the same field,are allintegrated,itwillnotbe
possibletogetafairideaofthescope ofgovernmentalwork and the services or agencies performing it. ?
Thisintegrationwillalsohelpintelligentlegislation.Iftheservicesoperatinginthe same fieldareproperly grouped, itbecomes
easytoformulateand implement an appropriate work programme. ? It is possible for a chief executive to develop an appropriate
work programme onlywhenhe hasahandfulofchiefsubordinates todeal with. Eachofthesechief subordinates isgiven charge of
servicesthat are part ofthe general field. In the sameway, thelegislatureis also able todeliberate intelligentlyifrelated operations the
latter hasnot to devote it to separate budget of the agencies. ? With justa fewdepartments to attend to, the chief executive is also
able tocontrol the administration better. Fourthly, under thedepartmentalsystem, ‘conflictsof
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jurisdiction,overlappingoffunctions,andduplicationsoforganization, plant and activities' maybe avoided. ? Technicalplants,suchas
libraries and laboratoriesarebetterutilized. Underthe uncorrelated system, each service or agency needs to sustain itsown complete
organizationandinstallations.Ifmanyserviceswithoperationsfalling inthe same general field,are classed together ina
department,theycan allbenefitfromthe servicesofthesingleagency,which canthenbebetterequipped. ? By making groups of related
services, not only does the performance of housekeepingactivitiesbecomemoreefficientbutalsoeconomical.Thegeneral character
of the latter is similar for all services. The administrative processes becomemorestandardized anduniform. Without doubt, the
departmental or integrated system will be superior to the uncorrelated or independent system. It is possible, however, to neutralize
the innate advantages of an integratedsystem, iftheyare not completelylost due to the failureto fulfilthe system’srequirements.The
primary needof the systemis that all the services operatingandperformingidenticallyinthesamegeneralfield,shouldbeclubbedintoone
department. Nootherservicesshouldbemadepartofthatdepartment.This impliesthat thedepartmentisnon-
functional.Thedisadvantagesofthisaccordingto W.F.Willoughby are: ?
[tinterruptsinharmoniousandtroublingelementsthatmakeitfarfromsimpleto coordinate the servicesconcerningthekeyfunctions
ofthedepartment.ltmakes itmorecomplicatedtostandardizeadministrativepractices andprocedures. ?
[tdemandsthatthetimeandattentionofthe departmentalhead should bededicated solely to his important duties. The departmental
head is forced to shoulder responsibilities,whichheislikelytofulfilinamechanicalandobligatoryfashion. ? It forcesthe
administrativeagencyto becontrolledandsupervised bya headwho contributes nothing to the effectiveness of its operation, even
though he may cause delays in the work. L.D. White is right instating that 'the goal of non-functional departments isnow generally
accepted, however, difficult to achieve, and the objective is conducive to departmentalunity’ The challenges emerge from theminor
caseswherein moreseveral departmentsmaypresentvalidclaims. 3.3 STRUCTURE OF ORGANIZATION: LINE AND STAFF
Organizationsarebroadlydividedintotwocategories:formalandinformalorganizations.
Aformalorganizationtypicallyconsistsofaclassicalmechanistichierarchicalstructure. In suchatypeofstructure,theposition,
responsibility, authority, accountabilityandthe linesofcommand areclearlydefinedandestablished.It isasystemofwell-definedjobs
withaprescribed pattern ofcommunication, coordinationanddelegation ofauthority. The informal organization, similar to informal
groups, on the other hand, comes into existenceduetosocialinteractionsandinterpersonalrelationshipsandexistsoutsidethe
formalauthoritysystemwithoutanysetrigidrules. Thoughunrecognized, itexistsinthe
shadowofformalstructureasanetworkofpersonalandsocialrelations,whichmustbe understood and respectedbythemanagement.
Check Your Progress 1. What do you understand by
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the ‘scalar principle? 2. The literal meaningof _____ is the rule or control of the higher over the lower. 3.

The scalar system is almost indispensable for very large-scale organization. (
True/ False)
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organization as a whole, comprisealooselystructured organization ofinterpersonalrelationships,whichaffect decisionswithinthe
formalorganization,butareeitheromittedfromtheformalscheme

orarenotconsistentwithit. Theseinterpersonalrelationshipscreateabondoffriendship among themembersofsuchaninformal
organization, and thesebonds are verystrong so that there is

a sense of belonging and togetherness. This togetherness can have a

powerfulinfluenceonproductivityandjobsatisfaction. Themembershelpandmotivate each other. For example, during a busy period,
one employee mayturn to another for help instead of going through the supervisor. Similarly, an employee in the sales
departmentmayaskanotheremployeeintheproductiondepartment,whoalsobelongs
totheinformalorganization,forinformationaboutproductavailabilityandreceivethis informationfasterthanthrough theformal
reportingsystem.

The informal organization is a powerful instrument in all organizations, and sometimes it can mean thedifference between success
and failure

oftheorganization. When thegroup memberswant todoajob, itisalwaysdonebetterthanwhentheyhave

to do it because of instructions from supervisors. A cooperative group makes the
supervisioneasier,thus,lengtheningtheeffectivespanofmanagement.Informalgroups also make sure thatthe
basicprinciplesoftheformalorganization arenot

violated. For example, ifa manager misuses his authorityand promotes an unqualified person, the informal group may use its
influence in making sure that this does not happen. The
informalgroupalsoservesasanadditionalchannelofcommunicationtothemanagement aboutconditionsatwork,
whichmaynotbeavailablethroughofficialchannels. The typeoforganizationalstructurewould dependupon thetypeoforganization
itselfand its philosophyof operations. Basically, the structure can be mechanistic or organicin
natureoracombinationthereof.However,most organizationalstructuresare stilldesignedalongmechanisticorclassicallines. Some
oftheorganizationalstructuresareexplainedbelow. Line organization This
isthesimplestformoforganizationandthemostcommononeamongsmallcompanies. Theauthorityis embeddedinthe hierarchical
structure, and it flowsinadirectlinefrom thetopofthemanagerialhierarchydowntodifferentlevelsofmanagersandsubordinates and
further down to the operative levels of workers. It clearly identifies authority, responsibilityand accountabilityateach level. These
relationships inthehierarchyconnect the positionand tasks of each level with those above and below it.Thereisclearunityof
commandsothatthepersonateachlevelisreasonablyindependentofany other person at the samelevel, and is responsible only to the
person above him.The linepersonnel are directlyinvolved in achievingtheobjectivesofthecompany.Atypicallinestructureis
illustratedasfollows:
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simpleandtheauthority and responsibilityare clear-cut, easily assignable and traceable. Itis easytodevelopa sense ofbelonging to the
organization, communication is fast and easyand feedback fromtheemployeescan beactedupon
faster.Thedisciplineamongemployeescan be maintained easily and effective control can be easily exercised. If the president and
other superiors are benevolent in nature, then the employees tend to consider the
organizationasafamilyandtendtobeclosertoeachother; thisishighlybeneficialtothe organization. On the other hand, it is a rigid form
of organization, and there is a tendencyfor line authoritytobecomedictatorial thatmaybe resentedbytheemployees.Also,there is no
provision for specialists and specialization that is essential for growth and optimization, and hence for growing companies, pure
line type of structure becomes ineffective. Thelineorganizationcanbeapurelinetypeordepartmentallinetype.Inthepure line type
setup, all similar activities are performed at any one level. Each group of activitiesisself-
containedandindependentofotherunits.ltisabletoperformtheassigned dutieswithouttheassistance ofothers.Ina
departmentallinetypeoforganization, also knownasfunctional structure,therespectiveworkersandsupervisorsaregroupedona
functionalbasissuchasfinance, productionandmarketing andso on. Line and staff organization
Inthistypeoforganization,thefunctionalspecialistsareaddedtotheline thusgivingthe linetheadvantagesofspecialists. Thistype
oforganizationis mostcommoninbusiness economyandespeciallyamonglargeenterprises. Staffisbasicallyadvisoryin nature,
andusuallydoesnot possessand command authorityover line mangers. The staffconsists oftwotypes: General staff:This group
hasageneral background that isusuallysimilartoexecutives and servesasassistantstotop management.Theyare notspecialists and
generallyhave no authorityor responsibility of their own. Theymaybe known as special assistants, assistant managers or ina college
setting as deputy chairpersons. Specialized staff:Unlikethe generalstaff, whogenerallyassistonlyone line executive, the specialized
staff provides expert staff advice and service to all employees on a company-wide basis. This group hasa specializedbackground
insome functionalarea and itcouldserveinanyofthefollowingcapacities: (a) Advisory capacity: The primary purpose of this group is to
render specialized adviceand assistanceto management when needed.Some typical areascovered
byadvisorystaffarelegal,publicrelationsand economicdevelopment. (b) Service capacity:Thisgroup providesaservicethat is usefulto
the organization asawholeandnotjusttoanyspecificdivisionorfunction.Anexamplewould be
thepersonneldepartmentservingtheenterprisebyprocuringtheneededpersonnel for all departments. Other areas of service include
research and development, purchasing,statistical analysis, insuranceproblemsand soon. (c) Control capacity: This group includes
qualitycontrol staff who may have the authorityto control thequalityandenforcestandards. The line and staff type of organization
uses the expertise of specialists without dilutingthe unityof command.With the advice of these specialists, the line managers
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alsobecomemorescientificandtendtodevelopasenseofobjectiveanalysisofbusiness
problems.AccordingtoSaltonstaff,astaffmembermayserveasacoach,diagnostician,
policyplanner,coordinator,trainer,strategist,andsoon. Asimple line and staffdiagramisshown asfollows: Thelineand
stafftypeoforganizationis widelyused, and isadvantageousto the extentthat the specialized advice improvesthequality of decisions
resulting in operational economics.Also,sincelinemanagersaregenerallyoccupiedwiththeirday-to-daycurrent operations, theydo not
havethe timeor the background for future planning and policy
formulation.Staffspecialistsareconceptuallyorientedtowardslookingaheadandhave the time to do strategic planning and analyse the
possible effects of expected future events. ltsmain disadvantagesare theconfusionand conflictthatarisesbetweenline and staff, the
high cost that is associated with hiring specialists and the tendency of staff personnel to build their own image and worth, which is
sometimes at the cost of underminingtheauthorityandresponsibilityoflineexecutives. Line and staff Line agenciesdirectlywork for
the achievement ofthe organizational purposes. Staff
agenciesadviseandassistthelineagenciesintheiractivities,whiletheauxiliaryagencies providecommonhousekeeping.

Line agencies Aline is originated in the military. Theyare concerned with substantive functions of
governmentandareprimaryandcentralatanylargeorganizations.Someoftheclassical examples areasfollows: ?
Governmentdepartments ? Publiccorporations ? Governmentcompanies ? Independentregulatorycommissions The functionsofline
agencies areasfollows: ? Makingdecision ? Takingresponsibility

Self-Instructional 80 Material Typology and Theory of Organization NOTES ? Planning ? Interpretinganddefendingpolicy ?
Maintainingproductionandseekingefficiencyandeconomy The salient featuresofline areasfollows: ?
Authorityflowsfromverticaltodownwards ? Directchainofcommand ? Unityofcommand ? It takes decisionsand

issue commands ? Delegation sometimes called 'direct operative authority’ Staff agencies It

isa stickon whichyoucanleanforsupport, butitcannottake orinitiateanydecision.

So,itisonlysupportiveofmainlinefunction. Theyadviseandhelpthelinefunctionsfor

more efficient results. Butstaff officers do not have anycommandover the functions. The functions of staff agencies are as follows:
? Budgetingandaccounting ? Personnel ? Planning ? Research,reportingand publicrelations ? Legal services ? Othermanagement
procedures The main characteristicsofstaff agenciesare as follows: ? Assistance ? Information ? Advisory:PlanningCommission ?
Supervisory:CabinetSecretariat ? Delegated functions:PMOPressrelease There are three types of staff agencies: (i) General staffor
filter and funnel-(PMO or White House): administrators andnontechnical (ii) Technical staff:

economicorfinancialorforeign affairadvisor (iii) Auxiliarystaff:Willoughbycalled

them the ‘institutional orhousekeeping’ services Auxiliary agencies They were termed as the'establishment services’ by British
writers.

Staffand auxiliaryagencieshave fourmajor differences,whichareasfollows: (i) Advise-housekeeping. (ii) Noauthority,limited. (iii)
Noexecutivefunctionauxiliaryhaveoperationalresponsibility. (iv) Attached to line at everylevels.
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Staff agencies in three countries ? India: PMO, Cabinet Secretariat, Cabinet Committees, Planning Commission, UPSC, SSC, CBI. ?
Britain: Cabinet Secretariat, Cabinet Committees, Treasury, Civil Service Department, Central PoliceReviewStaff. ?
USA:WhiteHouseOffice, EOP,NationalSecurityCouncil, OfficeofManagement andFunction. Conflict between staff and line The
following are the reasons for conflictbetweenstaffandline: ? Line dislikes staff for the fearof being taken for a ride. ?
Staffcontrolsoffice technologyincludingfaxand computer. ? Staffcontrolsinformation. ? Line is not for change but staff act as
catalyst for change. Power of the systems under Presidential and Cabinet systems Staff is more powerful as

the

Chief Executive has wider control and powers under separationof powers. Hence, OBM,White

Houseandofficesin theEOPare powerful thanthestaffagencies undertheCabinetsystem.ChiefExecutivedoesnotrequire the
approvalofcabinet for supporting the staffagency. But in thecabinet system, PMhas to keep hisministerstogether tosupport the staff.
3.4 THEORIES OF ORGANIZATION 3.4.1 Classical or Traditional Theory It is not easyto classifypublic administration as either a
science or an art. Manylike Luther GulickandLyndall Urvick preferredto call it science.
Theclassicaltheoristsbelievedpublicadministrationtobeascienceandprojected it so. Both
theseacademicianswereoftheopinionthatjustlikeexperimentsandstudies provedengineeringtobea science,publicadministrationwill
also beobservedto bea sciencethrough systematicstudiesand recordingsspread overa certain timeperiod. The
classicaltheoristsfocusedon theimportance oftheorganizational structure. According to Urwick, inthe absenceofstructure, there
could bea lot ofchaos and the organizationmayend upasinefficient. Gulickidentifiedsome principlesonthebasisof whichitwas
possible todesignthestructureoftheorganization: ? Specializationordivisionoflabour ? Departmentalization ?
Hierarchicalcoordination ? Deliberatecoordination ? Creationofcoordinationcommittees ? Decentralization Check Your Progress 4.
________ is the simplest form of organization and the most common one among small companies. 5. What do you mean by the
generalstaff? 6. _________ were termed as the ‘establishment services’ by British writers.
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DelegationandSpan ofControl The principle of span of control required the executive to have less number of people to head.With
too manypeople reportingto a single person, the efficiencywas sure to go down. Urwick also stated that there are some
principleson which an organization can function.Someofthese areasfollows: ? Organizationalobjective(s) ?
Authorityandresponsibility ? Spanofcontrolprinciple ? Coordination ? Principleofdefinitionamongstotherprinciples The organization
is not justa structure. It encompasses human beingsalso who
helpinitsfunctioningandrealizationofpresetobjectivesandgoals.Onecanalsodescribe ‘organization’astheactofbringingtogether
interdependent parts, ina systematicmanner, to formaunifiedwhole,throughwhichitispossibleto exerciseauthority,coordination and
control in orderto successfullyachieveapurpose. Theinterdependentcomponentsconsistofpeoplewhoneedtobedirected,guided
andmotivated;peoplewhoseworkrequirescoordinationsothatthegoalsoftheenterprise can beachieved. Therefore,itwillnot be wrong
tosaythattheorganizationcomprises structureas well ashumanbeings.ltwouldbe ratherunrealisticto even attempt todeal
withorganizationsimplyasaframeworkandwithouttakingintoaccountthepeoplewho comprise it and for whom its servicesare meant.
An organization'’s task is to increase and widen the resources and opportunities for the people it has been set up for. It divides the
work amongst its members, influencing them, standardizing practices, conveying decisions down, up and across the organizational
hierarchy, providing communication systems, training them and spreading information. The classical theory of organization or the
mechanistic theory, also known as the structural theory is the most popular in the field. It has been explained very well by classical
theorists, including Max Weber, Luther Gulick, L. F. Urwick, J. D. Mooney and Reilley. According to these theorists, administration
remains administration irrespective of the type of work performed or the context in which it is undertaken. Then, they go on to spot
the key essentials in the administration processes along with the features commonly seen in all administrative structures. This is a
preparatory exercise for developing a set of principles of organization. The most distinctive characteristic of the classical theory is
that it is concerned with the formulating principles of organization. The classical theorists concerned themselves with the discovery
of the true bases on which the division of work in an organization could be done, coming up with effective techniques of ensuring
coordination. They also focussed on the accurate definition of tasks and their interrelationship, and promoted the use of authority
and a scheme of checks to check and control the personnel so that the organizational work gets done.
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Germansociologist, Max Weber,andhisassociatesstudiedseveralorganizationsto find out what structural essentialsexisted in
common. Theyfocused on the structural elementsemphasizingthose basicfeaturescharacteristicofanideal organization.Weber
wanted to find rules and regulations, and wanted to get rid of inconsistencies in the managementthat make organizations
ineffective. He wasof the belief that firmlyadhering to ruleswouldtransformbureaucracyintoanefficientlyfunctioningorganizationwith
its foundations on principles of logic, order and lawful authority. He was extremely sure that even the slightest deviation from the
formal structure will adversely affect the efficiencyof management. Hewas of the opinion that an administrative organization, which
isofa purelybureaucratic nature, technicallyspeaking, possesses the ability to achieve a very high level of efficiency. Such an
organization would be far superior, precise and stable as compared to any other organization type. Such a firm will also
strictlyadheretodisciplineandbemorereliable. Thismakesiteasyfortheorganizational headsandothersassociated with ittobeableto
calculate theresults.ltwould ratehigh insuperiorityasitwouldbeintensivelyefficientandmorecapableofbeingapplicableto
allsortsofadministrative tasks. Weber studied how enterprises were formed and administered. His primary
observationswereasfollows: 1. Divisionofwork: Basedon jobspecialization,thereexisteddivision ofworkin
bureaucraticorganizations.Individualworkersperformtheworktheyaregoodat orhave specialized in,and

naturally, theygoaboutitinapredictable fashion. 2. Rules and regulations: Therights, duties andresponsibilities of employeesare
written down in detail and documented. These are available in the form of guidelines to ensure that work/performance is
consistent and predictable. Procedures are also laid down to ensure that tasks are performed in an orderly manner. 3. Hierarchy of
authority:Delegation of authority down the line is characteristic oforganizationalhierarchy.
Allthesuperiorsexercisecontrolovertheirsubordinates, and the authorityflowsfrom the top levelsof the hierarchytothelower levelsof
management. 4. Technical competence: Employees are selected and promoted on the basis of their level oftechnical competence.
There are qualifications laiddownfor each and everyjob or task.In addition,theemployeesare trained so thattheybecome
familiarwiththeproceduresand rulesofadministration. 5. Record keeping: There existed records, the original as well as draft forms, of
allthedecisionsand actions. 6. Impersonal relations: There exists a degree of formality in the dealings of superiors with those who
report to them. Merits of bureaucracy 1. Specialization: A bureaucratic organization provides the advantages of specialization
becauseeverymemberis assigneda specialized task toperform. 2. Structure: A structure of form is created by specifying the duties
and responsibilitiesand reportingrelationships withinacommand hierarchy. Structure setsthepaceand framework
forthefunctioningoftheorganization.
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prescribing in advance the criteriafordecision-makinginroutinesituations. 4. Predictability: The rules, regulations, specialization,
structure and trainingmake the organizationpredictable and stable.When rulesare conformedto,androles are played as per the
structural framework, there is an orderliness that makes it easytodealwith complexity. 5. Democracy: The importance given to
qualifications and competency in the technicalarena,lendademocraticnaturetotheorganization.Therulesprescribed, along with
thepoliciesandpractices,guide theofficials. Theyarenot guidedby anysortofprivileged treatmentor patronage. Demerits of
bureaucracy 1. Rigidity:Thereisgenerallynoflexibilitywhenitcomestotherulesandregulations in a bureaucracy.This excessive
rigiditycan hinder creativity and stop people from taking initiative. This rigiditymayalso beusedasanexcusefor failures. 2. Goal
displacement: The rules put in place to attain organizational objectives at eachlevelbecomeanend in themselves.Whenemployees
at the lowerlevels of the organizational hierarchygo after their personal objectives, the firm’s overall objectivesgetignored. 3.
Impersonality: The manner of working is rather mechanical in a bureaucratic organization.
Moreemphasisislaidonrulesandregulationsandlessimportance isgiventothe emotionsanddesiresoftheindividual. 4.
Compartmentalization of activities: There are various categories of jobs, restricting people from doing what they are actually good
at. This kind of categorizationalsohelpspreservejobswhentheyareheadingtowardsredundancy. 5. Paperwork: There is too much of
paperwork in a bureaucracy because it is necessarytodocumenteachdecisionandrecorditinwriting.Theoriginalaswell as draft forms
of all documents need to be filed for reference. All this is time- consuming, takesup unnecessary space, and also causeswastage
ofstationery. 6. Empire building: Thosein the bureaucracy,are likely to employtheir positions and
resourcestopromotetheirowninterests.Eachsuperiormakesanattemptto have asmanysubordinatesunderhiscontrolaspossible,toshow
offhispower.A big team of subordinatesadds to theprestige ofthesuperior. 7. Red tape: The long-winding and usually unnecessary
bureaucratic procedures result in unnecessarydelays. Those trying toperformajob end upfeeling rather frustrated. In spite of the
disadvantages, a bureaucracy is considered to be an essential characteristicofthe

organizationsoftoday.Therefore, itisveryimportanttounderstand the concept of abureaucracyandtodefeat
allitsharmfulfacetsbyexaminingtheneeds oftheindividualandthe objectives/goalsoftheorganization. Luther Gulick and Lyndall
Urwick: POSDCORB The American political scientist LutherGulick, wasprobablythemostimportant ofthe leadersinthis field. Together
with British theorist, LyndallUrwick,he authoredPapers on the Science of Administration, (1937), which is referred to as the best and
all-
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experience in civil services, militaryservicesas well as industrial management. He subscribed the administrative school of thought
where thinkers and theorist like Frederick Taylor, Henri Fayol and MaxWeberhad alreadydeeplyinfluenced and altered the perception
ofmanagement whilethelndustrialRevolutionwasatitspeak.AccordingtoGulick,problemsalways
existedinthestructurewheneversomethingwentwrongintheorganization. Gulick's principles of organization
SomebasicprinciplesoutlinedbyGulick,onthebasisofwhichorganizationsfunctioned, areasfollows: ? Divisionofwork/specialization ?
Criterianfordepartmentalizationoforganization ? Hierarchicalcoordination ? Deliberatecoordination ?
Coordinationthroughcommittees ? Decentralization ? Unityofcommand ? Staffandline ? Delegation ? Spanofcontrol Let us now
lookatsome ofthese principles inbrief. Work division/specialization AccordingtoGulick'sassertion,divisionofwork isnotjustthe
foundationonwhich the organization stands,but alsothe reason for organization.Thisprincipleisconsideredto be the coreideology
byother classical theoristsas well. Gulick wasof the opinionthat
withoutdivisionofwork,thingswouldbedifficultbecausepeoplehavedifferentnatures, skillsand competencies. Theybenefitalotfrom
specialization, as itmakes themmore deft anddexterous. In handing over functions to groups of people, the first principle of
classical theoristsis homogeneity basedon the identityor simplicityof four factors, namely the purpose they serve, the process
theyuse the persons or things they deal with and the place where they work. Departmental organization
Specialistsemergefromdivisionoflabour.Thesespecialistsneedcoordination,whichis effectedthroughthe
clubbingtogetherofspecialistsintogroupsordepartments.Gulick and Urwick, initially came up with a theory of departmentalization
strategies - departmentalization by purpose and departmentalization by process.The two merits ofdepartmentalizationare: 1.
Itfacilitatesspecializationanddivisionofworkbecausemanypeoplearebrought togetherunderoneroof,indulginginhuge
volumesofeachtypeofwork. 2. Manyeconomiesare gained due to the optimal use of toolsof mass production and
machinerythathelps save labour.
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subdividing work, then it is essential to coordinatethework. Coordination can bedonein the followingtwo ways: ? By organization:
This isa process wherein work is assigned to people who are aptly placed in the organizational hierarchical. This ensures that there
is interrelationofthesubdividedwork andthereiscoordinationofwork byorders handed down from the higher ups down to those
placed lower down on the organizationalhierarchy. ? By the dominance of an idea: When people work together, each of them
develops a way to fit into the team and contribute in the best possible manner using his skill and enthusiasm. There is a singleness
of purpose in everyone's mind. However, Gulick feels that the two principles of coordination are not mutually exclusive, but they
prove to be extremely effective when put together. The way coordinationdevelops ishighlyaffected bysizeand
time.Therefore,accordingto him, the manner of coordinating should differ according to the size of the organization, depending on
the simplicity or complexity of their structure, and their stability and transformations.Gulick believesthat coordinationdoesnottake
place accidentally. It requiresa fairamount ofintelligence,persistenceandsystematic effort. Unity of command Gulick and Urwick
maintain that the government comprises adequately managed administrative
departments,withanadministratorheadingeachunit/department. They disapproved of the system of boardsor commissions.
Theywere in support of Fayol's principleofunityofcommand,despite beingawareofthefact that strictcompliance to
thisprinciplemaycausesomethinginsensibleormeaningless.Theypointedoutthatone person cannot have two superiors. Theybelieved
that if a workman took orders from twosupervisors,hewillonlyendupbecomingconfused,andshowinefficiency.However, if a worker
received orders from just one superior, he will displaymore efficiency, a higherdegree ofresponsible behaviour anda
systematicmannerofworking. Staff and line Gulick and Urwick applied the principles of staff assistance to the executive. They
borrowed the relations between the line and staff officials from their experience in military administration. It has not been possible
for any management theory to convincinglyexplain theimportanceofthe principle oflineandstaffincivilianorganizations. Accordingto
Gulick, the staffexperts haveto distribute their timecompletelyto the functions of understanding, thinking and planning. No staff
expert should be unnecessarily burdened with administrative authorityor responsibility.Theyshould, instead,be definitely
bemadeaware oftheresultsby the ‘authority ofideas’. Therefore, Gulick and Urwick emphasize on how important it is for the special
staff to help the executives at the top. It is not always possible for busypublic officials to find time in their dailyroutine to read, think
and interact with those reporting to them. Therefore, theyfeel the need for some assistance to be successful in their work of
commanding, controllingandcoordinating.Suchsupportand help shouldbeextendedbythegeneral staff. Therefore, the
generalstaffand specialstaffreduce the burden ofadministrative

Self-Instructional Material 87 Typology and Theory of Organization NOTES responsibilities ofthetop executive toagreat
extent,allowinghim timeandenergy to focus onthe critical taskoforganization.Such help allowshima wider span ofcontrol. Span of
Control Urwickbelievedthatit wasnot possible for anysuperviseto directlymonitor thework
ofmorethanfivesubordinates.Asupervisorcan supervisea maximum of sixsubordinates who are workingon interrelated tasks. The
factors responsiblefor the limit of control are: (i) Limitedknowledge (ii) Limitedtimeandenergy (iii) Difference/variations in the nature
and type ofwork (iv) Variationsinthesizeoforganization (v) Differences inworkinghabits and capacities ofworkers/executives (vi) Non-
comparable character of work Diversificationoftime,spaceandfunctiongoverntheprincipleofspanofcontrol. As the principles does
not give adequate importance to these variables, its scientific validityislimited. Gulickfeelsthatthe
chiefexecutiveofanorganizationcanhandleonlyalimited number of subordinates working immediately under him. The actual number
he can effectivelyhandleisdependent onthefollowingfactors: ? Type of nature of work ? Executive'scapacity ?
Numberofsubordinatesimmediatelyworkingunderthesuperior ? Levelofstabilityandgeographicallocationoforganization Delegation
Thedelegationprinciplelayemphasisontherequirementforadministratorstoretainthe required authority with them to act, and delegate
the rest to their subordinates. In the absence of any such delegation, it will be difficult for the subordinates to fulfil their
dutiesandresponsibilities.Urwickwasoftheopinionthatthereasonbehindmostfailures
inorganizationsisthefactthatexecutivesdonothavethecouragetodelegateappropriately. Also, they are not aware of the techniques of
delegating. He felt that organizations failed to function effectively when the executives failed to delegate the tasks to those
reporting to them. He stressed that executives should possess completeandunconditional
powertodelegatedutiesandtaskstotheirsubordinates.Hisassertionwasthatexecutives
shouldbepersonallyaccountablefortheworkoftheirsubordinates. POSDCORB Gulick’'s most significant contribution was the
description of the main techniques of management, whichhe summedup using theacronym POSDCORB,where theletters stand
for: (i) Planning (i) Organizing (iii) Staffing
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Budgeting He explained eachofthese elements or functionsasfollows: ? Plan: Toworkoutaroughoutlineofthe tasks to be
accomplishedandthetechniques to be used to complete them,inorderto achievethegoals of theorganization. ? Organize:Tocreatea
formalstructure of authorityusingwhich subdivisionsof workwouldbe createdandarranged,which willthenneedcoordinationforthe
definedobjective. ? Staff:To recruit people and train them to do certain tasks and maintain proper workingconditions for
theseresources toworkin. ? Direct:To keep makingthe right decisionsat theright time, encompassingthem in theorders
andinstructionspassedontotheteams; shouldering theresponsibility ofleadershipoftheorganizationanditsprojects. ? Coordinate: To
correlate and interconnect the various components of the task/ work. ? Report: To keep all those informed about the status and
progress of work, to whomtheexecutivereports.Thisalsoimpliesthattheexecutivehastohimselfbe aware ofeverythingthat is goingon
and also ensurethathis subordinatesarewell informed of the status and progress of work, through proper documentation,
evaluation,researchandrecords. ? Budgeting: To keep a check over the accounts, to ensure that everything goes
accordingtoplanand withinthelimitedmeans. Thefunctionofcontrollingconsistsofthefollowingthreefunctions,whichcanbeseparated:
? Coordinating ? Reporting ? Budgeting Let uslookattheprimaryfunctionsina littlemoredetail: Planning
Planninghasmoretodowiththefuture.lthelpsestablishthedirectionoftheorganization. Planninghelpstoarriveatdecisions, rationallyand
systematically.These areimportant decisionsthatimpactthecompany’'sfuture Therefore,itrequiressomelevelofprediction as well as an
attempt at controlling various events. The planner should be capable of foreseeingthe long-termimpacts of thepresentactions in
the future. Peter Drucker’s definition of planning is as follows: ‘Planning is the continuous process of making present
entrepreneurial decisions systematically and with best possible knowledge of their futurity, organizing systematically the efforts
needed to carry out these decisions and measuring the results of these decisions against the expectations through organized and
systematic feedback’. Planning will be said to be effective if it takes into account all the factors from withintheorganization aswellas
outsideit. Factorsfrom outsideinclude: (i) paucityofcapital and materialresources
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inflation (iii) technologicalchangesand advancements (iv) instabilityofglobalpoliticalenvironment (v)
increasinggovernmentregulationsintheinterestofthe community. The factorsfromwithin theorganization
thathaveanimpactonplanningare: (i) limited growth opportunities owingto saturation, resulting in the need to diversify (ii)
alterationsin the work force (iii) complexitiesinthestructureoftheorganization (iv) decentralization Organizing
Organizingcanonlytakeplaceifthereisaformalstructureofauthority.Organizingalso requires the existence ofa direction and flow of
authority. These help define, arrange andcoordinatethesubdivisionsofwork. Asaresult,arelationshipisestablishedamongst
thepartsgivingrisetocoherenceandunity,which,inturnleads torapidachievementof

objectives. Thefunctionoforganizinghelpstodeterminetheactivitiesthatarenecessary to be performed if the goalsofthe organization
are to be attained. These activities are assigned totherelevantemployees/workers,and all therequired authorityis delegated
toensurethattheseactivitiesare performedproperly.Tosummarize,itcan besaid that organizinginvolvesthefollowing: 1. Identification
ofthe activities that need to be performed and their groupinginto classes where necessary. 2. Allocation of jobs to the right
resources while defining their authority and responsibility. 3.
Delegationofauthoritytotheworkers,employees,subordinatesorteammembers. 4.
Establishmentofarelationshipbetweenauthorityandresponsibility. 5. Coordinationoftheactivities. Staffing The staffing function
involves the recruitment and retention of workers suited to the organization’'sneeds.Thisworkforceis hiredto fill
managerialpositionsaswellasnon- managerialones.Thestaffingfunctioncomprisesthefollowingactivities: ?
Recruitmentofsuitablepersonnel ? Trainingofthepersonnel ? Developmentofworkforce ? Fixingofcompensation ?
Evaluationofperformance ? Maintenanceofworkforcethrough incentives ? Motivationofworkforce It is not easy to recruit the right
people because the recruiters have to deal with varyinglevelsofintelligence,competencies,experience,andbehaviour.Nowonderthe
staffingfunction isfraughtwithchallenges.Management shouldtryandunderstandthe structureoftheworkforce,sociologicallyand
psychologically,inadditionto theirskills and competencies interms ofbothtechnologyand operations.
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iswhataleader doesbest.The ‘directing’ function involvesthefollowing: ? Leading ? Communicating ? Motivating ? Supervising The
leader is expected to give orders and guide those under him with regard to processes and techniques. There should be a system of
open communications so that information can be easilyconveyedto the subordinates.Also,their feedbackshouldbe able to travel to
the relevant people conveniently. It is a known fact that workers who aremotivatedperformverywelland can evendo
withoutbeingdirectedbytheirbosses or seniors all the time. The superiors should ensure that the subordinates who are
supervisingkeepprovidingthemregularupdatesandreports. Theyshould alsoreceive
assurancethatinstructionsarebeingproperlyfollowed. Controlling The ‘controlling’ function comprises tasks performed to ensure
that events go on as plannedwithoutstraying.Controllingalsoinvolvesthefollowing: ? Putting in place standards ofwork performance
? Performanceevaluation ? Comparisonwith theestablished standards ? Corrective actionswhenrequired,torectifydeviations.
Allfivemanagementfunctionsareinterconnected.ltisdifficulttodistinguishone fromanother,butitisessentialto placeeach function
intofocusindividuallyandhandle iteffectively. Workin anyorganizationisallocatedor dividedaccordingtothe4Ps ofGulick: (i) Purpose or
objective(s) of the organization (ii) Process or procedures, techniques and skills used (iii) Persons or clientele (iv) Place or area of
specialization These arethebases ofdividingthe organization into departments. These arenot mutuallyexclusive.Theyall exist at
thesame time. At theendofthe nineteenth century, there was mismanagement inthe bureaucracy aswellas in the industries.It was
the same situation all overthe world.ltwas observed thatorganizationshadthreecommongoals: (i) Efficiency (ii) Economy (iii)
Productivity By1960s, even Gulick started discussingthe human element in administration along withthe elementoftime. He was
ofthe opinion that thetimefactor shouldnot be ignored.Thestrengthofanorganizationisreflected inthemannerin which itdealswith
the changing times.However, it is riskyto undergo changes and reformsat the wrong time.
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Ow@ﬁ%esfororganization asfollows: ? Accordingtothe principleof objectives,the organization should representapurpose. ?
coding,fa.sheprincipleof correspondence,at all levels of the organizational hierarchy, authority andresponsibilitymustbe
‘coequal’ and ‘coterminous’. ? According to the principle of responsibility,thoseoccupying higher positionsshould
beunconditionallyresponsibleforthework oftheirsubordinates. ? According to the scalar principle, there isa pyramidal
structure/hierarchy in an organization. ? According to the principle of span of control, it is not possible for a person to directly
supervise the performance of more than five people, or maximum six subordinateswithinterrelatedjobs. ?
Accordingtotheprincipleofspecialization,apersonshouldbeassignedjustone function. ? According to the principleof
coordination,there should be harmony betweenall thecomponentsofanorganization. ? Accordingto the principle of definition, all
duties, responsibilities andauthorities need to be clearlydescribed, in detail, and documented for readyreference. Mooney and
Reiley: Scalar Principle InadditiontoLutherGulickand Lyndall Urwick, theAmericantheoristsMooneyand
Reiley,inOnwardIndustry,theirground breakingworkonthedevelopmentofclassical organization theory,talked ofa universal
approach.Theycame up with the following fourprinciplesoforganization: (i) Thecoordinativeprinciple (ii)
Thescalar(orhierarchical)principle (iii) Thefunctional(divisionoflabour)principle (iv) Staff-lineprinciple Mooney'sargumentwas
thatmost structures in organizations are foundedon the superior-subordinate relationship concepts,andfollowa hierarchy.
Hereferred to it as thescalarprinciple.Accordingly,allorganizations havea responsibilitytocorrespond
witheachauthority. Thecoordinationoftheprimaryauthority(thesenior most)supreme isapplied
downtheorganizationalhierarchy/structure. Principal features of the classical organization theory Theclassical
theoryoforganizationhasthefollowingfourcharacteristics: (i) Impersonalization (ii) Specialization (iii) Efficiency (iv) Hierarchy This
theory states that the organization represents a formal plan or structure, createdon the basis ofclear
andcomprehensibleprinciples.ltis believedthat:
Self-Instructional 92 Material Typology and Theory of Organization NOTES (a) Thereexistsa bodyofprinciples accordingto
whichtheformalplan ofthe organizationcanbelaidout,tosuittherequirementsoftheselectedpurpose oractivity. (b)
Therequiredpersonnelshouldbeabletofulfiltheneedsofthispresetplan. The classical approach regards the organization as a machine,
and the people runningitascogsinthismachine. Themostsignificantthingisthattheclassicaltheorists
triedtodiscoverspecificuniversalprinciplesoforganization.Thisgavetheadministrative
functionsasenseofpurposeandimprovedcoordination.Roleswerespecified,andthus, theorganizationbehaviourcame to be more
predictableandstable. Criticism of the classical theory The classical theoryreceived flakas: (i) Therewasno
proofthatitsprincipleswereempiricallyvalid intheoperationsof the organization, nor was it possible to apply them universally.
Therefore, they were considered to be mere proverbs. (ii) There was no behavioural analysisand the human factor in administration
was ignored.Theirtechniqueswere prescriptiveandnot descriptive. (iii) The approach was biased toward the management with extra
emphasis on the formality of the structure instead of the informal facets. The theory gives too muchimportanceto theissues ofthe
structurein relationtoroles. Theemphasis is not on the people (role occupants), but on their roles in the wider context of
organizationalgoals. Thetheorydoesnotlookatindividualsfroman integratedangle.ltoverlooksthe social facet ofmanand theimpact
ofthesocialenvironmenton hiswork. Theclassical approach looksattheorganizationasaclosed system,disconnectedwith,
orunaffected by theoutside environment. The theory is obsessed with the standard aspect of the organization’s
operations.Thisleadstoitsoverlooking orignoring the informalbehaviourobservedinthe formalstructure ofthe organization. 3.4.2
Human Relation Theory The theory of human relations revolves aroundhuman beings. It considers humanbeings
aspsychologicallymotivated individualswith dynamic and distinct group behaviour influencing performances. Elton Mayo is
considered to be the pioneer of the Human Relations Movement. His studiesandwritings are widelyreferred to not just in public
administration, butinthemanagementofhumanresourcesin organizationsaswell. A 1927 experiment on the workers of the
Hawthorne Works of the Western Electricals,Chicago,becamepopularly knownastheHawthorneexperiment.Thefindings
werereferredto astheHawthorneeffect.Thisexperimentwasaimed at observingthe relationship between the working
conditions,thegeneraltiredness and thesubsequent boredomthatsetsinthe employees.To analyse the relationship,
theimpactoflighting, hoursofsleep,humidityand temperaturewasstudied. Thefindingsofthestudywerefoundtobeshocking
inseveralways.Theexperiment on the participantworkerswasdoneona piecerate wage system. ltwasobserved that the workers were
motivated to perform for money as long as theywere sure that they would earn enough.Beyond that theychose notto work.
Thisfindingposeda challenge toTaylor'sprinciple ofscientific management.At
thenextlevel,somewomenworkerswereisolatedfromtheworkers'groupand carefully
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toshowincreasedproductivitywith varyingtime, lighting,humidityandworkingconditions. This wasfound toberatherpuzzlingbythe
scientists. It was later discovered that the girls knew of the experiment and therefore, theyput in their best.
Thistheoryresultedinashiftthatdivergedfromtheoncepopularclassicaltheory,
whichconcentratedontheorganizationalstructureandplanning,whichwereconsidered thekeycomponents. The
Hawthorneexperiments made it quiteclear thatstudyingthe organizational mechanism was as important as examining the daily
organizational functions, includingcasual relationships and group dynamics.All said and done, it is criticalfortheemployees todo
theirbest and at times, theirperformance is sometimes nowherecloseto the parameters andmotivators set forth bythe organization.
3.4.3 Scientific Management Theory Towards the end ofthe nineteenth century, FrederickWinslowTaylor studied theway
industriesweremanagedin the United States. His studies led to the belief that management is not an art but a science. An engineer
himself, Taylor had the experience of a chief engineer as well as a labourer. His opinion was that management is a pure science,
with its bases in clear and fixed laws, rules and principles. It is not surprising, that he is called the father of Scientific
Managementforpromotingthesystematic adoption ofscientific techniquestoarrive at solutions tomanagementproblemsand
achieveahigh levelofefficiencyin industry. At the beginning of the twentieth century, the factories had very poor working
conditions.ltwasleft totheworkerstoselectthetechniquesandmethodsofcompleting
thework.Inaddition,theywereexpectedtocarrytheirowndevicesand toolstoachieve their tasks. Therefore, planning was quite ad hoc
and efficiency levels were far from great. Taylor's scientific management ideas were basically aimed at finding ways to increase
industrial productivity.He wrote about his research findings andideasin the followingpapers: ? A Piece-Rate System(1895) ?
ShopManagement(1903) ? TheArt of CuttingMetals (1906) ? ThePrincipleofScientificManagement(1911) As he was primarily
concerned about efficiency, he concentrated on planning, standardizing and improving human effort at the level of the workers.
He strived to discover the ‘single best scientific way' toaccomplish each and everytask, and hence,
improveorganizationalproductivity. 3.4.4 Bureaucratic Theory The Bureaucratic Theorywas foundedon MaxWeber'sEconomyand
Society(1922). Weber made the term popular and shared his research findings related to ancient and modern statesfor better
understandingof the bureaucracies at different times. Weber wasdeeplyinfluenced byHeinrichRickertandKant,especiallywhenhe
outlinedhistheoryofrationalization. He advocatedrationalization inpolitics, culture, society, religion, economy and allotherspheresof
life. For him, ‘rationalization’layat the base of the modernWestern society.
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bureaucracy evolved and howtherelationshipbetweentheStateandthebureaucracyevolved.Hecitestheexamples ofthe Chinese
andtheAfrican empires,whosedownfallcan beattributed totheinefficiency of their bureaucracyand their ineffective techniques of
administration.According to him, bureaucracyoriginatedin theancientempiresbecausearmieshadtobemaintained, public finances
had to be attended, and of course, there was politics and power. In moderntimes,the civilizationis becomingmoreandmore
sophisticated.Therefore,the administration’s demand are also becomingmore sophisticated. Weber consideredcommunication to
be ofgreat significance intheoperationof the bureaucracy of a state. If the bureaucracy is trained, they will prove to be more
efficientandmuch betteradministratorsthananyothers.Their trainingwill ensurethat
theyareefficient,accurate,precise,andunified,andtheiradministrationiscost-effective. Thereislesserfriction,overallinthe
functioningandoperation ofthegovernment. Weber listedthe followingcharacteristic behaviouralandstructuralfeatures ofa
bureaucratic state: ? Divisionoflabour ? Hierarchy ? Rulesandrationality ? Impersonality ? Rulesorientation ? Neutrality You will learn
more about Weber's model of bureaucracy in the next unit. ACTIVITY Prepare are port on the positive affects of decentralization on
the administration of public firms in India. D ID Y OU K NOW In comparison to the Mauryas, the Mughals went for greater
centralization. They did not focus on social services of health and welfare as also morals which were of special concern to the
Mauryan kings. The Mughals had an efficient civil service. They recognized merit and accepted Hindu intelligentsia in the higher
civil service. Its only drawback was that it was ‘land-based’. 3.5 SUMMARY In thisunit, youhavelearntthat: ? A formal organization
typically consists ofa classicalmechanistic hierarchical structure. In such a type of structure, the position, responsibility, authority,
accountabilityandthelinesofcommandareclearlydefinedand established.ltis

a system of well-defined jobs with a prescribed pattern of communication,

coordinationanddelegationofauthority. Check Your Progress 7. What does the controlling function comprise of? 8. What does the
directing function involve? 9. Under which condition can organizing take place? 10. Who is considered to be the pioneer of the
Human Relations Movement?

Self-Instructional Material 95 Typology and Theory of Organization NOTES ? The informalorganization,similarto informalgroups,on
theotherhand,comes intoexistenceduetosocialinteractionsandinterpersonalrelationshipsandexists outside
theformalauthoritysystemwithout anysetrigid rules. ? Everyorganizationhas certainobjectives andgoalsto achieve andis structured
on thebasisofcertain principleswithaviewtoachievingthese objectives. ?
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By span of control, we mean the number of subordinates which an officer can

effectivelysupervise. The problemof the spanof control isa naturaloutflowof theprincipleofscalar system. ? The
unity of command means that each individual employee shallhave onlyone man as his'boss’ and shall receive orders onlyfrom him.
If he gets orders from more



Ouriginal

by Turnitin

thanoneofficer,itmaybecomedifficult for him todischarge hisduties. ? AuthorityisdefinedbyFayolas,
‘therightstogiveordersandthepowertoexact
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obedience. ? In the viewofAllen, authority is ‘the sum of the powers and rights entrusted to makepossible the performance of the
work delegated'. ?

Delegation is the devolution of authority by a superior person to his agent or subordinate

subjecttohissupervisionandcontrol. ? The typeoforganizationalstructure woulddependuponthetypeoforganization
itselfanditsphilosophyofoperations. 3.6 KEY TERMS ? Formal organization:Asystem of well-defined jobs witha prescribed pattern
ofcommunication,coordinationanddelegationofauthority. ? Informal organization: Comes into existence due to social interactions
and interpersonalrelationshipsandexistsoutsidetheformalauthoritysystemwithout anysetrigidrules. ? Informal work groups:
Comprise a loosely structured organization of interpersonalrelationships,whichaffectdecisionswithintheformalorganization,
butareeitheromittedfrom the formalschemeor are not consistentwith it. ? Scalar principle: Classical management rule that states
that subordinates at every level should follow the chain of command, and communicate with their seniors
onlythroughtheimmediate orintermediatesenior. ? Hierarchy: An arrangement of items in which the items are represented as being
‘above’, ‘below’,or ‘at the samelevel as one another. ? Span of control: Number of subordinatesan officer can effectively supervise.
? Unity of command: It means that each individual employeeshall have onlyone manas his '‘boss’ andshall receiveorders only from
him. ? Authority: The rightsto give orders and the powerto exact obedience. 3.7 ANSWERS TO 'CHECK YOUR PROGRESS' 1.
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There must be clear lines of authorityrunning from the top to the bottom ofthe organization. This is known as the ‘hierarchy’ or
the ‘scalar principle’.

Self-Instructional 96 Material Typology and Theory of Organization NOTES 2. Hierarchy 3. True 4. Lineorganization 5. The general
staff is a group has a general background that is usuallysimilar to executivesandservesas assistants totop management. They are
notspecialists andgenerallyhaveno authorityor responsibilityof their own.Theymaybe known as special assistants, assistant
managers or in a college setting as deputy chairpersons. 6. Auxiliaryagencies 7. The controlling function comprises tasks performed
to ensure that events go on as planned without straying. 8. The directing function involves the following: ? Leading ?
Communicating ? Motivating ? Supervising 9. Organizing can only take place if there is a formal structure of authority. 10. Elton
Mayo is considered to be the pioneer of the Human Relations Movement. 3.8 QUESTIONS AND EXERCISES Short-Answer
Questions 1. List the merits of the scalar system. 2. What are the demerits of the scalar system 3. Define ‘coordination” and state the
reasons for its requirement. 4. Whatisthe difference betweenformaland informalorganizations 5. What are the criticisms of classical
theory of organization Long-Answer Questions 1. Discusstheunityofcommandprinciple intheoryoforganizations. 2. Whatdo you
mean bydelegation?Discussitsrequirement,typesand hindrances intheframeworkoforganizationalfunctioning. 3. Describe the
hindrances to effective coordination. 4. Discuss the principles of integration and disintegration in the context of
governmentaloperations. 5. Describe human relations theory and the scientific management theory. 6. What is bureaucratic
theory? List the merits and demerits of bureaucracy.

Self-Instructional Material 97 Typology and Theory of Organization NOTES 3.9 FURTHER READING Anderson, James. (1984). Public
Policy Making. NewYork: Hold Rinehart. Appleby Henson Paul. (1957). Public Administration in India: Report of a Survey.
Government ofIndia,CabinetSecretariat,Organization&MethodsDivision
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New Delhi: NewAge International. Arora, Ramesh K. (1979). Perspective in Administration Theory. New Delhi:
AssociatedPublishingHouse. Avasthi, A. and S. R. Maheshwari. (1996). Public Administration. Agra: Lakshmi NarainAggarwal. Basu
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AND BUREAUCRACY Structure 4.0 Introduction 4.1 Unit Objectives 4.2 Development Administration — Origin, Meaning

and Challenges 4.2.1 Development Ideology 4.3 Development Philosophy in India 4.3.1 Community Development Programme 4.3.2
Panchayati Raj Institutions 4.3.3 Growth of Development Bureaucracy 4.3.4 Cooperatives — Institutional Innovation for Economic
Participation 4.3.5 Participatory Development 4.3.6 Sustainable Development 4.3.7

Perspective of

Sustainable Development 4.4 Bureaucracy and Administration 4.4.1 Concept of Development Administration 4.4.2 Contemporary
Approaches 4.4.3 Contemporary Theorizing in Development Administration 4.4.4 Weberian Model of Bureaucracy and
Development Administration 4.4.5 Riggsian Model and Development Administration 4.5 Rights-Based Approach to Development
4.5.1 Express Linkage to Rights 4.5.2 Accountability 4.5.3 Empowerment 4.5.4 Participation 4.5.5 Non-discrimination and Attention
to Vulnerable Groups 4.6 Concept of New Public Management 4.7 Summary 4.8 Key Terms 4.9 Answers to ‘Check Your Progress’
4.10 Questions and Exercises 4.11 Further Reading 4.0 INTRODUCTION

In the previous unit, you learnt about the theory of organization.

This unit focusses on the theme of development, and handles development from two perspectives, namely, administration and
development as discourse. Development is central to the functioning of public administration, and the unit

seeks to enhance the knowledge of development as a paradigm.

Self-Instructional 100 Material Development, Administration and Bureaucracy NOTES 4.1

UNIT
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OBJECTIVES After going through this unit, you will be able to: ? Explain the meaning and concept of
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OBJECTIVES After going through this unit, you will be able to: ? Explain the meaning and concept of
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OBJECTIVES After going through this unit, you will be able to: ? Explain the meaning and concept of development of
administration ? Analyse the

development philosophy in India ? Describe the relationship between bureaucracy and administration ? Define the right-based
approach to development 4.2 DEVELOPMENTADMINISTRATION — ORIGIN, MEANINGAND CHALLENGES Development
administration is a concept that originated fairly recently, following the efforts of American scholars of comparative administration.
One of the leaders in this field was Edward Weidner, who used the terms ‘action- oriented’ and ‘goal-oriented’ system to define
development administration. The concept was born from
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the need of the wealthier nations to lend support to the poorer countries, and in particular, from the needs of the newer States to
change their colonial bureaucracies,

transforming them into tools, capable of shouldering more responsibility and bringing about changes in the society. The basis of
this concept was the transfer of resources and knowledge for speeding up the process of modernization, from an agriculture-
based one to an industry-based one, with the help of change agents/bodies, sponsored by the government or the public.
International bodies would help transfer resources through mutual aid schemes and bilateral agreements. Those who receive the
aid will try to apply it to the field of education, communication, health, research, and so on. But foreign aid, for some of the newly
emerging economies, was merely a small drop in the ocean in comparison to their actually needs. Therefore, the field of
development administration spread beyond just foreign aid programmes to the domestic public policy programmes of

the countries who received the aid. At that time, colonial administrators hardly displayed any interest in development or perhaps
the leaders of the emerging countries lacked the experience in state craft and were incompetent. Guidelines were non-existent
because no one had attempted to speed up development artificially. Initially, improvements had to be brought about before
establishing a base from which formulation of sensible public policies could be made possible or the implementation of practical
programmes could be brought about. Actually,

the developmental network was required to be laid over on a conventional law and order framework or laid alongside the existing
structure. The main features of development administration are: ? It is rooted in normative concepts,

such as: (i) Development can be planned (ii) Development can be directed (iii) Development can be controlled (iv) It is desirable to
have improved quality and quantity of societal products (v) Hurdles in the way of development can be overcome ? It is grounded in
reality and is concerned with practically resolving human issues or problems, the routine, daily issues pertaining to public
administration and the actual real world in which people reside.

Self-Instructional Material 101 Development, Administration and Bureaucracy NOTES ? It is time consuming. The functions
performed by development administration require resources-physical, social, psychological and institutional-that are hardly
available in the required quantity or in the right blends. ? The hurdles in the path to attainment are at times rather intense and
overwhelming, and time is a persistent and unyielding energy to those who desire to achieve results within a period of decades
instead of centuries. ? Development administration is universal-It does not believe in distinguishing between countries that seem to
be generating their own changes with progress happening spontaneously without any artificial stimulus

and countries that seem to lack the requisite components of self-development and where change has to

occur through the actions of governments. Development is taking place in all countries, only the speed of development and the
issues faced by them differ. The issue which is most serious, however, is the constant divide that exists between wealthy and poor
countries; between countries where development is fast paced and those where it is slow; and the possibility that this divide is
increasing. ? Development administration is oriented towards change. The feature that distinguishes it is its primary focus on swift
socio-economic change. This feature also sets it apart from general administration, which is mainly concerned with maintaining
the status quo. It is the change influenced by the government, in the direction of

progressive political, economic and social goals. Development administration involves
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the organization of new agencies, like planning organizations and development corporations, the reorientation of

already established agencies, such as departments of agriculture, the allocations
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of administrative powers to development agencies and the setting up of a group of administrators capable of

leading, motivating, and supporting programmes of social and economic improvement. ? It

aims to make change possible and attractive. It comprises the task of managing public development programmes efficiently and
spur private development programmes. The definition of ‘national building and socioeconomic development’ as a task is given in
M.J. Esman’s book, The Politics of Development of Administration, in terms of politics instead of administration. Esman defines it as
follows: ? Ensuring order (internally), and securing against any type of violence or hostility (externally) ? Creating a consensus and
ensuring that the management/rule remains lawful. ? Integrating dissimilar and varied elements -

ethnic, religious, communal and regional- into a countrywide political community ? Organizing and assigning formal powers and
functions to organs of

the

central, regional and local governments, and distributing them between public authority and the private sector ? Displacing
traditional social and economic interests ?

Developing new skills to modernize institutions ? Promoting and cultivating psychological and material security ? Mobilizing savings
and current monetary resources
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Self-Instructional 102 Material Development, Administration and Bureaucracy NOTES ? Programming investment rationally ?
Managing facilities and services efficiently ? Participating in modernizing activities, particularly in making decisions ? Obtaining a
position of security in the international community Esman considered the developing while writing down the functions of
Development of Administration. However, in his opinion, the development work can be applied universally. According to Howard
Wriggins, development administration involves the following: ? Providing the basic minimum in terms of vital or crucial services ?
Ensuring that wealth and income are distributed in a fair and unbiased manner ? Utilizing material resources as well as manpower
to the maximum extent ? Protecting the weaker sections of the community ? Devising means and methods to incorporate/include
varying elements- communal, religious, tribal, and so on- into one national political community ? Developing educational
infrastructure along with institutions and centres providing vocational and professional training/guidance ? Ensuring that
development administration meets its expectation of being result oriented; by seeing to it that changes are introduced fast and
within the set time limits ? Relating the performance ‘development of administration” with productivity, in terms of rise in per capita
income, provision for making health and welfare facilities available ? Fulfilling the organizational role expectations of development
administration by ensuring commitment to work, transformation and accomplishment of time- bound programmes. It is expected
that administrators show a high degree of involvement and emotional attachment to the work or tasks allocated to them. The fast-
paced socioeconomic development needs to break away from the past. The modern decision-making strategy guarantees to fulfil
the expectations of the people ? Positively orienting ‘development of administration’ towards the client(s) by fulfilling the
desires/needs of the target group(s). Therefore, their contentment acts as one of the criteria

for evaluating performance. People are perceived as active participants in public programmes. This close connection between

the administration and the public is a crucial trait of ‘development of administration’. Mostdevelopmental plans in a society need to
be oriented towards citizens, because finally, they are the ones who will enjoy the advantages of development. The officers
designated to work on these plans are expected to have their hands on the pulse of the citizens, and thus, are responsible for
notifying the senior officers about the issues/ challenges at their levels, so that policy actions can be initiated to assess the
requirements of the people. However, when it comes to development, it is impossible to do without regular interactions between
the officials at the lower levels and the seniors. The administration is able to take participative decisions wherever the officials at the
lower level have the chance to make the senior officials familiar with

Self-Instructional Material 103 Development, Administration and Bureaucracy NOTES the needs of the commoners. The payoff
derived from participative decisions may often result in better performance of activities aimed at ensuring maximum benefit for
maximum people. This ensures that the citizens interact directly with the administrators, which is what drives decentralization in
the developing countries. Thus, the long-established concept of people benefitting passively has to give way to the more recent
concept of people participating actively. ? Ensuring that ‘development of administration’ is change oriented. Therefore, it should be
more flexible and adaptable to be capable of fulfilling the demands of changing circumstances. In situations lacking structure,
decision-making has to be based on situations, and has to involve innovativeness and creativity. Development situations demand
the ability to take risks and be oriented towards achievement. It is not possible to allow organizational rules and procedures to be
given more priority over attainment of targets. This function is more to do with the behaviour and working style of the individual
administrator. At the heart of the bureaucratic chain of order is ‘status’, which, in development of administration, gets replaced by
service stimulus/motivation. The role of bureaucracy keeps changing in development of administration. This is evident in the use of
‘development bureaucracy’, and non-Weberian model of bureaucracy, and other such phrases. Development administration
demands changes in the bureaucratic policies, in terms of quality and quantity. It seeks changes in the procedures and techniques
of programmes procedures, patterns of staffing, structure of the organization, number of workers, quality of manpower and
different types of relationships with clients of administration. Changes are required to align bureaucracy with developmental work,
both at the structural and behavioural fronts. In terms of structure, it is suggested that emphasis on hierarchy should be lessened so
that the long-established and traditional organizational pyramid, which leads to centralization, tension, and interpersonal conflicts
give way to a newer model that promotes on to enable joint decision making and problem-solving. A lion’s share of the
development activities occur in the field, nowhere close to the administration headquarters or the capital city. It is important to
decentralize authority so that the field units are able to take on-the-spot decisions, without any need for permission from the
centre. The creation of separate self-sufficient and self-governing independent units at the field level is important. Simultaneously,
decentralization is encouraged. For any organization to survive, communication or proper information flow is essential. Information
has to flow freely without being hindered at any level by any status, in the organization. Only then can the organization hope for
socio-economic development. The speed of decision-making can be increased manifold if relevant and reliable information is
allowed to be conveyed freely within the organization. In other words, free communication flow is of the essence. Development is
dependent on political management because the desire for change often originates from political leadership. Development
administration demands that the political leadership’s power and superiority is accepted and he is seen as a partner in the
development. In addition, behavioural changes are also indispensable in making the bureaucracy oriented towards change, people
and results. 4.2.1 Development Ideology Development ideology refers to the use of modern ways, methods or techniques, both
technical and social to pursue the objectives of the society. It refers to the achievement of results. This can only happen if there is
an ideology of development. According to

Self-Instructional 104 Material Development, Administration and Bureaucracy NOTES Weidner, it is a mental state, which
encourages unbiased progress. Esman describes it as a principle relying on ideology for decision-making criteria, and giving
priority to elementary social reforms, political and social mobilization, liberty for aggressive political action, ethnic, religious and
regional integration, governmental regulation of economic and social policy and commitment to the future.
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Political development is dependent on governmental action, and is implemented by the living constitution. It is influenced by
modifications or alterations in the political regime, the composition of the government in terms of parties and the overall persona
of the political leaders. 4.3 DEVELOPMENT PHILOSOPHY IN INDIA India’s development philosophy, which grew under the impact
of the freedom movement, laid great emphasis on the approach of participation. This approach was followed by almost all the
notable leaders of the freedom movement, for its inherent worth and for its influential role. The main principle of this participatory
philosophy is enunciated by Mahatma Gandhi which is as follows —

supporting a man is the most wonderful machine in creation, and technology must serve man and not lord over him.

According to Gandhi, people should be considered the roots while the state is the fruit. Those belonging to the top rungs of the
society should refrain from crushing the common masses on the lower rungs. Moreover, he was convinced that democracy cannot
be achieved if there are a handful of powerful men occupying the central position. Democracy can only be made to work from the
level of the masses, by the people of the villages. In the spectrum of centralization and decentralization, India inherited from the
colonialists a decentralized system of government. When the government was finally elected in a democratic manner, at the centre
and state levels, the system became more centralized. But then, after so many years, it has become quite clear that centralized
planning is not as successful. In the intervening time period, mass politicization began demanding participation making it essential
to adopt a more decentralized form of planning. Many critical issues have come up owing to the participation of citizens in the
country’s development and nation-building efforts, like adopting
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new institutions at various levels between the citizens and the administration. When citizens are participating in development,

there arises need for better facilities of mass communication. Only then can the government agency, shouldering the responsibility
of development, be able to reach out to the masses and understand their needs in various fields of urban/rural development. The
Indian government introduced the Urban Community Development Programme in 1959, which aimed at bringing about socio-
economic changes by transforming the lives of villagers and people living in the urban slums. It was referred to as the people’s
programme, and called for people to actively participate along with the local authorities. Certain studies pertaining to urban
development in the country have proved that it is possible for citizens to participate even in government programmes, if
theinvolved people exhibit a sense of commitment and the potential to organize themselves for action, in the required manner,
socially and politically. These programmes recognized the
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poor citizens as the primary resource, social and economic, in urban development. Urban community development

is capable of creating structured and systematic connections between physical improvements, social services and people’s
participation. Check Your Progress 1. What were the terms used by Edward Weidner to define development administration? 2. What
does development ideology refer to?

Self-Instructional Material 105 Development, Administration and Bureaucracy NOTES However, with India being an agrarian society
at the time of Independence, the term 'development’ implied development of the society in rural India, even though there was also
the affiliated need for improving the urban and industrial infrastructure for better growth, and also the need to resolve the issue of
linking urban and rural development. The issue of citizens participating in developmental work in the country is linked more to rural
areas than urban areas. In fact, ever since Independence, several experiences in participatory development in the country have
occurred
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through community development programmes. These have helped lay the foundation for the panchayati raj institutions.
Additionally, there exists an infrastructure of cooperative bodies

and government- sponsored development agencies

to lend support to the development programmes with voluntary organizations backing them up. Prior to Independence, Gandhi
had begun his practical and beneficial programme of rural development through the hard work and efforts of volunteers from
among the masses. He wanted to experiment with making the village economy a self-sufficient one. He wanted to create a society
where the individual enjoyed maximum freedom and yet was an integral part of the immediate community. The society he foresaw
was one that believed in non-violence and took initiatives. Each small community would be connected to the immediate larger
community, and so on till each one became a part of the larger world community. For him, rural development meant
decentralizing social and political power. He was convinced that Panchayati Raj had the potential to eliminate the power imbalance
that existed between rural and urban India. He wanted to make

Panchayati Raj the fundamental and effective unit of the government, so that it could allow rural India to enjoy its share of political
power. Gandhi

looked upon volunteers to help him reconstruct rural society and make his ideal a reality. His approach to decentralizing
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political power was later adopted by the Panchayati Raj institutions set up during the Second Five-Year Plan (1956-61). 4.3.1
Community Development Programme

In an effort to strategize for socio-economic and cultural changes in rural India, a large- scale community development
programme was introduced in 1952, throughout the country. This programme was inspired by the Etawah Project in Uttar Pradesh
(1948) and the Nilokheri project in Punjab (now in Haryana) in 1950, by Alber Mayer and S.K. Dey respectively. The programme
began with 55 projects covering 27,388 villages and 6.4 million villagers. Soon, the need for extending the programme was felt so
that the entire country could be covered. As a result, the National Extension Service, was born, which was came into effect on 2
October 1953. These community development programmes were aimed at all round development of rural areas, so that material
development could be brought about. Villagers were encouraged to improve their own living conditions by employing the
infrastructure provided by the State. With the programme catching on, and being welcomed by the rural folk, it was a case of a
major shift from self-help motivated by the government

to self-motivated self- help. The community development programme pursued the following goals: ? To create more employment
and increase production by applying scientific techniques in agriculture, horticulture, animal husbandry, fisheries, and

so on, and by setting up subsidiary and cottage industries ? To encourage self-help and promote self-reliance and drive home the
principle of cooperation

Self-Instructional 106 Material Development, Administration and Bureaucracy NOTES ? To devote a part of the unutilized time and
energy of the rural folk and the countryside to bring benefit to the community The assumption was made that the much needed
changes could be brought about in the villages through theadministrative machinery, which had the potential to provide the
required infrastructural facilities and technical skills. This would result in the evolution of the rural society and set it on the path of
economic prosperity. This would, eventually start reducing, if not totally eliminating poverty, as well as social and economic
inequalities. Unfortunately, since the caste issue and the feudal nature of the hierarchy of rural society was not taken into account,
the programmes fell short of expectations. It was realized that it is not easy to build a new secular, democratic and social society,
when it was already boundby the caste system and feudalism. It was difficult to reorganize the socio-economic structure of the
society without getting the people to first discard their centuries old values and beliefs. The Indian polity was pulled in opposite
directions because of the combination of centralized planning and the parliamentary form of government. Centralized planning
went against the logic of people’s participation. If centralized planning decided the aims of development, it was up to the
bureaucracy to mobilize the people without support from the political cadres, while the essence of participation was all about a
‘total force and effort. The main disadvantage of the community development programme was that its conception was done in
terms of administration. Therefore, it ended up being a mainly bureaucratic activity with officials being oriented towards targets,
and being insensitive to the social process, resulting from economic programmes. The participation of citizens was replaced by
bureaucratic mobilization that was aimed at attaining established development goals. The conception of the programme did not
respond to the actual needs felt by the people. Also, there was paucity of resources, both human and material, given the scope,
scale and enormity of the work to be completed. As far as community development was concerned, the government had to be
relied on greatly for material resources, and these failed to be supplemented by popular contributions. However, in spite of all these
drawbacks, the community development programme managed to wake the rural society from its slumber and passive state, giving
it the required push. It united the people like never before, bringing them closer to the government through its bureaucratic
system, and spreading political awareness. It made the people familiar with several new concepts and methods of agricultural
development. People were made aware of the fact that the facilities and infrastructure provided by the State could be put to good
use for the benefit of everyone, in general, provided the influential lot or the government itself did not restrict its access to the
people. 4.3.2
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Panchayati Raj Institutions During the second five year plan (1956-61), the National Development Council appointed
the Balwant Rai Mehta
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Committee on plan projects, to analyse the accomplishments of the community development and national extension

service. The recommendations made by the Committee led to a new stage of experiments in people’s participation in
development, through

democratic decentralization. The main recommendation made by the Committee was to establish a three-level system of rural
local self-government endowed with complete power to take on the responsibility of local development. In October 1959,
Rajasthan became the first Indian state to launch the Panchayati Raj system, followed by Andhra Pradesh, UP, Maharashtra,
Self-Instructional Material 107 Development, Administration and Bureaucracy NOTES Gujarat, Madhya Pradesh. The two main
alternatives in panchayati raj model, depended on whether more authority was allocated to the Samitis (groups of villages) or to the
zila parishads (the districts). By the 1970s, almost all parts of India were following the panchayati raj system. The new institutional
set-up was aimed at experimenting with

the poorest of the poor in rural India, in the process of self-
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consciously channelizing their energies to giving a new shape to community life and, thus, contributing to the reconstruction of
the nation. It has been more than four decades since the panchayati raj institutions began operating in almost all the states of the
country. Of course, they vary in terms of structure and manner of decision-making. They also differ in the way they allocate
resources, recruit and train staff, and in the level of autonomy they allow to the various units. Many scholars have researched and
studied the functioning of the system, only to find that people at the grass roots level have been involved to a very limited extent in
the process of decision-making. There were resistances in terms of interaction, between the officially appointed functionaries and
the non-official ones, there were conflicts and tensions in the operating system, there was caste-related dominance, and also
non-achievement of developmental objectives. Yet, another committee was set up to look into the operations of the panchayati raj
system. In 1977, the

Ashoka Mehta Committee was put together

by the Janata government which came into power following 19 months of emergency rule enforced by the then Prime Minister
Indira Gandhi.

This Committee re-examined the working of the Panchayati Raj institutions and found that the system had travelled through
different levels and at least the following three clear phases: (i) Ascendancy phase 1959-64 (ii) Stagnation phase 1965-69 (iii)
Decline phase 1969-77 Certain changes in the structure and organization of the system were suggested by the Committee, in
order to strengthen and re-energize the concept of panchayati raj. However, when the Janata government fell in 1980, the
Committee’s recommendations were shelved. It is not certain whether the recommendation made by the Ashoka Mehta
Committee would have influenced the state-civil society relations without realizing that decentralizing power faced stronger
cultural issues rather than challenges related to efficiency of organization and management of the panchayati raj institutions. From
1980 to 1989, the panchayati raj institutions remained kind of inactive, till a new proposal was moved to bring them back to life by
bestowing on them a constitutional status during the Rajiv Gandhi government. In May 1989, the Congress government under Rajiv
Gandhi, came forward with

the 64th Constitutional Amendment Bill in Parliament, demanding a constitutional status of elected local bodies at

all levels, village, intermediate and district. Though
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the Bill was passed by the Lok Sabha, it did not get

the required 2/3rd majority in the Rajya Sabha. The predominance of the centre in dealings with the panchayats was opposed to.
The lack of flexibility of the state government in designing a system suited to their situations and needs became a matter of
concern. The 73rd and 74th Constitutional Amendment Acts were enacted in April 1993 by the Narasimha Rao government, to
bring about increased participation of the panchayati raj institutions in the development of decentralized decision-making.
Self-Instructional 108 Material Development, Administration and Bureaucracy NOTES These Acts gave constitutional status to the
panchayati raj institutions and urban local bodies, making it mandatory for all the States to set up a three-tier system of panchayats
at all levels-village, intermediate and district. It was expected that the State legislatures would plan and delegate the required
powers to ensure economic development and social justice. Most states have already put in place laws to set up new panchayat raj
institutions, including provision for reserving seats for the

scheduled castes, scheduled tribes and women in the elected bodies.

They have ensured that the panchayats ran for a fixed five-year term. The responsibility of managing the elections rests with

the state Election Commission, there is provision for auditing accounts under the patronage of the CAG or Comptroller and Auditor
General. These rules and laws provide
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suggest ways to distribute the allocation of taxes to the Panchayats. The Panchayati Raj Act led to a rise in the number of local self-
government institutions headed by directly elected representatives, to
approximately 500 units
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at the district level, 5000 at the block level and 2,25,000 at the village level. A panchayat

at the district level caters to a population of about 1-2 million. An intermediate level panchayat covers about 80-200,000 people
while a gram panchayat consisting of one whole village or a group of villages, covers a population of about 1500-8000. The
numbers vary

from one state to another. The Act calls for a compulsory three-level system of local self-government institutions for States with
population exceeding 20 million.

The smaller states have the option to skip the intermediate level panchayat, if they wish. The Act also makes provisions

for direct elections of panchayat members at all levels. The chairpersons

are appointed through indirect election, at the intermediate and district levels, from amongst the elected members thereof. Due to
the 73rd Amendment Act, almost all Indian states have begun following

the new pattern of panchayati raj institutions as a main institutional structure for

the participation of citizens in the development administration in rural India. The participation of citizens, especially women at the
grass roots level has risen following the enactment of such statues by the various states. People have become a lot

more aware and conscious regarding the developmental efforts of the state owing to the reformed and reshaped panchayati raj
system. 4.3.3 Growth of Development Bureaucracy From the early 1970s onwards, in addition to the ongoing panchayati raj
institutions, several unusual rural development programmes were introduced by the government to fulfil the needs of various
target groups in the rural areas, through the

programmes for integrated rural development and strategies for poverty alleviation. These programmes

could be classified as: ? Sectorial programmes ? Employment-oriented programmes ? Area programmes ? Target group-oriented
programmes

The sectorial programmes were oriented towards farmers, and aimed to develop agriculture intensively by adapting the latest
technology. Employment-oriented programmes could be further categorized into two subcategories:

Self-Instructional Material 109 Development, Administration and Bureaucracy NOTES (i)

Target group oriented schemes (
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Small Farmers Development Agency (SFDA); Marginal Farmers and Agricultural Labourers (MFAL); Tribal Area Development
Programme (TADP); Hill Area Development Programme (HADP); Desert Development Programme (

DDP); Women Development Programme (WOP) (i) Continuous employment/income providing schemes (Rural Work Programme,
Crash Schemes, Pilot Intensive Rural Employment Programme, Employment Guarantee Scheme, Food for Work Programme and
National Rural Employment Programme) The Rural Landless Employment Guarantee Programme (RLEGP) and the Self-
employment to Educated Unemployed Youth (SLEEUY)

schemes were launched later to offer employment for at least one person in each family in the rural areas and provide
opportunities for self-employment in urban areas. Training of Rural Youth for Self-employment (TRYSEM)

programme is aimed at annually preparing 200,000 youths for self-employment. Most rural employment programmes function as
short-term measures instead of as permanent solutions to employment or poverty issues. Also, they offer low wages. Being based
on grants, the schemes are of an ad hoc nature. The area programmes include the following programmes: ?
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Backward Area Development Programme ? Command Area Development Programme ? Area Development Programme ? Desert
Development Programme ? Tribal Area Development Programme The target group oriented programmes include the SFDA, MFAL
and ERRP (Economic Rehabilitation of the Rural Poor). Under SFDA and MFAL,

the

target groups have received loans in cash. The Minimum Needs Programme and ERRP were aimed at serving the poor by
estimating their fundamental needs

in quantifiable terms, for example,

food, clothing, shelter, health, education, water and sanitation. Resource problems have minimized the effectiveness of the
Minimum Needs Programmes. Antyodaya/ ERRP

is involved in the identification of

the poorest of the poor families in each block, helping them under the banking schemes, with special discounted rates of interest.
But all the schemes are fraught with the issue of wrong identification of beneficiaries. 4.3.4 Cooperatives — Institutional Innovation
for Economic Participation Even though the cooperative movement in India began at the start of the 20th century, the first five-
year plan (1951-56) foresaw all agricultural families becoming members of multipurpose village cooperatives. Following the third
five-year plan (1961-66), the

idea of cooperatives caught on and was widely adopted all over the country.

To lend support to the cooperatives, the National Cooperative Development Corporation and the Agricultural Refinance
Corporations were launched in 1962 and 1963, respectively. By 1965, the cooperatives accounted for one third of short and
medium-term loans and long-term credits for land development, irrigation wells and pump sets.

Self-Instructional 110 Material Development, Administration and Bureaucracy NOTES In 1972, several multipurpose farmers’ service
societies sprung up

to support the weaker sections of the rural areas, and were backed up by the National Bank for Agricultural and Rural Development.
In practice,

none of these societies brought any gain for either the weaker sections or the small and marginal farmers or the agricultural
labourers. In certain areas of Maharashtra and Gujarat, the cooperative movement met with success, managing to involve people in
the development process. While panchayats were visualized as representative of political participation, cooperatives were visualized
as companion institutions

for economic participation by the people. However, now cooperatives are being replaced by corporations (another administrative
body) in all spheres,

such as, hand looms, milk, credit

marketing, scheduled caste development and even women's development. 4.3.5 Participatory Development As the significance of
participatory development

dawned, the sixth five-year plan (1980- 85), identified

the new areas where awareness and conscious participation of the people was essential for success: ? Maximum utilization and
development of renewable sources of energy, including forestry

by forming renewable energy associations at the block level ? Community programmes in the field of family welfare, health and
nutrition, and education ? Management of

water and soil conservation ? Social welfare programmes for weaker sections ? Implementation of minimum needs programme ?
Disaster preparedness and management (floods, cyclones, etc.) ? Promotion of ecology and tribal development ? Environment
protection and education The new actors who sought to be associated with these tasks were: ? Youth and women'’s organizations,
at

various levels, came forward to promote

eco development and environmental protection ? Voluntary organizations of particular beneficiary or interest groups, like self-
employed women, or farmers, or people with common economic interests, such as marketing ? Voluntary organizations involved
in general developmental work in a particular area or a specific activity ? Farmers’ organizations

involved in improving

land and water management through irrigation projects, catchments of areas in the hills and watershed areas in non- irrigated
regions ? Religious, social or cultural organizations or clubs (Rotary, Jaycees, Lions, etc.)

involved in

developmental activities in selected areas ? Professional organizations or educational institutions,

studying researching and conducting

social action programmes as part of their professional or social commitments In the field of rural development in India, several
national-level voluntary organizations have

cropped up the past twenty years or so. These organizations can be categorized as follows:
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The techno-managerial voluntary agencies, working on the principle that the process of rural development can be

speeded up using modern methods of

management and technology ? Reformist voluntary agencies, attempting to alter the social and economic relationships within the
current political framework ? Radical voluntary agencies, seeking to face the current production relations. They tried to organize
those exploited against those exploiting via economic, health or educational programmes,
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so as to mobilize the masses for political action. This category included voluntary organizations and movements launched to
protect the environment protection, for example, the Chipko Andolan under the leadership of Sunderlal Bahuguna, the Narmada
Bachao Andolan for protecting

the Narmada valley, under the leadership of Medha Patkar or the Sulabh Shauchalya movement led by Bindeswar Pathak. These
nongovernmental organizations (NGOs) get a more practical, people-based view of environmental issues than the State with its
unimaginative, inflexible structure. Therefore, the perspective of the NGOs as the eyes of the State in terms of supervision of
environmental quality

at the grassroots level, needs proper recognition. The Seventh Plan (1985-90) visualized the voluntary organizations participating
more actively in making communities self-reliant to the maximum extent possible. These were expected to show how village, local
and human resources, along with rural skills and native knowledge could be employed for their own development. In addition,
these resources were to be employed in throwing light on technology and introducing its simpler versions to the rural poor, to
provide training to the workers at the grass-roots, to mobilize and organize them, to create

a demand for

quality services and impose a community system of accountability on the performance of

functionaries at the

village level. Recently, India has witnessed a significant shift in the attitude of the government towards the NGO/voluntarysector.
Earlier, the relationship was inclined to be one of patron and supplicant, where the State was the

one giving grants and stating criteria for performance requirements and for expenditure and structural patterns to accomplish
these ends. Now, these are often seen as imposed conditions, which were unrealistic and checked people or groups from looking
for government help. However, these alterations did not succeed in percolating

down the line to the field level where daily cooperation between the governmental and non-governmental sectors

has to actually happen in order to realize the development objectives. The manner in which donor agencies view the part played by
NGOs in the development process, and the nature

of their support to NGOs, is rapidly changing in the context of the civil society debate. For instance, the

emphasis of the European Commission shifted from a micro-level model to the budget line decentralized cooperation, introduced
in 1989. The NGOs, which were mainly considered agents for delivering goods and services to the poorest, were now inclined
towards a more programmatic and sectorial model aimed at adding strength to the many power players in the society, within the
State sector and also outside it. While

donor agencies assign more resources to NGOs in India, they also give more importance to the assessment of the activities of
NGOs. On behalf of the Overseas Development Institute, Mark A. Robinson conducted four elaborate assessments of NGO projects
with international funding.

According to his summary of the role and effects of NGOs in helping eliminate poverty amongst the rural poor, NGOs do act as
catalysts to enable communities to identify their development priorities. They also help

Self-Instructional 112 Material Development, Administration and Bureaucracy NOTES communities innovate with regard to their
ability to try out new ideas. However, he felt that their activities continue to be just additional or ancillary to what the government
does. Therefore, they often end up duplicating services and programmes already existing. They have been inconsistent in their
attempts to lessen poverty, if records are to be believed. However, there is evidence that suggests that they perform much better
than the government. A demerit is that NGOs are wanting in continuity. At times, they work as isolated entities, away from, and
often in the direction opposite to each other, leading to a waste of effort and heavy dependence on external resources, such as
funds from agencies abroad. Very often, there is lack of strong technical expertise, and management skills are also lacking. This
reduces their potential impact. However, evidence suggests that NGOs remain significant contributors to the efforts to remove
poverty in India. Considering the huge number of NGOs and the wide range of developmental work being carried out by them in
our country, it is rather difficult to assess in a general manner. However, it is very important to realize that, in India,

private initiatives in the field of social work and development

have a crucial role to play. Such initiatives went on to get a lot of publicity. The magazinelndia

Today dedicated the front page title of its 15 January 1996 edition to ‘Helping Hands',

lower case

profiles of relatively unknown men and women across the country who have ushered in an extraordinary change in our lives. The
article highlighted the names of the agents of change and

the manner in which their work has made a difference and the types of development initiatives they have inspired across India.
The panchayati raj reform of 1993 had two main repercussions for the Indian NGO sector: (i) The reform presented NGOs with

a chance to pick training projects for the newly elected representatives, especially for females. The NGOs were keen to help
implement Panchayati Raj reforms successfully. (i) It aroused the discussion as to whether NGOs should be more active in politics
or remain inactive and apolitical, just like most NGOs have chosen to be

in the past. The preceding analysis of our country’s experiments with participatory democracy emphasizes the significance of
several social actors and institutions, which can help mobilize people for development. Often, such actors and institutions seem to
be identical. The changes that occur gradually in the socio-political culture and processes also

lead to such a conflict. Indian citizens have been participating

in development, as an integral process of socio-economic and political change since Independence. The
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following changes have influenced the rural and urban social structure in terms of social mobility, occupational diversification,
minimization of income disparities and alterations in social values and relationships: ? Institutional changes ? Managerial changes ?
Technological changes ? Infrastructural changes ? Participative changes ? Human development service-oriented changes Many
other factors have also influenced the participation process: ? Leadership ? Social consciousness

Self-Instructional Material 113 Development, Administration and Bureaucracy NOTES ? Organization ? Political awareness This has
made it necessary to form

a new relationship between the state and the civil society. Past experiences in

the country have proved that, the state, on its own, is not capable of initiating technology or societal development or mobilizing
people to welcome its change processes. Of late, east European countries have made the role played by new social actors in
mobilizing people.

These new actors have managed to make people allow and acknowledge the affiliated socio-political changes effected by a state
through the bureaucratic machinery, and its technological and material resources. Even if the state is unable to physically fulfil the
basic needs through its efforts of centralized planning and bureaucratic implementation, people are not likely to obtain the
required capabilities and quality. Though technology helps in the activities of individuals, groups or collectives, it cannot be
substituted for the people’s conscious activities. The basic goals or objectives of development are as follows: ? Changing people’s
viewpoint ? Inculcating the spirit of self-reliance ? Generating the habit of cooperative action through popular bodies resulting in
enlightenment, strength and hope These goals can only be realized if the power of the State is reorganized right from the level of
the

village onwards, which institutionalizes the participation of the masses, in political affairs, policy formulation, decision-making
process and economic bargaining and management; and which includes the powerful elite also in its community discipline
framework. Simply put, participation means restoring interaction, communication and conversation between the progressive elites
on the top rungs (those who hold authority and power) and the people on the lower rungs, who are looking forward to

a new socioeconomic order. The clash between the state and the newly emerging social actors and institutions

should be eliminated paving the way for more collective attempts at developing a long lasting balance between state and society.
This balance is crucial for democracy to survive and also to ensure dignity for humans and equality in the society. 4.3.6 Sustainable
Development Sustainable development deals with the enhancement of the wellbeing of human beings through time. The answer
to the question, ‘what does good life consist of?" can be very subjective. Different people lay different levels of emphasis on
different aspects of wellbeing. The importance given to each aspect varies from one person to another, one society to another and
one generation to another. According to the United Nations Development Programmes (UNDP), the crucial components of
sustainable development as per the 21st Century World Development Report are: ? Elimination of poverty ? Creation of jobs ?
Sustenance of livelihoods ? Protection of the environment

Self-Instructional 114 Material Development, Administration and Bureaucracy NOTES ? Regeneration of environment ? Promotion
of women's advancement To ensure sustainable development over a period of 20-50 years, attention must be paid to issues
related to the environment and the society, along with economic growth. The report takes an inclusive, dynamic and longer-term
view of sustainability, clearly focusing on the backward areas. However, for sustainable and equitable development, it is essential to
have stable institutions possessing the potential to change and adapt and also emerging new institutions. The proper functioning of
these institutions enables people to work as a team to create proper plans for their future, for the wellbeing of their families and the
larger community, in general. However, if they lack strength or are not just, there

is mistrust and uncertainty. Thus, development in any country is dependent on the nature and functioning of governance of public
institutions at

the macro level as well as the micro level. Governance for development should have the following features in order to be able to
advocate the law, protect the interests of its citizens, and move towards overall development: ? Accountability ? Participatory
nature ? Responsiveness ? Effectiveness ? Efficiency The nature of governance of public institutions is influenced by several factors.
Some of the important ones are: ? Changing concept of development ? Globalization ? Technological advancement ? Changing
perceptions of role of the State/Government The World Bank document in 1997, visualized a more effective State, by putting
limitations on its activities to match its capabilities. It also promoted the improvement of the State's capabilities by revitalizing public
institutions. As faras globalization is concerned,

good governance is expected to integrate the roles of the

following in the process of development: ? State ? Market ? Civil society Good governance requires purposeful and conscious
management of also considered as the deliberate and conscious management of established organizational structures, so as to
enhance the public dominion. This can only happen using different sets of tools, such as: ? Code of ethical behaviour ? Assessment
of outcome-based performance ? Management based on result ? Measurement of outcome

Self-Instructional Material 115 Development, Administration and Bureaucracy NOTES ? Balanced scorecard ? Social audit ? Sharing
of best practice ? Retrieval of information ? Profiling of competencies ? Discovery of knowledge ?

Learning from action review ? Learninglogs ? Decision diaries ? Intellectual capital measurement systems ? Interrogatory
knowledge management studies The World Bank

gave a definition

of ’



Ouriginal

by Turnitin

93% MATCHING BLOCK 307/789 w

governance’ in 1992: 'The manner in which power is exercised in the management of a country’s economic and social resources
for development

93% MATCHING BLOCK 308/789 w

governance’ in 1992: "'The manner in which power is exercised in the management of a country’s economic and social resources
for development

93% MATCHING BLOCK 309/789 w

governance’ in 1992: 'The manner in which power is exercised in the management of a country’s economic and social resources
for development

100% MATCHING BLOCK 310/789 SA PRADEEP KUMAR. K Thesis.pdf (D111291848)

The manner in which power is exercised in the management of a country’s economic and social resources for development

100% MATCHING BLOCK 315/789 SA PSC_2046.pdf (D164969680)

The manner in which power is exercised in the management of a country’'s economic and social resources for development

and
good governance as the one

93% MATCHING BLOCK 311/789 w

epitomized by predictable, open and enlightened policy making, a bureaucracy imbued with professional ethos acting in
furtherance of the public good, the rule of law, transparent processes, and a strong civil society participating in public affairs.’
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epitomized by predictable, open and enlightened policy making, a bureaucracy imbued with professional ethos acting in
furtherance of the public good, the rule of law, transparent processes, and a strong civil society participating in public affairs.’

The six classes of governance perspectives as per R AW. Rhodes (1996) are as follows: ?

Minimal State ? Corporate Governance ? New public management ? Good Governance ? Socio-cybernetic System ? Self-
Organizing Network

In the words of John Healey and Mark Robinson, Good Governance is:
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A high level of organizational effectiveness in relation to policies actually pursued, especially in the conduct of economic policy
and its contribution to growth, stability and popular welfare.’

India’s experience

in the field of development in the last 50-60 years has highlighted many issues related

to the development debate as well as to governance. Development was earlier directed at achieving fast-paced growth,
interspersed with distributive justice. This raised the levels of expectations of the classes and masses of society. The classes
expected a better and larger share of the wealth earned from the fast growth, while the masses expected an improved standard of
living

through distributive justice. Therefore, they formed the foundation for the government, political stability and legality of the system
within the first twenty years following Independence. From the 1960

s onwards, symptoms of restlessness began to show, making governance rather challenging. In trying to react to these signals, the
State, responded in a responsive and
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repressive manner. Responsive measures comprised land reforms and anti-poverty programmes. The repressive measures
comprised arbitrary laws, limitations and regulations, increased powers to

the police and paramilitary forces.
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NOTES In the 1990s, this approach of development changed in several ways and became a techno-managerial model with
emphasis on growth.

Justice ended up being ignored in

the structural adjustment programme. The LPG (Liberalization Privatization and Globalization)

model of development began with the de- recognition oftherole

of the State. This resulted in the closure ofmany public undertakings, which were earlier managed by the State, withdrawal from the
welfare realm, including

the public distribution system, discarding of agrarian reforms and the relaxation of rules put in place for the protection of industrial
labour. All this was done because it was thought that the State could not produce wealth or play the role of distributive agent to
allocate values efficiently. The focus on privatization led to the bureaucracy being downsized, which reduced the government’s
role to merely that of maintaining law and order through rules, laws and regulations. The second phase of economic reforms focus
on participatory development through NGOs and semi-public and private institutions. This phase also applies information
technology to stimulate economic growth in the country. In the past couple of

years, privatization has been promoted significantly in all the sectors. This model is based on the theory that

effective governance with accountability will emerge when the scope of governmental activities is narrowed down. What emerges
then is governance that is not only efficient, but also transparent and effective. The underlying principle seems to be that with
lesser number of bureaucratic structures, the number of bureaucratic issues or problems will also be less. This approach is also
aimed at minimizing the role of welfare state by reduction of expenditure in several crucial areas and permitting market forces to
take over. However, markets are merciless and the market approach to making the people powerful will lead to the weak being
even more exploited and oppressed. It will lead to manipulationof democracy, curtailing of local initiatives and involvement of
people and the simultaneous advocating of individualism. An analysis of governance in India will show that factors have posed a
challenge to governance, such as: ? Too many governing agencies with different operating frameworks ? Centralized power
structures ? Rising public expenditure ? Imperfections in the market ? Wastage ?

Corrupt management ? Lawlessness ? Delegitimization of process ? Political interventions Studies also show that people’s
institutions and their role in formulating policies and implementing them have been confined to being receivers and not creators.
The development model called for mobilizing strategies by making the existing institutions

stronger, through the 73rd Constitutional Amendment Act, 1993. However, thesemeasures contribute more to the accommodation
of the rural elite in the governance structure without giving them power. In a society fraught with conflicts, participation should
involve the increase of the capability of collective bodies to come up with solutions. In practice, however, since people’s
institutions have ended up becoming passive participants, conflicts
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the basis of the given power structure. Such factors lead to unrest across the country, throwing up new issues and challenges to
governance. 4.3.7 Perspective of Sustainable Development Author Gerald Caiden was right when he stated

that development is the new catchphrase of the post-war period, although the description of the word has been varied in the
developed and developing societies. This is

because the developing and developed nations face different types of socio-economic problems. Thus, the levels of expectation
from public administration also vary. Efficiency and productivity occupy the topmost position in the priority list

of administrators in the developed world. However, in the developing countries, the administrative mechanism has to

play the role of agent of social change and get actively involved in the process of building the nation. The administrative system in
the developing nations is also responsible for the maintenance of the system’s

efficiency and productivity. Development is primary to socio-economic change. It is judged by power, capacity, mental equilibrium,
independent decision-making

and other characteristics. It is the power of independence. Decision-making was described by Riggs as a process by which greater
autonomy of decision-making can be attained. States solve issues such as illiteracy, unemployment, poverty, ill treatment of
women, children and senior citizens through this modernization process. Through this process states resolve minority issues and
expand the capital structure so that it is possible to absorb the labour force. In this context, a trait of development was non-
alignment. At the same time, a military alignment looking for physical advantages indicated insecurity and underdevelopment. It
indicated that the state relied on

physical growth in terms of dollars and weapons. Finally, it would break down. Thus, development holds together progress. The
usage of the new term sustainable development
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adds meaning to development and makes it complete. According to public administration scholar Ira Sharkansky, the
characteristics of developing societies are: ? There is a shared commitment to the goal of development amongst those belonging
to the political elite class. As a result, there is support for the administrative programmes and development practices. ? The public
sector is considered highly reliable. Therefore, favours centralization of the development process. ? Political instability keeps on
influencing the socio-economic process. ? As a gap exists between the traditional elites and those on the path to modernization,
this gap is reflected in the developmental process. ? The developmental process favours the urban elites or the rural group that
dominates. Therefore, it is far from balanced. In quite a few of the developing countries, such as India, new socio-political forces
have sprung up, to demand better leadership, improved standards of living and to exercise their right to voice their opinions in
matters pertaining to the economy society and politics. The magnitude of the issue of national development in India has been duly
recognized, owing to the fact that national planning has been accepted and institutionalized. The demand for growth models has
increased and improvement in the framework of operations has also been sought. Better tools for planning and programming of all
Self-Instructional 118 Material Development, Administration and Bureaucracy NOTES objectives has been called for to ensure
better management of national development and also its practicability. Although there has been enunciation of the need for not
just planning, but also a planning framework, and the same have been considered and developed too, sufficient attention has not
been paid to the elementary operational features or the nature of the organizational system, using which the goals being pursued
will be attained. Advancement and innovation in the theoretical and practical aspects of administration will only be possible if there
is a conceptual framework comprising a basic operational characteristics of the system of organization. This is not an unknown
approach. But, it is essential to articulate the concept of developmental administration and provide it with an operational
framework. This would be akin to the development

of the concept of national planning in the field of economic policy.

In spite of

the various industrial and other programmes undertaken till 1950-51, an integrated structure of economic planning was missing.
This was ultimately provided by the five year plans. Similarly, even though the current administrative machinery does basic
developmental work,

no integrated structure or framework is there, neither conceptual nor operational.

In his paper,Development Administration: A New Focus for Research, Edward Weidner

re-examined the ways in which the term’'development administration” was used. He discovered that it was commonly used to
illustrate a system of administration which was oriented towards actions and goals. According to him, it was away

of ‘selecting and accomplishing
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progressive political, economic and social objectives that are authoritatively determined in one manner or another’.
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But Weidner

never went on to give anoperational framework, which would imply the type and nature of administrative level changes that will be
required to convert a non-developmental structure or scheme

into a developmental scheme or organization. The essence of the goals of the national scheme/project can be expressed as
‘developmental’. The term developmental is aimed at pointing out the bodies of thought that revolve around progress and
directional change.

The structure, therefore, essentially revolves around a pre-planned change stemming from a meaningful decision or objective to
improve a social system. A process cannot be called ‘developmental’ unless and until calculated and purposeful effort is put in to
bring about improvement in the system. The decision involves the establishment of specific goals, in one or the other area of
national activity. It is assumed that differences exist between the conditions of a system at different points of time. The
developmental models are based on this assumption. There existstructurally and systematic processes that explain the manner in
which the system reaches from its current state to wherever it is headed. It is possible to express the direction as preset goals or
objectives

or the ways of attaining these objectives or the degree of attainment towards these end objectives. In the context of India, the
emphasis on planned change is plainly enunciated in the five year plans.

These plans are designed in such a way that they are capable of significantly transforming the economy, the political system as well
as the social life. Better facilities for education, elimination of caste restrictions and better opportunities to ensure improvement in
the standard of economic life through fast-paced industrialization, all reflect these programmes of planned change. Theterm
‘developmental administration” is naturally interconnected withthe process of change. The term, here, also accurately signifies the
type of planned transformation
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with the concept of administration, the phrase ‘developmental administration’ chiefly implies ‘administration of planned change’.
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In essence, in India, ‘developmental administration’ refers to the arrangement, organization and organizational behaviour required
to implement

schemes and programmes of socioeconomic and political change undertaken by the governments in

the country. This definition of ‘development administration’ is based on the assumption that wherever the functions of a
government change from the type associated with implementing law and order, collecting revenue and imposing regulations, to
the type that is associated with socioeconomic and political development, the role of administration transforms from the
‘executive’ type to a ‘managerial’ type. These two types or models may not always point out to patterns that are mutually exclusive.
They mainly represent the two types of models, the traditional and the modern philosophy of administration. The ‘executive’ type
of administration designed in way as to be able to follow/implement the issued by the government off and on. These directions
could be in the form of

legislative or executive orders. When administrative officials are busy formulating policies, the focus of the executive-oriented
administration is to mainly put them into practice. This approach emphasizes on maintaining law and order and collecting
revenues. As per the general outline of the executive model, the basic focus is on

preventing any major crisis in the society-the administration is responsible for guaranteeing that the governmentdoes not strayor
deviate from this goal or responsibility at anypoint. Similarly, this model can be applied to the task of collecting revenue. Yet
another example is financial administrationof the Indian government. The main focus in fiscal matters is on appropriation of
finances for specific areas of governmental functions along with control over public expenses during the budgetary period. The
whole system stresses on the wrong or unhelpful type of expenditure restrictions instead of achieving specific goals by fiscal
means. As a rule, the design of the ‘executive type’ or traditional administration is aimed to meet all the legal needs of
governmental functions and to help ensure that the society remains stable. This type of administration is concerned mainly with
maintaining law and order, collecting revenues, and regulating public life in harmony or agreement with constitutional
requirements. In contrast, the development type of administration is oriented towards management. Its inclination is towards
programmes. Its emphasis is on simply implementing the orders and directions from the government or related system. It also
focuses on obtaining programmatic values. Importance is given to the achievement of targets, objectives and goals set by the
governmental programmes instead of on authority to appropriate or on prevention of forces causing disequilibrium. Since this type
is managerially oriented, it is more concerned with assessing the total capital resources, not merely in terms of financial means, but
also in terms of the general institutional resources, and of the vital society-related and administration-related behaviour.

It is actually this totality of programme inputs, in financial as well as non-financial terms, which

results in more similarity between targets and real output. Traditionally, it is considered to be far from easy to measure these inputs.
Recently, it has been found that advancement in the area of budgeting, cost accounting, and measurement of work has made
enough internal information and data available to allow the creation of measures of productivity. After this basic measuring is done,
focus is shifted to how appropriate the goals and objectives of the programme are, with reference to national resources, on
adjustment of these financial resources within the set of priorities, and achieving targets.
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importance is given to implementing law and order and collecting revenue only as long as

they facilitate the developmental programmes. The shift is on the importance given between the primary and secondary objectives.
The former being the developmental objectives of

administration and the latter being the compliance with governmental directives and needs. Here, the critical elements are the
clear-cut programmatic values shown in terms of the operations, which need to be achieved by the system of administration. The
values of developmental administration are encompassed in a recent set of socio-economic and political programmes.

As planning is required to secure these programmatic values, it is up to the state to play the role of change agent and give the
relevant

have to be secured in a planned fashion, the state has to act as the change- agent

and stimulator providing the motivation that is needed.

As the change-agent, the questions are concerned more with the ability of the instruments of the state to shoulder its
responsibilities rather than with the goals themselves.

Most importantly, the state’s model should be diagnostically oriented with the aim of identifying or precisely indicating the change
areas, manner and techniques of change, and the capability of both the public and the governmental system to understand, accept
and carry on change. Of course, in the translation of

the diagnostic interpretations into change goals and plans, it is essential for the administrative system of the state to be aware of
the ultimate goals of the change process, and also understand the feasibility of the change in terms of its application and
techniques. The essential focus on the need for change should be supported by the various devices of applied social sciences.
This will help in the assessment of social system’s competence for change, and the capability of the governmental /administrative
machinery for effecting change. The developmental administrative system is likely to see more fusion of administrative roles. This is
inevitable because the content of change is not only decided centrally, but also directed and administered centrally. Each
administrative agency and unit may require to perform

certain tasks, and are likely to be plainly distinguished and divided among many similar agencies and units in a non-developmental
unit. In India, a similar fusion of roles in the

administrative system, is clear at all levels starting from the planning commission down to the district and sub-divisional offices.
The focus of developmental administration on attaining programmatic values,

that is, specific targets and goals, gives rise to



Ouriginal

by Turnitin

the need to introduce institutionalization. The programmatic values need to be encompassed in administrative values and
institutional

machinery. Essentially, this indicates that the pattern of structure and behaviour may need to be altered in order to align them with
the functions of developmental administration. A reorganization of the administrative system in an attempt to rearrange the
hierarchy, may involve the following: (i) Increase in programme and field units (i) Shift in the line of reporting and communicating
(iii) Development of control systems (iv) Improvement in the techniques of getting feedback across to those at the top of the
hierarchy Developments of this type indicate an increase in the difficulty level of coordination and control at the top rungs of the
management. A chief concern is the personnel. It may become inevitable to put in place new ways of personnel planning to take
care of the
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alterations in the orientation. Most importantly, there is a need to reconsider the inputs of the civil service, in total, in terms of
behaviour, and account for it in the organizational plan for developmental administration. There has to be a major shift in the
organizational structure as per the present hierarchy. The offices of the central government belong to three categories: (i)
Secretariat (the headquarter, a type of staff organization aimed at helping the top management in issues related to formulation of
policies, coordination and supervision) (ii) Subordinate (executive offices playing a role in the daily application of the prescribed
policies. They are field agencies interacting directly with the citizens/ clients) (iii) Attached offices (special advisory units who
regulate, examine and advise the ministry on specific issues. Of late, the line between the secretariat and subordinate offices
seemed to have thinned) The secretariat's responsibility of formulating policies has given way to more involvement in applying the
policies. With such an administrative scenario, hierarchies have been disturbed giving rise to delayed decision-making, which, in
turn, has resulted in conditions and environments that are not suited to the developmental model or approach. One very important
shift required in the aspects of structural organization

may be in terms of the institutions, for attaining specific goals and targets, which could stretch beyond the general scope of
existing field offices. In terms

of operations,

this indicates the creation of ‘programme agencies’, around a particular main goal/objective in the forms of physical or service
outputs. To form such programme units, it

is necessary to break down the national plans and targets into smaller and more specific outputs, so that they can be easily
managed.

The programme units would indicate that the administrative machinery should be related to the achievement targets and that a
chain of

activities and tasks required for this purpose will have

to be incorporated into the single programme agency. Therefore, in agriculture, this may mean a district-wise integration of
essential inputs such as irrigation facilities, transport networks and fertilizer supply. Such an integrated programme may stand a
better chance of promoting, directing and securing the kind of output or targets allocated to it. An administrative system'’s design in
terms of programmatic schemes may encompass an increase in the field units functioning directly. It is required of such field units
to illustrate the objectives and goals of the organizational programme objectives in terms of manpower, material and other types of
resources needed, and incorporate them into a framework, which will directly help fulfil certain goals. In exchange,
programmatically designed field offices of this kind may call for altering

lines of reporting and communication, from departmental levels to programme organization or encompass dual reporting with
the main focus

on reporting to the programme office. Therefore, a district irrigation team may not desire to report only to the irrigation ministry or
department, but

may also want to report to the district agricultural production programme organization, if there is one. In such a scenario,
communication

may flow directly between the programme agency and the concerned office with one aim and the secondary services relevant or
critical to that

one aim or goal. Then it is just enough to
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the remedial action at the critical point eliminating the need for passing through long winding and tardy double hierarchies. Further
organizational shifts may take place in the control mechanism. The traditional

check on expenses and the highly diffused system of decisional authority may need to give way to a more active and complete
decisional authority where the controlling is inclined towards programme values. Such a manner of controlling could imply
production or service targets and objectives in phases, with their level of achievement and drawbacks demanding prompt action.
These controls have more meaning as

managerial elements and they are suitable for directing and sustaining the essential programme values. The control mechanisms
themselves will be closely interconnected with the types of data fed to

those on the top rungs of the managerial hierarchy. This will require the data encompassed in the reports to be more selective and
naturally relevant to the direct programme goals, which point to the scheme of output schedules and the developing cost structure
in relation to the proposed costs and the reasons for discrepancy or inconsistency, if any. Such data has the merit of being specific
and equipped to attain the goals of the programme. With the constant development of the

programme and field units, more problems may crop up in terms of coordination. Systems will have to be
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put in place at the headquarters so that the programmes can be executed properly according to the set patterns, policies and
practices and be at par with the standards followed centrally. Most importantly, it may be essential to make sure that each
functional unit progresses while maintaining the required balance to ensure programmes in other units. Therefore, more
coordination may be required by the concerned office to remain updated with the progress of each individual unit, and remain
compatible with the growth of other supporting units. The headquarter needs to constantly check, supervise and direct so that the
line of balance is maintained; and the minimal rate of performance required is always achieved. The financial system
ofadministration may require extra attention. In the traditional approach, the focus was on controlling the treasury. Also, the design
was intended to offer protection to the public funds and not really focus on securing organizational objectives. In case of
developmental administration, financial administration is significant in its contribution of various tools not only demand
performance, but also to establish accountability and responsibility centres. The financial system offers excellent tools for directing
programmes and objectives, in the form of the following: ? budgeting system ? internal auditing ? management accounting system
These tools help to control the rate of movement of programmes and identify the responsibility for performance. Owing to

the nature of the financial data, the analysis between phased programme objectives and their attainment is brought down to
certain specific targets, and the drawback in individual areas are identified. In other words, in developmental administration, it is
significant that the system of financial administration may require to be better matched with the managerial requirements of
programme administration.
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concern of developmental administration is the personnel manning the administrative system. In the ultimate analysis,
developmental programmes are made effective by the due to the competence and skills of these personnel. The target-oriented
administrative system

requires systematic personnel planning as well as a functional service structure. Career staffing forms the foundation of

the traditional service structure in the Government of India. Civil servants are mainly recruited to career services

wherein members of these services enjoy reservation to a certain number of posts. Such a staffing system assures a specific level of
administrative stability and permanence. Members of these services are not committed to the success of specific programmes. This
approach results in an ‘executive attitude’, which is more into handling work as and when it comes one’s way instead of designing
the content of the work in a way that will help achieve programme goals and objectives. A civil service system, which is organized
in a different way, at times referred to as ‘programme’ staffing is aptly designed to draw the attention of the contents of the
programme, and their achievement. Personnel associate with such programmes can be in sync with an organization

without constant shifts, transfers or deputations. Primary advantages of such personnel (programmed staffing) are: (i) They are
committed to the goals and objectives of an organization (ii) They create a pressure for maintaining work standards on the job (

iii) They make it compulsory to orient personnel towards general functions and responsibilities of managers It may be significant to
shift a degree of focus from ‘career’ to ‘programme’. Improved personnel planning is interconnected with the process of functional
service structure. Once suggestions pertaining to the needs ofthe programmatic personnel have been specified, the process of
recruiting and selecting may become more agreeable to the needs of the programme. With period or forward manpower planning,
it is possible to work out proper and appropriate recruitment plans. The examinations may have to designed and structured in such
a manner that there is a high level of selectivity. The most vital of all the points discussed would be organizational behaviour.
Scholars of

social science and administrative sciences have increasingly realized that organizations are guided more by the dynamic and
behavioural aspects than by formalized systems. Organizational effectiveness

is dependent on the behaviours of its personnel. The key components of bureaucratic behaviour are the values exhibited by the
many personnel in their routine and daily operations, which affect the organization’s operations directly, such as the following: ?
Level of professionalism ? Attitude towards work ? Attitude towards seniors and juniors ? Response to delegation of authority ?
Attitude towards shouldering of responsibility

These behavioural inputs of the bureaucracy are critical to the shaping the organization’s efficiency, effectiveness and character.
Therefore, these behavioural inputs will have to be factored in while planning

the programme, and taken into account in projects where patterns are reoriented and realigned with attitudes to fit in better with
programmatic needs.
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be extensive and a lot more detailed than is implied here. However, the effort made here is to simply make one understand the kind
of major alterations that my take place under developmental administration. Participatory and sustainable development
Participation is often described as a means and an end. It is as important within agencies as it is outside, in the field. It is an
educational and empowering process needed to rectify the imbalance of power existing between the haves and the have nots. It
originates from the idea that all stakeholders should be involved in the process of decision-making. Its narrow description is that it
is the process of extracting local knowledge in order to design programmes off site. The end-result is an unusual mix of formal
techniques, pedagogies and media, which are all content-specific

and ad hoc models to enhance participation in humanitarian support and development. This required a ‘people first’
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approach to change, rather than just tactics. This called for a paradigm shift. The new theory believed that: ? Big may not
necessarily be better ? Centralized hierarchies were not always reliable ? Small inputs can give big results ? More heads are better
than one philosophy Despite differing definitions and techniques, there is some commonality regarding the constitution of genuine
participation. Participation is concerned with the local population’s involvementin the following: (i) creation of a programme/policy
(i) content of the programme/policy (iii) organization and conduct of the programme or policy designed to transform their lives It is
important to recognize and employ local competencies and skills and avoid imposing priorities from outside, for participation to be
successful; for the programme to be successful and the results to be sustainable. Eventually, participatory development drives the
belief that citizens should be entrusted with the duty and responsibility to give shape to their own future. The nature of
development is such that the community has to get involved in the process of development. Several developing nations had opted
for the centrist approach to development in the 1950sand 1960s. However, these centrist policies failed, particularly when it came
to implementing development plans and delivering benefits to a huge part of the poorer community. This led to a re-evaluation of
the practicality and feasibility of the centrist policies and strategies of development. In the 1970s, many politico- administrative
decentralization programmes in combination with the evolution of several institutional tools to influence people’s participation in
development, were introduced and promoted by many developing nations. Following Independence, the makers of the Indian
Constitution came up with a federal political strategy that strongly favoured centralization. This was considered to be important to
check the withdrawal tendencies at the time and to ensure a homogenous pattern of economic development. However,
recognizing that the standardized or same policies would not suffice for the complete development of the country, the makers of
the Constitution, came up with the Directive Principles of StatePolicy. Through these
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systemofvillage panchayats (village councils) to ensure the involvement of the people at the grassroots level in the process of
decision- making. 44 BUREAUCRACYANDADMINISTRATION The factors that led to the creation of the ‘big government’ were also
responsible for establishing the ‘administrative state’ in almost all developed and developing countries of the world. The
government is responsible for formulating public policies and is dependent on the public administration for helping implement
these policies. In the modern States, the bureaucracy fulfils several functions. In addition to performing the conventional tasks of
regulating (including preventing and coercing for maintaining law and order, collecting revenue/defending the State against
aggression), they have the additional task of rendering

various services to the people. Providing modern amenities of life, education, health, employment and better transportation are
just a few

of the important tasks of socio-economic change undertaken by government departments everywhere, particularly in developing
countries. In developing countries, for certain historical reasons,

the bureaucracy is better developed than other structures and in a much better position to shoulder major responsibilities aimed at
bringing about socio-economic change. Therefore, in spite of several options offered at regular intervals, the public bureaucracy
holds on to the central place in the politico-administrative system because of its homogeneous nature, strength (in terms of
numbers) and professional competence. Most of the developing and underdeveloped countries face a challenge in approaching
the twin goals of nation-building and swift socio-economic progress. They

get entangled in the web of fast-paced change and an increase in expectations. This puts the governments under immense
pressure to effect overall

development and upgradation of all sectors of administration, polity and society. Although various developing countries have
opted for different development strategies, there are some common principles in their developmental politics, some of which are
as follows: ? Developmental goals that are commonly agreed to ? Heavy reliance on the government for attaining the
developmental objectives ? Prevalence of primeval loyalties instead of national loyalties ? Instability due to regular political conflicts
and unrest ? Presence of a class

of modern political elite ? Inconsistent growth of political structure and the bureaucracy among those in the more developed
category Developmental objectives goals and the speed at which they are wished to be

attained demand dynamic and forceful action on the part of the State, which is the main instrument of social change. There is no
time for experimenting using a slow and gradual pattern of progress as seen in the West, with private enterprises being the change
agents. An important position is occupied bythe political authority, given its power and resources, in the process of development
indeveloping countries. Bureaucracy should be able to direct the speed of change and also guide it in order to become a change
agent. Bureaucracy should be capable of adapting

itself to changes warranted or planned by the political authority besides initiating its own changes,

Check Your Progress 3. Under development of

administration, the role of administration changes from executive to managerial. Do you agree? (a) Don't know (b) Yes (c) No 4.
What two functions of development of administration support developmental programmes? (a) Executional programmes and
administrative programmes (b) Socioeconomic and political programmes (c) Social programmes and developmental functions
Self-Instructional 126 Material Development, Administration and Bureaucracy NOTES whenever or wherever required. Simply put,
public administration should change the structure and attitude to come up with correct form of vision, change orientation and
administrative skills to ensure that developmental programmes are successful. How competent and capable are the developing,
post-Independence and post- colonial societies to perform as per expectations? To what degree have they been able to perform
and meet the challenges? The answer lies in analyzing
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the issues and challenges of the bureaucracy indevelopingin relation to the issues of interaction between the existing administrative
structure and its colonial or past heritage in the operations of administration and politics. The author Ferrel Heady discussed certain
common historical legacies of the developing countries as is evident from their current administrative systems: ? All countries,
including

the ones that were not colonized by the West have consciously attempted to launch and implement certain version(s) of modern
western bureaucratic administration. The administration in a country, which was once colonized, will definitely resemble the
colonizer's system. ? There is a dearth of skilled human resources required for developmental programmes, in these bureaucracies.
This shortfall is of skilled, competent and trained administrators possessing managerial skills, developmental skills and technical
knowhow. ? These bureaucracies are not oriented towards production. These bureaucracies are other than production oriented.
The importance attached to rank on the basis of attribution rather than achievement explains most of this behaviour. Consideration
for merit may impact human resource practices, such as promotions, terminations and assignments. Corruption is prevalent
everywhere. ? 'Formalism’ is explained by Riggs as the gap or difference that separates ‘form’ from ‘freality’. It is reflective of the
desire to make things appear the way they should be instead of the way they actually are. The discrepancy between government
proposals and their being brought into effect is rather wide, and even several laws are silently overlooked or not exercised at all. ?
Ultimately, a developing country’s bureaucracy is sure to be quite autonomous or self-governing, at least in terms of its operations.
After all, colonialism was more about ruling through bureaucracy with policy-related guidance being provided from afar, a pattern
that was followed long after independence too. There are very few groups who can compete for political power/clout or impose
checks on the bureaucracy. Therefore, it very often falls into a kind of power vacuum. The role played by the bureaucracy in politics
differs from one country to another. This role is closely related to the specific type of political system in a developing country. In
colonial times, the societies in transition focussed on establishing legal and administrative structures of modern government. The
work of building interconnected or unified processes did not interest the colonialists. As a result, there was

an imbalance between administrative and political development in these nations. When they gained independence

from colonial rule, they had well developed administrative systems, while the political systems remained ineffective, lacking the
skills and equipment to even determine proper goals, leave alone pursuing and achieving them.
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Lucian Pye, FW. Riggs and La Palombara concluded their studies of bureaucratic and political developments in the new states.
Lucian Pye's studies

of bureaucratic and political developments in the new states revealed that these countries

lacked the ability to run an administrative system effectively. Their political systems were unstable and public administration could
not really be improved without making the democratic, representative and political processes stronger. In the same way, FW Riggs’
analysis revealed that these countries had extra bureaucratic political institutions which lacked strength as compared to the rapidly
growing bureaucracies. He concluded that when the bureaucracy expands prematurely or too fast, while the political system is still
struggling, effective politics is unable to develop properly. Both Lucian Pye and F.W Riggs lay emphasis on the significance of
making the political system stronger. Without a strong political system, administration cannot be really effective.A feeble and
ineffective political system will also make the administration weak and ineffective. Too much focus on makingtheadministrative
system strong without paying attentionsimultaneously to making the political processes strong as well, will only increase the
imbalance between politics and administration. Those engaged in planning and building new societies can learn valuable lessons
through the emphasis on

the issue of the feasibility and relative significance of the political and administrative structures in the modernization

process of politics. A modern state can only be established if a unified and stable polity is created and the authoritative
governmental structures are made strong and stable. In our country, for instance, both the political and administrative sectors have
lost their capability to function properly. The Indian political system lacks the ability to deal with the rising demands, including that
of basic services, law and order as well as formulation and implementation of policies. The Indian administration, however,
continues to reflect the features

of the colonial bureaucratic system, with its impersonal nature, focus on formalism, fascination for security and paucity of
bureaucratic initiative. One main weakness of the Indian administrative system is its

casual and insensitive response

to the goals and demands of nation-building and modernization. A primary issue in India is, therefore, the training, socializing and
directing a force of sensitive administrators

possessing the ability to adapt to the demands of the society and react or take action when faced with societal issues. Another
problem being faced by the administrative system pertains to its need for modernization. This need is linked to the following: ?
Level of specificity of functions ? Norms of conduct and their extent ? Existing achievement standard Such an alteration in the
administrative system indicates the following: ? Minimum professional autonomy ? Minimum functional autonomy ? Isolation from
politics ?

Modern administrative practices ? Adoption of universal norms in administration (as in the field of political development) However,
these points do not indicate the replacement of traditional norms and institutions, but

the fact that these are utilized to attain new goals.
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of Development Administration Following the Second World War, the newly independent countries began a process of nation-
building and social reconstruction.

The challenges posed in the development of the governments of these countries were many, in the form of: ? Poverty ? Illiteracy ?
Disease ? Low agricultural productivity ? Low industrial productivity ‘Development
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The concept of development administration as a direct effort engineered

by the state as an intervention in the processes of socioeconomic change, thus originated in the aftermath of decolonization.
Western scholars, especially Americans, were the ones who elaborated on the concept of ‘development of administration’. In the
1950s, social scientists in America paid heed to development indeveloping countries. It was viewed as tactic against rebellion and
the growth of ‘communism’ in developing countries. Two interconnected points of view had sprung up regarding

the contribution of public administration in this situation. The Comparative Politics Group of the Social Science Research Council in
the

US, considered administration to be in possession of the ability to maintain the system and ensure its stability. They saw
bureaucratization as a functional prerequisite for the maintenance of the

stability and legitimacy of the political order. The Comparative Public Administration Group considered modern administration as a
device for attaining developmentalobjectives. Therefore, the bureaucracy was looked at as

an instrument for planning and an infrastructure aimed at conversion of inputs, such as goals, finances, and knowledge into
developmental outputs. The key elements of ‘development of administration’ are: (i) The developmental goal of nation-building (ii)
The developmental goal of socio-economic development Let us look at the two schools of thought that define and outline the
scope of ‘developmentof administration’: (i) The first school of thought believed that ‘development of administration’ simply
meansa programme-oriented model of administration, dealing with the mobilization of existing as well as new resources in order
to develop the skills required to attain the developmental objectives of administration. Montgomery and Fainsod belong to this very
school of thought, which gives a narrow definition of

the ‘development of administration’. Montgomery says that development of administration "..
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Development administration ordinarily involved the establishment of machinery for planning economic growth and mobilizing
and allocating resources to expand national income.’
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development of administration in a much broader manner, referring to it as the process of providing guidance to an organization
so that it progress towards the attainment of its objectives, be it political, economic or social. Therefore, as per this school,
development of administration would encompass nation-building, especially in the case of the developing countries. Therefore, it
is very significant in the study of public administration. Simply put, development administration is an administrational concept,
oriented towards action and not structure. Although
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it encompasses the study of a conventional and routine type of administrative system, it deals with the dynamics of an
administrative system with

the aim of judging its capacities as an instrument of programme planning and execution. Lucian Pye, Fred W. Riggs and Weidner
belonged to this school of thought. It is agreed popularly that development administration is merely public administration with a
difference. In terms of structure,
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authoritystructure and hierarchywithin organizations involved in development tasks need to be conceived in different ways. When
the countries emerged from a colonial administrative framework, there arose an immediate need for speedy socioeconomic
reconstruction. This demanded a transformation in the organization of the government, and the procedures it followed. A new
administrative model called development administration took birth. It was realized that the routine administration of law handed
down from the colonial times was not suited to the attainment of the task of nation building, nor was it facilitating the work of
fulfilling programmatic, such as, development of agriculture and industry and elimination of socioeconomic inequalities. The
colonial administration was mainly focused on: ? Collecting revenue ? Exporting raw material ? Providing basic public services ?
Ensuring law and order Development administration focused mainly on the management of development. It implies planning the
institutional capacity in such a way that specific objectives of development are achieved. This is facilitated by formulating the right
policies, launching the right programmes and projects and implementing them all successfully. The essence of development
administration is the participation, response and accountability of management. According to George Cant, the purposes, loyalties
and attitudes are the chief characteristics of development administration. The ‘purposes involve change, progress and innovation
contrary to the purpose of maintaining the status quo’. As far as loyalty is concerned, Development administration needs to be
goal-oriented, be revolving around the client, accountable to the wishes of the public and responsive to the demands instead of
individual's personal interests. As for ‘attitudes’, development administrators should possess flexibility, adaptability and orientation
towards results. Pai Panandikar and Kshirsagar studied administrative behaviour in development and proposed the following the
four behavioural prerequisites: ? Orientation to change ? Orientation to results
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citizen participation ? Commitment to work Development administration encompasses production of planned results in
association with

the target/clientele. It demands a restructuring of administration so that people are involved and participating in all phases of
development. Decentralization is an idea native to development of administration. Development administration has to be evaluated
based on the results actually attained. Merely seeking efficiency will not do. Effectiveness has to be ensured. Development is
differentiated from non-development administration in a formal manner rather than a real way. Normal/daily land revenue or law
and order administration generates development conditions. If the State is unable to bring about law and order, developmental
effort will not be successful. In the same way, if developmental efforts fail, public frustration may rise leading to uncontrollable
disturbances and total disruption of law and order. Another area that is interdependent is that of capital assets, such as roads,
buildings, dams and institutional places, which are part of the development process and need to properly maintained. Therefore,
development management is incomplete without management of routine maintenance work. Academic interest is closely
associated with development administration and

political processes. The managerial facet of development administration stresses that development administration is basically
change-oriented and goes against status quo.

Spreading the advantages of development to as manysocial groups as possible will lead to disagreements between the rich and the
poor sections of the society. Development also implies creating institutional opportunities to facilitate the distribution of power.
Formulating policies for development and implementing them is crucial for the political processes of a society. Therefore, it would
not be appropriate to isolate the examination or study of development administration from that of politics. In a developing country,
development of administration basically pertains to the following two facets of development: (i) Political (i) Economic A country’s
economic development is dependent on its political development. There are some features of political development that are of
relevance to administrative development. According to S. P. Huntington, there are frequently observed characteristics: (i)
Rationalization (ii) National integration (iii) Democratization (iv) Participation According to Friedrich, there are six features as follows:
(i) Ability to take efficient action to deal with technological requirements of survival (ii) Restrictions that can be enforced on the
government (iii) Participation in the rule-making process (iv) Presence of general rules to replace the shared values and beliefs of
the community
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of the terms of settlement by a judiciary Development administration encompasses both qualitative as well as quantitative changes
in bureaucratic politics, programmes procedures and techniques of work, structure of organization, patterns of staffing, number
development personnel,

quality of personnel and the patterns of relations with clients of administration. Public administration, in general, and development
of administration, in particular, have close connections with increasing the State’s capacity to produce goodsand services in
orderto fulfil changing and increasing demands. There are several factors that prove that development administration is not the
same as routine administration. For example, if the rigid and well-defined lines of authority operating in the case of the revenue and
police departments are applied to development of administration, the capacities of individuals would be killed, in terms of their
skills, know-how and creativity. It is important for a student ofdevelopmentadministration to first examine the differences in
people’s values and social attitudes in the developing societies, before making any recommendations, in terms of rules relating to
either the

merit system, span of control or any particular structure. In this respect, development administration calls for more insights, social,
economic and political. As there will be many commonalities between the issues confronting the developing societies than
between



Ouriginal

by Turnitin

those of the developed and underdeveloped countries, the character of development administration is bound to be proportional.
Donald C. Stone brings to our notice a notable fact of development of administration. He feels that compared to routine
administration, a lot more coordination and cooperation is required amongst various ministries and departments in development of
administration. He also gives two instances where absence of coordination among departments influenced specific geographical
areas, for instance,

major-highways vs feeder highways and the interrelationship of agricultural development and industrial development, when it
occurs in a specific geographic area. Development administration

can only succeed if the head of the department is aware of the benefits from the development plan, and offer their full support. In
addition, the regional and local governments should be factored in while formulating and implementing the plan. As is clear,
development administration points out that it is possible to bring about stability and systematic and structured change through

a management revolution under the guidance of the state bureaucracy. The priorities of development administration are as follows:
?

Continue to expand the role of administration in the area of development along with the continually growing functions of the state
? Ensure that the government takes on the role of chief planner, organizer, promoter and director of all development-related
schemes, projects and efforts in all developing countries ? Handle the complexities and technical advancements that will enter
administrative activities as the governmental functions begin to diversify ? Understand and stress on the need for planning,
coordinating and controlling all governmental activities pertaining to development
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and improvements in management ? Gear the human resources structure and training towards development-oriented work. This
will ensure that goal achievement is not compromised in trying to strictly adhere to rules and regulations and respecting the
hierarchical order. ? Bring about innovativeness and flexibility in the decision-making process and also ensure that status-
consciousness in bureaucracies is replaced by increasing service motivation ? Redesign public bodies so that it is possible to make
decisions in a collective manner and solve problems in a collaborative way ? Increase decentralization so that agencies of
development at the field level are able to follow autonomous operation ? Allow free flow of information and smooth
communication at all levels of the organizational hierarchy ? Promote appropriate and adequate working partnership between the
administrative wings, both political and executive ? Ensure that all those involved are committed and dedicated ? Invite people’s
active participation and cooperation so that developmental programmes are a success

The development administration theory of the 1950s and 1960s, says Rondineli, was reflected in two different, yet mutually
exclusive,

models. (i) The first group of development theorists were of the opinion that implementing policies in the developed countries
could be made better by transferring administration-related processes and techniques from the industrial nations. They suggested
following the Weberian model and tried to set up rational and politically neutral administrative practices in the developing nations,
in order to achieve their developmental goals by implementing national plans and policies. They believed in the decentralization of
the bureaucracy'’s role to ensure development. (ii) The second group opined that, political procedures and structures of
administration required to be changed completely and modernized approaches adopted before the developing could even think of
progressing economically and socially. They felt that it was not enough to merely transfer administration- related processes and
methods from the democracies of the West. Development was actually social engineering and the government as the main mover
of change. They looked at development administration as the device for modernizing traditional societies. Some scholars were able
to identify some basic discrepancies in the western formulation of development. For instance, they felt that this formulation was
ethnocentrically biased. It overlooked or distorted native culture and related

traditions. Once transformed into the administrative field, it strengthens the belief in a universally valid set of functional
administrative principles without establishing any noteworthy link withany socio-cultural and political

circumstance in particular. As the distance between the ‘developed’ centre and the ‘developing’ periphery widened through the
second decade of development, the institution of the development of administration model was shaken. It became clear that the
concept of an impersonal
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implementation of public policies being the main motivationalforce, neededtobe examined once again. If bureaucracy, which was
the supplier of power, is

institutionalized, it tries to chase its class interests in agreement with the ruling classes. It can

even attempt to challenge or question the implementation of development programmesthatappear to go against the interest of the
class. Several studies have gone on to prove that partnership of the ruling class and the bureaucracy is mainly to be blamed for the
land reform schemes in India failing to succeed. Michael Crozier's research on the subject questioned the rationally of bureaucracy.
According to him, the main features of bureaucracies were goal displacement and self-reinforcing vicious cycles. Bureaucracy
attempting to make their actions legitimate by imposing rules and regulations is an idea that does not favour development of
administration. The laws and rules established in the colonial era are not fair as they were aimed at only maintaining the system.
The state did not undergo fundamental changesin the post-colonial period because the state itself was caught in the upcoming
conservative middle class. Such laws and regulations cannot hope to bring about change as wished for

by the development theories. In fact, they provide an escape route

to bureaucracy as well as a structure to enable exploitation. Some scholars believe that

development has grown to be most effective tactic against rebellions and socialist modes of socio economic organization.
Development administration

is an integral



part of Western ideological and intellectual offensive to keep developing countries within the Western orbit.

Ol'lf;{rlgj who criticize development administration for various reasons. Let us look at some of them. It is assumed that

r is.not only the most efficient, but also the most rational form of human organization. It was felt that the experience of

the colonial era (in terms of management and organization) could be applied to fulfil the developmental needs of developing
countries. Development administration was considered a mutant of colonial administration with the developmental objectives and
structures being fitted into the old group or force of civil servants. It was thought that by transferring technology and assistance,
the desired results could be obtained in the developed countries. However, by the late 1960s, it was clear that modernization,
which was induced from outside could not provide a solution for the issue of underdevelopment. The gap between the haves and
the have nots widened as reforms did not succeed in removing
poverty, socio-economic class discrepancies and regional imbalances. The very model of social transformation through
administrative manipulation has been challenged. Attention has been
drawn to the fact that radical socio-economic transformation of developing countries is more a problem of a political nature than
administrative. The development administrative paradigm was criticized by the radicals as well as the conservatives. The latter
overlooked or ignored the public sector’s contribution in the development efforts saying that the State’s function comprised
creation of adequate conditions for the healthy evolution of a competitive private sector. Therefore, they looked at development
administration as a false alteration of objective market forces. On the other hand, the radicals, the dependency theorists in
particular, felt that underdevelopment was rooted in the developed first world, which had been the cause of underdevelopment in
the first place. Therefore, it was a matter of upholding vested
Self-Instructional 134 Material Development, Administration and Bureaucracy NOTES interests. According to them, the processes
of underdevelopment is dialectically interconnected. From the point of view of dependency, there is no need for modernization to
be viewed as a carrier of development. Instead, it should be seen
as a chief contributor to underdevelopment. In any case, simply economic growth may not contribute to
fair and unbiased
economic development of classes and regions, not to speak of political and social development.
The development of administration paradigm has also been criticized by the West where the concept became popular first. Crisis
after crisis emerged in the West during the latter half of the 1960s, such as the urban crises, social disturbances, protest and
challenging of institutions. The rationality of the bureaucracy was being questioned more and more and the argument was that the
bureaucracy was characterized by a natural and innate incapability of a far from simple, impersonal, hierarchical and specialized
organization to learn from experience. Bureaucracies were more about replacing goals than about rationality and goal-oriented
social action. 4.4.2 Contemporary Approaches In the 1970s and 1980s, the issue of development was re-examined in many ways.
Instead of viewing growth (statistically) as a tool of measurement of development, fulfilment of basic human needs, fair distribution
of socioeconomic benefits, and empowerment of people were being viewed as development goals. Development scholars
stopped treating developing countries as a unified set of countries. Instead, they recognized the significance of cultural, context-
based models of development. There is no single complete and all-inclusive theory of development. The modern theoretical
models of development are: ? Pluralistic and recognize several paths to development ? Unlike the West in their cultural
assumptions The key elements in the modern development models, as evident
in the thoughts of Rogers, Korten and Klaus, Bjur Bryant White, include
the following: ? Fairer distribution of benefits accruing from development ? Sharing of knowledge, popular participation, and
empowerment of individuals, groups and communities to aid them in their self-development efforts. ? Self-reliant and independent
development with emphasis on the potential of local resources ? Checking of population growth ? Integration of appropriate
technology with the latest technologies to bring about development 4.4.3 Contemporary Theorizing in Development
Administration There has been a shift in
the focus of development administration with time, keeping abreast with new development theories. Restricted to the arrangement
of foreign support, today administration concentrates on planned change
in order to fulfil a country’s broad political, economic, social and cultural goals. Religious, community and cultural organizations,
and those which are non-governmental, non-bureaucratic and voluntary are now more involved in development projects.
Encouragement is given to development that is local, participative and decentralized. One modern movement in development
administration theory is the change from a blueprint model to a learning process model.
Self-Instructional Material 135 Development, Administration and Bureaucracy NOTES The blueprint model encompasses the
designing of
a specific plan of action in advance for administrative development
programmes. Given its benefits, this model is characterized by inflexibility, and its inability to react the demands of a dynamic
environment. The learning process approach, on the other hand, is a tactic for planned social change. This model is a cybernetic
process using which development administration adapts to changing environments and incorporates alterations and rectifications
midway, on the basis of mid-course corrections, based on current local situations and conditions. The approach was all about
diagnosis of issues and implementation of solutions by people and administrators collaboratively through a mutual learning
process. The blueprint model focused on
advanced planning for the people. The learning process model focused on planning with the people, and that too, while the
development programme was being administered. Yet another drift in modern development administration theory is a movement
from a production-centred approach to a people-centred approach. The production-centred development model stressed on
production of goods and services
in order to get maximum returns on investment. This approach: ? Gave importance to industry over agriculture ? Prioritized urban
development over rural development ? Emphasized the utilizing capital resources more than human resources ? Exploited the
environment for short-term benefits rather than engaging in sustained harnessing of natural resources ? Established large-scale
industries rather than
small scale industries Therefore, such a development model ignored the basic needs of the poor in
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the rural areas of developing countries and advocates socioeconomic inequality. In the people-centred development model, the
needs of the people are prioritized over the needs of the production system. According to this model, an individual is not a subject,
but an actor who is engaged in defining objectives and

goals, controlling the resources, and directing the processes that impact his/her life. The objectives of people- centred
development

include: ? To empower people ? To develop an administrative procedure, which is responsive to the demands and needs of the
people ? To ensure growth and wellbeing of humans ? To ensure equality ? To propagate self-reliance ? To encourage participation
? To ensure sustainability Sustainability is an important element of

a development programme. A development programme can be sustained by: ?

Making the beneficiaries aware the effectiveness of the programme and creating in them a need for the same ? Setting up
institutions which keep encouraging and adopting such programmes ? Providing resources or self-generating them ? Building
support among political elites and community groups
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development administration comprise context-based theories that integrate the native social, cultural, political, and economic
realities of developing countries. 4.4.4 Weberian Model of Bureaucracy and Development Administration The present century

is witness to many changes in all aspects of human life, under the influence of science and technology. However, no significant
changes have happened in the style of operation of the bureaucracy in responding to these changes. The bureaucracy continues
to reflect a traditional image based on Max Weber's bureaucratic theory of organization. As an organizational model, the
bureaucracy has been extraordinarily resilient to change in accordance with the changes in the environment where it functions.
The issue has now become important in the context of the changes, in structure and attitude, needed in the bureaucracy in
keeping with the alterations happening in the environment —socio-political and economic—of societies in transition.

In such societies, the State has been responsible for the all-round development, while the bureaucracy takes on the responsibility
of the chief partner in the initiation and implementation programmes of nation building and socioeconomic progress. In Weber's
idyllic theory, when it comes to a bureaucratic organization, authority is inherent

in the office and does not occur naturally in the concerned individual who happens to be occupying that office at given point of
time.

The emphasis on depersonalization of office is evident in the impersonal attitude that the bureaucrat is taught or trained to exhibit,
as those holding positions are expected to keep personal relations to a minimum and remain detached. In such a model the
peculiar characteristics of the cases tend to get overlooked, which results in disagreements in the bureaucratic interactions with
the public or the clientele. Therefore, it does not fit in with

the newer concept of human relations-oriented administration and may go against the welfare of a developing county.
Impersonality may cause a

model to be too rigid and rule-oriented, which is the exact opposite of commitment, considered not crucial for development of
administration. In this model, the organization of official functions is

rule-bound. Rules make the organization stable. However, Merton rightly points out that when rules are strictly adhered to, then
they transform from being the means (as they were initially conceived to be) to the end in themselves. In other words, goals are
displaced and the instrumental value changes into a terminal value. In an attempt to attain or fulfil developmental tasks, it is often
required to frame new rules or alter the old ones according to the altered societal situations or conditions. Rules that are outdated
will eventually end up being stagnant or dysfunctional to development. If old rules are strictly applied, the bureaucracy will become
a conservative one. Therefore, in changing societies, rules should be applied rationally and dynamically. This can only happen if the
bureaucrats are specially trained. Weber felt that bureaucracy operates on the basis of rigid division of labour, according to the
specific skills, competencies or authority, as clearly distinguished in all organizations. If a specific branch'’s or department’s area of
competence is clearly outlined, unnecessary overlapping can be ruled out and confusion can be avoided. As far as development
administration is concerned, if this principle is strictly applied, things may get delayed. The administrative field faces several
challenges as a result of development
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administrator will function in the manner most suitable to a situation that develops in his field of authority. By strictly sticking to this
standard, the following repercussions will be seen: (i) Red-tapism (ii) Dodging of responsibility (iii) Delayed implementation of
programme At all levels, there should be a certain degree of flexibility in the division of work, considering the requirement of
meeting emergencies when they come up. As per Weber's approach, the various offices or positions in an organization fit into a
hierarchy. Each position below is controlled and supervised by an immediately

higher office. The principle of hierarchy is more suited to a centralized administrative system than to a system that follows
democratic decentralization. In developing countries, the government acts as a multipurpose agency, using several technocrats
and specialists in its different units, departments, bodies, branches and divisions. If all these agencies

are arranged in a hierarchical sequence, problems pertaining to generalist-specialist connections, resulting in discontentment to
both will be inevitable. In addition, strictly adhering to the principle of hierarchywill not help to bring about a feeling of mutual faith
in relations within the organization or within the administration. In a developing country, all those associated with government
agencies or occupying government positions, should actively participate or be partners in the process of development instead of
being part of a hierarchy, which they have to climb. Weber's ideal model promotes that the administrative staff be separated
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from the ownership of the means of production or administration. It
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ownership of the means of production or administration. It clearly distinguishes between the office and person holding the office.
They emphasize the fact that personal and public ends

have clearly different fields. This perspective was needed to control corruption and explain the major difference between private
and public administration. However, merely creating a code of conduct for bureaucrats

is not enough to control corruption. It is more important to study the reason behind the problem, which has grown alarmingly in
developing countries, and eliminate it altogether, from the roots. Weber's approach also suggests that the rules, actions and
decisions of the administration should be documented or put down in writing, so that the administration is accountable to the
public and administrative dealing are scientific and professional. Unfortunately, as far as developing countries are concerned, this
has led to more orientation towards rules and a formalization of the official work, greatly hampering organizational efficiency.
Excessive documentation causes delays in processes and also makes it extremelytough to distinguish one important issue from
another. The emphasis should be more the performance and not the processes, filing and

administration of development projects and programmes. Ghildyal commented on the special characteristics of a development
bureaucracy

saying: '

Bureaucracy for development tends to be characterized flexibility (even expediency) in place of excessive emphasis on rationality. It
reflects a sense of commitment in terms of convictions and enthusiasm instead of impersonality a chilling neutrality conveying lack
of interest. It represents: sense of social equality instead of ascribed respected positions in hierarchy and rank-consciousness which
generates sycophancy and flattery. It places premium on professionalism, and authority of competence in place at authority and
legitimacy of position-in the hierarchy. It acknowledges authority of the situation and it may even tend to develop a sense of ad-
hocism in place of predictability of patterns of behaviour. It fosters a sense of permissiveness and accessibility of the top brass of
Self-Instructional 138 Material Development, Administration and Bureaucracy NOTES

administration and tears, off the executive mask of aloofness of; those in the higher echelons of the pyramid. It also encourages
and fosters communicability and openness of communication and consultation in interpersonal relationships in place of secrecy
because developmental processes thrive on democratic traditions. Democracy distributes power by changing the loci of power
rather than by concentrating it at some focal points. Delegation, therefore, becomes the hallmark of developmental bureaucracy,
just as coordination and teamwork are its essence in implementation.” 4.4.5 Riggsian Model and Development Administration F. W.
Riggs’ interest has

mainly been in the conceptualization of the dealings between administrative systems and their environment. As has been stated
previously, for Riggs,
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an administrative system functions in the context of its sociocultural, political and economic environment. Moreover, the
environment and the administrative system
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an administrative system functions in the context of its sociocultural, political and economic environment.

keep interacting continuously, and in the process of doing so, they influence each other as well. This ecological approach is the
heart of Riggs’ analysis. It is considered as one of the most creative approaches for analysis of
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the administration of developing countries. He presents his concepts with the aid of structural functional systems, and ecological
models. The structural functional model considers structures

to be behavioural patterns, which have ended up as regular characteristics of a social system. Functions are representative of
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the interrelationships among various structures or the results of one structure over others. In Riggs’ words, the lesser the number
of functions performed by a structure, the more diffracted it will be, and conversely, the more functions a structure performs, the
more fused it is.

Combining both leads to the formation of prismatic structures. A social system comprises a wide net of interconnected
components. Each of these components needs to be understood in relation to other components as well as to the system as a
whole. As suggested by Riggs, the administrative system and behaviour are an essential part of the society, and they interact too.
This can
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be understood properly only in the context of the social system wherein it is implanted. The impact of the environment on the
system is in the form of inputs changed into outputs by the system. Through a feedback process, outputs
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the environment on the system is in the form of inputs changed into outputs by the system.

lead to the emergence of new inputs. When a system interacts with its environment, it is termed as ecological interaction. Making
use of the ecological model, Riggs views public bureaucracies as merely one of many basic institutions of a society cooperation
with other subsystems of the society, such as: ? Political ? Economic ? Social ? Cultural Riggs analysed the discrepancies that
existed in social, cultural, historical or political environments and how they impacted administration. He also examined the manner
in which the administrative system influences the societyto which it belongs. This interaction between the environment and the
administration is called the ecology of administration. Riggs was of the opinion that development
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is a process of making social systems increasingly autonomous, by increasing levels of diffraction. A society’s level of
development is evident in its capability to make decisions

so as to exercise control over
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is determined by the degree of diffraction in a society. High level of differentiation combined with high integration creates a
diffracted society. On the other hand, a fused system is created by
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a low level of differentiation combined with a corresponding level of integration. Aprismatic society is created by a high level of
differentiation combined with a low level of
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a low level of differentiation combined with a corresponding level of integration. Aprismatic society is created by a high level of
differentiation combined with a low level of

integration. Riggs perceives development administration as an administration that is goal- oriented, and involved in attaining
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progressive goals-political, economic and social. In this context Riggs presented the concept of administrative development,

wherein the abilities of the administrative system are increased to attain
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the prescribed goals. Riggs has been mainly interested in social change and in
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trying to comprehend procedure of transition of developing societies.

Let us now look at the two typologies that Riggs referred to: (i) Agrarian-industrial typology: Here, Riggs distinguished between two
types of societies: Those dominated by agricultural institutions and those dominated by industrial institutions. (ii) Fused prismatic
diffracted typology: This model constructs two ideal polar types: (a) A refracted society wherein for each function there is a
corresponding structure, which specializes in its performance, just like in developed societies, where certain social functions are
performed by the family, some economic functions are performed by the market and certain political functions are performed by
the political parties and legislature. (b) A fused society wherein all functions are performed by one structure, for instance, a
traditional society where the family or one leader performs many functions, such as making rules, passing judgements, taking care
of the finances and evening healthcare. With the growth in society, there are increasing numbers of specialized structures, with
each one of them engaged in particular functions. Differentiation structures are often said to be the essence of development. The
structural features of agrarian societies as recognized by Riggs are: ? Domination of specific and diffuse patterns ? Stability of
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local groups and limited spatial mobility ? Simple and stable occupational differences ? Differential stratification system of diffuse
impact The main characteristics of an industrial society are as follows: ? Dominance of universal, specific and achievement norms
? Higher degree of social mobility ? Well developed occupational system separated from other social structures ? Egalitarian class
system founded on generalized patterns of occupational achievement ? Functionally specific and non-descriptive associations ?
Transitional society representing a stage between the agrarian and the industrial

Riggs considered

(3574 MATCHING BLOCK 344/789 w

the prismatic society as a midpoint between the two ideal types, blending the characteristics of both fused and refracted. These
are

heterogeneous
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simultaneously present); they follow formalism (level of
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discrepancy between formal structures and actual modalities, the prescriptive and the descriptive, and impressions and real
practices);

they overlap (
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the level to which administrative behaviour is determined by non-administrative criteria).

83% MATCHING BLOCK 347/789 w

the level to which administrative behaviour is determined by non-administrative criteria).
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administrative behaviour is determined by non-administrative criteria). In a prismatic society, pressure for change

comes from the outside and the inside. External pressure is called exogenous and internal pressures called endogenous. Riggs
believes that the extent to which formalism, heterogeneity and overlapping exist in a society will be more in an exo-prismatic
society as compared to an endo-prismatic one. Such issues confront prismatic or transitional societies trying to incorporate social
change in a short period of time. Riggs’ model attempts to come up with
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an integrated view on public administration maintaining that an administrative system functions in the context of its socio-
cultural, political and economic environment.
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that an adMiAistrative system functions in the context of its socio-cultural, political and economic environment. He believed that
there was continuous interaction between the environment and the administrative system.

They not only interact, but also affect each other. He clarifies that, administration differs in its social settings. His focus is
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on the nexus between the administrative system and the society within which it is implanted. Riggs then changed his

initial view of the prismatic society. Later, he published Prismatic Society Revisited (1975), where he mentions that what he had
conceived earlier was an incorrect and single-dimensional approach. He redefined prismatic society on the basis of a two-
dimensional model. Originally, the classification was based on the degree of differentiation, resulting the fused, prismatic and
diffracted types. The new dimension that emerged was based on the degree of integration among structures in differentiated
society. Along with the process of differentiation arises the possibility of mal-integration, that is, the paucity of coordination among
social structures. Riggs felt that it is possible to rank differentiated social systems on a mal-integrated scale. The two fundamental
societal approaches, that is diffracted and prismatic, can be divided yet again into subtypes based on the level of integration.
Diffracted societies are subdivided into as the following: ? Eco-diffracted ? Ortho-diffracted ? Neodiffracted In the same way,
prismatic societies are subdivided as follows: ?
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Eco-prismatic ? Ortho-prismatic ? Neo-prismatic Therefore, the prismatic model would cover any differentiated society but one
which is mal-integrated. Also, a diffracted approach refers to any differentiated society, which is also integrated. '‘Eco’, ‘'ortho’

and 'neo’ are attached to the prismatic as well as diffracted types, suggesting phases in the level or degree of differentiation. The
merit of the two-dimensional approach, according to Riggs is that prismatic conditions do not have to be necessarily restricted to
the less developed countries alone. They may be found in societies at any level of differentiation, even in the developed countries.
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are unique. ? Fused model: In this model, traditional bureaucracies are functionally diffused. Each individual official performs a vast
range of functions, which have an impact on the administrative functions, both political and economic. ? Differentiated societies:
These societies, especially the ones which are well- integrated and reconceptualized as neo-diffracted, possess functionally-
specific bureaucracies, that may be the main but not necessarily the only agents responsible for performing administrative work. ?
Transitional prismatic societies: In this ortho-prismatic model, the bureaucracies are not narrowly specific. They are not diffused
either. They are intermediate as far as the level of functional specialization is concerned. They fail to mix well with the other
institutions which exist in the political system, and therefore, are likely to activate mal- integration. Therefore, prismatic societies
need to achieve a balance between the political rate of growth and the bureaucratic rate of growth. As a result of bureaucratic
supremacy or domination, the bureaucrats often intrude upon the authority of the politicians and attempt to influence the political
process on purpose. Although Riggs’ concepts were pioneering in the field, the prismatic-sala approach failed in terms of
specificity. Later, Riggs admitted that the model could not be exclusively applied only to developing countries. It was an over-
generalized model because the developing countries are not really a homogeneous class. To add meaning to the
conceptualization, the delicate oddities of the new countries had to be factored in, including

their culture, history, administrative tradition, economy and geography. 4.5 RIGHTS-
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BASED APPROACH TO DEVELOPMENT A rights-based model of development is based on international human rights standards
and aimed at advocating and safeguarding human rights.

A rights-based model integrates the standards,

rules and principles of the international human rights system into all development-related

plans, policies and processes. The standards, rules and principles are contained in international treaties and declarations. The
principles cover equality, equity, accountability, empowerment and participation.

Some of the characteristics of a rights-based model of development are: ? It establishes express links with rights ? It ensures
accountability ? It encompasses the issue of empowerment ? It ensures participation ? It does not discriminate and pays
attention to weaker groups 4.5.1 Express Linkage to Rights The definition of the goals of development in terms of particular rights
are legally enforceable entitlements connected to international, regional and national human rights instruments,

for example,

the Convention of All Forms of Discrimination Against Women (CEDAW). Rights-based approaches

take intoconsideration all rightswhether indivisible, Check Your Progress 5. Is financial administration important to development of
administration? (a) Not at all (b) Partially (c) Yes 6. Is development

of

administration a universal concept? (a) Yes (b) No (c) It is Regional 7. Is development

of
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administration grounded in normative concepts? (a) No (b) Yes (c) Societal product 8.

Who were the critics of the development administration model? 9. What are the characteristics of development administration
today? 10. How does Riggs define development?
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economic, political and social rights. This demands a development framework comprising sectors reflecting internationally
guaranteed rights, such as,

health, education, housing, justice administration, personal securityand political participation. 4.5.2 Accountability Rights-based
models concentrate on increasing of the degree

of accountability in the development process by identifying claim-holders (and their entitlements) and corresponding duty-holders
(and their obligations). They take into accountboth the positive

and negative obligations of duty-holders. The positive obligations include protection, promotion and provision, while the negative
obligations include abstinence from violations. They consider the duties of all the relevant actors, such as the following: ?
Individuals ? States ? Local organizations and authorities ? Private companies ? Aid donors ? International institutions They provide
relevant rules, regulations, legislations, policies, institutions, administrative processes and practices, and mechanisms of redress and
accountability capable of delivering

entitlements, responding to violations, and ensuring accountability. They demand the translation of universal standards into locally
determined benchmarks

that measure

progress and enhancing accountability. For all human rights, States should possess the political will as well as the means to

see to it that they are realized. They must establish the required laws, administrative policies, and institutional mechanisms that will
help attain that aim. 4.5.3 Empowerment Rights-based models prioritize tactics aimed at empowering over charitable responses.
They prefer to concentrate on beneficiaries, considering them the rightful

owners of rights and the directors of development, and stress on the individual or human being as the heart of thedevelopment
process. The objective is to hand people the power, capability and access required to transform their own lives,

bring improvements to

their own communities and shape their own future. 4.5.4 Participation Rights-based models need a high level of participation,

on the part of the communities, civil society, minorities, indigenous people, women, and so on. Such free, active and meaningful
participation should go beyond mere formal interactions with beneficiaries. These approaches/models pay attention to issues
related to accessibility (to the development processes, institutions, information and redress or complaints systems). These models
also use process-based development techniques instead of externally conceiving rapid actions/solutions and imported technical
models.
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Non-discrimination and Attention to Vulnerable Groups Particular attention is given to discrimination, equality, equity and
vulnerable/weak groups, including women, minorities, indigenous

people and prisoners. However, no checklist is available that can help determine who is most vulnerable in a given context. It is to
be determined locally, at that time and place. To the maximum extent possible, disaggregation of development data

by race, religion, ethnicity, language, sex and other categories of human rights,

is required. Express protection must

be integrated in development instruments to safeguard against threats to the well-being of prisoners, minorities, migrants and
other frequently domestically marginalized groups. All development-

related decisions, policies and initiatives, not only attempt to empower local participants, but also simultaneously to protect against
merely reinforcing existing power imbalances between, say, men and

women, landowners and peasants and workers and employers. A human rights-based approach (HRBA) to development is a model
that recognizes and uses the international standards and principles for human rights as a normative floor for development.

The key elements of an HRBA to development are the specific principles

derived from, international human rights law, covering non- discrimination, participation, transparency, accountability and rule of
law. A human rights- based approach to development views the individual as a central actor, who does not merely receive support
but possesses the right to get involved in relevant processes for his/her development. Therefore, HRBA focuses not only on the
result sought but also on the path that will take it to the result. Here, the individual is considered the bearer of rights with justified
claims against the State. The State bears the duty and shoulders the responsibility

of respecting, safeguarding and fulfilling all its human rights obligations, without discriminating. In

a lecture on ‘A Human Rights Based-Approach to Development’,

Urban Jonsson, Director of the OWLS and the former Regional Director of UNICEF east and South Africa,

pointed out that, the right to development cannot be interpreted as a right to the result of development but a right to

be a part of the developmental process. Therefore,

the discussion on the right to development should not concentrate exclusively on ultimate result but also on the process.

In addition, successful development is possible only if the individual is viewed

as an active participant and not just as a passive receiver of support or aid. Johnson also believed that human development and
human rights are interconnected. They reinforce each other. Human rights

inseparable from

the development agenda, and development also is an integral part of human rights. The

conventional human rights dialogue has mainly



been concerned with the process and not the result whereas the development discourse has focussed on the result and not much

O L A human rights-based approach to development
n sarocess as well as the outcome, bringing together the traditional perspective of human rights and the modern

human development perspective. As per the HRBA, the outcome shall be linked to human rights norms and standards and the
process shall strictly comply with human rights principles. Simply put, a human rights approach to development advocates human-
centred development, as it focuses on people. It recognizes each individual's innate dignity and
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and equal opportunities and choices. Each individual is given

the chance to develop his or her own unique potential. Then, they are

capable of contributing to the economic and social

progress of a society. The content of rights, and thus, the tactics for realization can be observed from the international, regional
and national levels. In 1981, Africa recognized the right to development as a basic human right in the African Charter on Human
and Peoples’ Rights. These regional efforts

gave rise to

the 1986 international United Nations declaration on the Right to Development. These initiatives

gave a boost to current thinking about a rights-based approach to development capable of contributing

to the satiation of universal human rights and dignity. At the international level, the United Nations declaration on the Right to
Development defines the right to development as ‘the right by which everyone is entitled to participate in, contribute to, and enjoy
economic, social, cultural and political development.” This right includes: ? Permanent sovereignty over natural resources ? Self-
determination ? Popular participation ? Equality of opportunity ? The advancement of adequate conditions for the enjoyment of
other civil, political, economic, cultural and social rights The 1993 World Conference on Human Rights confirmed

that the human rights were indivisible and interdependent. Individuals as well as people, collectively possessed the right to
development. The international community as well as individual states are obligated to promote fair development policies. A rights-
based model of

development is a framework based on the standards contained in a number of international treaties and declarations. The gain
from a human rights-based approach is that it is

has as its basis, moral consensus along with

legal obligation. The duty holders and beneficiaries are identified and policy makers are enabled to assess an initiative’s effect in
terms of

the enhanced dignity of the people. Being a domestic and people-centred type of development, there is no way to reverse it by
withdrawing external charity. The challenges to the human rights-based approach are: (i) It is process-oriented. (i) It focuses more
on the result /outcome. 4.6 CONCEPT OF NEW PUBLIC MANAGEMENT The arena of public administration has been actively
debating new public management, which resembled a reform agenda welcomed across the globe in past twenty years, and has
resulted from the many changes implanted in the social and political context in Western democracies. While those who champion
the movement interpret new public management as a new model that breaks away from traditional thoughts and practices, the
sceptics feel that it has incrementally grown from the tradition administrative practices of the past. It is possible to trace back the
existing reform agenda in public administration to various worldwide trends. The most important one was the social, political and
economic discourse in industrialized countries, which moved rightward in the late 1970s and early
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theunsustainability

of complete, centralized systems of public service delivery. European, Asian and North American leaders began examining more
cost-effective ways of providing public services including public welfare, transportation

and health care. The fiscal problems that sprang up as a result of

the changing nature of the global economy led scholars to look for new ways of thinking about public administration. The
overburdened welfare state and the costs that arose as a result forced the taxpayers to challenge rationale of the public sector. The
discontentment that ensued gave rise to the new right economics, which was the ideological foundation for change. Thus, by the
early 1990s, several public managers across the

globe, raised slogans, such as ‘reinvention’ and ‘new public management’ and began a mission of restructuring

bureaucratic agencies, streamlining agency processes and decentralizing policy decision- making. The pro-market ideology,
which ruled supreme in the 1980s, presented the argument that the government is not as efficient as the markets when it came to
provision of

services to people. The new political economy (NPE) of development is based on the market emphasis on the following: ?
Downsizing of the state ? Deregulation and withdrawal ? Privatization of commercial entities as well as institutions providing public
goods and merit goods ? Progressive taxation ? Involvement of other non-profit organization

in social welfare The first generation reforms aimed to introduce management in the public sector. Those who advocated new
public management argued that, it not only

brought benefits of cost efficiency and service effectiveness to public and non-profit management, but also helped to address

the basic

weakness in the management and in the system of accountability and control in public services.

Both management and public administration are applied sciences. It is a known fact that most principles, guidelines and mottos of
efficiency, economy and efficacy have

been born out of the studies and findings

of the management thinkers. These are then adopted and adapted bythe scholars of public administration. Presently, there appears
to be just a single model in the discipline of public administration, which is new public management.

David Osborne and Ted Gaebler werethe scholars who conceptualized the idea of new public management. Both of them were
not essentially prescriptive, but mainly descriptive while emphasizing the existence of entrepreneurial governments
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in their wdrkReinventing Government: How the Entrepreneurial Spirit is Transforming the Public Sector (1992). Truly, the task of
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work Reinventing Government: How the Entrepreneurial Spirit is Transforming the Public Sector (1992).

bringing management to

the government had begun even before this seminal work was published. Writings of these and other scholars

emphasized the need to adopt appropriate and stable management practices in government mechanisms, in an effective way.
Bureaucracies across the globe have hardly ever responded on their own to environmental challenges. They have usually been
observed as lagging

behind the times. In 1968 itself, when Dwight Waldo was organizing the first Minnowbrook Conference, Peter Drucker had come
out with The Age of Discontinuity which

analysed the

Self-Instructional 146 Material Development, Administration and Bureaucracy NOTES incompetence of bureaucratic government.
Similar thoughts are reflected

in the works of Harold Laski, Warren Bennis, Robert Reich, Tom Peters and Alvin Toffler.

Solutions to bureaucracy-related problems have usually come from scholars of Management and notby the wise menassociated
with public administration. Scholars of publicadministration are competent enough

to absorb and integrate the relevant and the valuable from other disciplines and shape it in a way that suits their field. New public
management is just a manifestation of this resilience of publicadministration. The OECD (Organization for Economic Cooperation
and Development)

is of the opinion that newpublic management is rendering the public sector more managerial; that most nations are opting for two
broad avenues for improving production and delivery of goods and services in public organizations. These two avenues are
discussed as follows: 1. Raising the production performance of public organization with an aim to make human resource
management better. This includes development of staff, recruitment of qualified people, and pay-for-performance, involvement of
staff in decision-making and management; relaxation of administrative controls, but at the same time, imposing strict performance
targets; adoption of information technology; improvement of

feedback from clients and stress on service quality; bring together supply and demand

decisions 2.

Making better and greater use of the private sector for the promotion of a reliable, dependable, efficient, competitive and open
system of public procurement To summarize,

the OECD take on new public management involves the following aspects of administrative management: ?

Improvement of human resource (including performance pay) ? Participation of

staff in the many phases of decision-making, relaxation of control and regulations, while simultaneously prescribing and ensuring
the achievement of performance targets ? Use of information technology to ensure effective MIS and enriched policy and
decisional systems ?

Provision of

efficient services to clients and their treatment as customers and as members of the organization ? User charges for services to
make the customers a more vital part of the public sector management ? Contracting out

of services as a part of the privatization plan ? Deregulation of monopolies

and de-concentration of economic power among various organizations Briefly, the most common attributes of new public
management include: ? Focus on results

instead of procedures ? Strengthening of

professional management ? High standards and measures of performance ? Greater stress on output controls ?

Increase in decentralization

of business decisional power ? Adoption of private sector style of management practices and discipline
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accountability, progressive leadership and greater understanding between political leadership and the public ? Added responsibility
of managers for results ? Gradual decrease in the government size With time, there has been

a significant

shift in the thinking of new public management. In the initial stage of entrepreneurial government,

the emphasis was on de-govermentalization and privatization which was often referred to downsizing or right sizing. It has been
recognized that the government’s crucial role in national life cannot be undermined. In developing countries, in particular, the role
of the

government in engineering socio-economic change and bringing about goal-directed progressive multidimensional development
is

most significant. Therefore, in simple words, the focus

is not on less government, but on better government. This is how sound managerial practices have entered the sphere of public
administration.

Scholar of public administration realize that no matter how novel new public management may seem to be, it still has strong links
with old public administration. However,
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new public management is not as much concerned with the goals of public administration, as with the tactics of attaining them.
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While the chief concerns of new public administration have been goals, values and the spirit of public administration, new public
management, on the

other hand, is mainly concerned with the structure and style of public administration. There are certain elements of new public
management that are perceivable in new public administration and vice-versa. Essentially, both are complementary to each other.
ACTIVITY Prepare a report on the efficacy of the concept of new public administration in Indian public sector organizations. D ID Y
OU K NOW In public services in India, the model of land revenue collection designed by Sher Shah Suri in the 1540s is
acknowledged as a major milestone in systematic governance. The Sher Shah model was then adopted by the Mughals and later by
their successors, the East India Company. 4.7 SUMMARY In this unit, you have learnt that: ? Development administration is a
concept that originated fairly recently, following the efforts of American scholars of comparative administration. ? Most
developmental plans in a society need to be oriented towards citizens, because finally, they are the ones who will enjoy the
advantages of development. ? Development administration demands changes in the bureaucratic policies, in terms of quality and
quantity. It seeks changes in the procedures and techniques of Check Your Progress 11. What is the focus of right-based
approaches to development? 12. What is the new political economy of developed based on?
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structure of the organization, number of workers, quality of manpower and different types relationships with clients of
administration. ? Development ideology refers to the use of modern ways, methods or techniques, both technical and social to
pursue the objectives of the society. ? India’s development philosophy, which grew under the impact of the freedom movement,
laid great emphasis on the approach of participation. This approach was followed by almost all the notable leaders of the freedom
movement, for its inherent worth and for its influential role. ?
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In 1959, the Government of India launched the Urban Community Development Programme which was designed to transform

the socio-economy. ? The Community Development programmes were described as all round rural development programmes. ?
Rajasthan was the first State in India to introduce the Panchayati Raj system. It was followed by a number of other States, including
Andhra Pradesh, Uttar Pradesh, Maharashtra, Gujarat and Madhya Pradesh. ? The goal of realizing a modern State and a modern
society is greatly dependent upon the establishment of both a stable and cohesive polity and the strengthening of the authoritative
structures of government. ?

The

failure of developmental effort may lead to rising public frustration and unrest that might become a serious law and order problem.
?

The focus of development administration has changed over the years, keeping pace with new development theorizing; confined to
the deployment of foreign aid

earlier, development administration

today focuses
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on planned change to meet a nation'’s broad political, economic, social

and cultural objectives. ? The bureaucracy as an organizational model has shown remarkable resilience to change in keeping with
the changes in the environment in which it functions. ?
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Development, according to Riggs, is a process of increasing autonomy (discretion) of social systems, made possible by rising
levels of diffraction. The development level of a society is reflected in its ability to make decisions in order to control its
environment. This decision-making capability is based on the level of diffraction in a society. ?
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Development, according to Riggs, is a process of increasing autonomy (discretion) of social systems, made possible by rising
levels of
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is a process of increasing autonomy (discretion) of social systems, made possible

The rights-based approaches to development give preference to strategies for empowerment over charitable responses. ?

The field of public administration has been rife with debate about the new public management. This has been like a reform agenda
that ushered in globally during the last two decades, and is the outcome of several changes embedded in the social as well as
political context in the Western democracies. 4.8

KEY TERMS ? Participatory development: It is the

approach driven by a belief in the importance of entrusting citizens with the responsibility to shape their own future. ? Sustainable
development: It is concerned with enhancing human well-being through time; the relative importance accorded to different
aspects of well-being varies with individuals, societies and generations

Self-Instructional Material 149 Development, Administration and Bureaucracy NOTES ? Rights-based approach: It

MATCHING BLOCK 363/789 SA Digvijay Kumar_revised_copyedited (1) (3).doc (D57436502)

is a conceptual framework that is based on international human rights standards and directed to promoting and protecting
human rights. ?

New public management: A management philosophy used by governments since the 1980s to modernize the public sector; a
broad and very complex term used to describe the wave of public sector reforms throughout the world since the 1980s. 4.9
ANSWERS TO '‘CHECK YOUR PROGRESS' 1. Edward Weidner, who used the terms ‘action- oriented’ and'goal-oriented’ system to
define development administration. 2. Development ideology refers to the use of modern ways, methods or techniques, both
technical and social to pursue the objectives of the society. 3. (b) 4. (c) 5. (c) 6. (a) 7. (b) 8.

The development administrative model had both radical and conservative critics. 9.

Today, development administration is characterized by context-based theories which incorporate the indigenous social, cultural,
political, and economic realities of

developing countries. 10.
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Development, according to Riggs, is a process of increasing autonomy (discretion) of social systems, made possible by rising
levels of diffraction. 11.
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Development, according to Riggs, is a process of increasing autonomy (discretion) of social systems, made possible by rising
levels of
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is a process of increasing autonomy (discretion) of social systems, made possible

Rights-based approaches to development

focus on raising levels of accountability in the development process by identifying claim-holders (and their entitlements) and
corresponding duty-holders (and their obligations). 12.

The new political economy (NPE) of development is based on the market emphasis on the following: ? Downsizing of the State ?
Deregulation and withdrawal ? Privatization of commercial entities as well as institutions providing public goods and merit goods ?
Progressive taxation ? Involvement of other non-profit organization

in social welfare 4.10 QUESTIONS AND EXERCISES Short-Answer Questions 1.

Signify the importance of development administration as an approach. 2. Discuss the importance of community development
programmes.
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Institutions. 4. Write a short note on some contemporary approaches to development administration. 5. Discuss

the importance of the 73rd Constitutional Amendment Act, 1993. Long-Answer Questions 1. Critically examine the various rural
development programmes

that have been initiated by the Indian government. 2.

How is sustainable development indispensable to development? 3. Critically examine the role and importance of development of
administration. 4. The rights-based approach to development occupies a place of significance today.
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Discuss. 5.

What is meant by new public management? Discuss its salient features. 4.11

FURTHER READING Anderson, James. (1984). Public Policy Making. NewYork: Hold Rinehart. Appleby Henson Paul. (1957). Public
Administration in India: Report of a Survey. Government ofIndia,Cabinet Secretariat,Organization&MethodsDivision.
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AssociatedPublishingHouse. Avasthi, A. and S. R. Maheshwari. (1996). Public Administration. Agra: Lakshmi NarainAggarwal. Basu
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Structure 5.0 Introduction 5.1 Unit Objectives 5.2

Policy Formulation and Decision Making 5.2.1 Freedom in Policy Making 5.2.2 Criteria for Public Policy 5.2.3 Policy Agenda 5.2.4
Role of Political Parties 5.2.5 Decision-Making 5.2.6 Types of Decisions and Factors Determining Decision-Making 5.2.7 Decision-
Making Process and Effective Decision-Making 5.3 Meaning, Nature and Scope of Public Policy 5.3.1 Reasons for the Study of
Public Policy 5.4 Basics of Public Policy Formulation 5.5 Approaches to Public Policy 5.6 Policy and Administration: Implementation
and Evaluation 5.7 Policy Sciences 5.8

Summary 5.9 Key Terms 5.10 Answers to ‘Check Your Progress’ 5.11 Questions and Exercises 5.12 Further Reading 5.0
INTRODUCTION

In the previous unit, you learnt about development administration and bureaucracy. In this unit, you will learn about the concept of
public policy. The science of public policy is the management of policy planning, formation and its implementation by the
government in the common interest of the people. It is a branch of the wider field of public administration that deals with the
machinery and procedure of policy formation in the public domain. Public policy formation

is a determined action taken in pursuit of a conscious purpose

that facilitates systematic management of available resources to achieve a desired goal. Operating within a specific political setup,
public policy envisages policy decisions of the political decision-makers. The use of the word ‘public’ in public policy restricts the
area of its scope, which refers to the study of policy formulation of the government (legislature, executive and judiciary). Thus,
public policy is the study of the government’s quest to formulate and implement various policies with special focus on welfare of
the people. The unit will introduce you to the process of policy making and decision-making. It will elucidate the public policy as
an academic discipline and will introduce you to the complexity of the public policy. The unit will discuss the approaches to public
administration, policy and administration and finally conclude with a discussion on policy sciences.
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OBJECTIVES After going through this unit, you will be able to: ?

100% MATCHING BLOCK 379/789 SA PSC_1046.pdf (D164969508)
OBJECTIVES After going through this unit, you will be able to: ?

Explain policy formulation and decision-making ? Evaluate the basic elements of public policy ? Discuss the meaning, nature and
scope of public policy ? Describe the relationship between policy and administration ? Discuss the basic features of policy sciences
5.2 POLICY FORMULATION AND DECISION MAKING The term "policy’ is a comprehensive concept that signifies the way of doing
things. Thus, public policy may refer to substantive programmes and policies of the government. The study of public policy is not
only meant to examine the policy and programmes of the government, but also to examine how the content of the programmes
or the policy is implemented. Though the field of public policy is a recent phenomenon, its emergence can be traced to the early
1950s. William Dunn defines public policy as, ‘a long series of more or less related choices including decisions not to act, made by
the governmental bodies and officials.” Peter Self defines public policy
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as, ‘changing directives as to how tasks should be interpreted and performed.’

Nicholas Henry says, ‘public policy is what public administrators execute.” Therefore, the term public policy is comprehensive and it
tries to understand the need of the people and takes steps towards fulfilling those needs. Public policy in general is concerned with
the development and welfare of the people. In a welfare state like India, public policy remains with the administrators, taking into
account the needs and requirements of the people. Public policy is studied not only to understand what our government is doing,
but how it is doing along with how the substance of the policy is administered. Public policy is an unstructured but a developing
area. Policy making consists of a large number of persons and institutions, such as politicians, administrators, lawmakers, political
parties, pressure and interest groups, professionals and experts. Policy makers draft the framework of the policy within the
boundaries of the constitutional framework keeping in mind the public opinion, needs and aspiration of the people and ongoing
political and economic situation within the country. In policy making, power is exercised by different individuals and groups, such
as members of the council of ministers, members of the parliament, bureaucrats, leaders of organized interest and individual
citizens. Each set of forces exercises certain
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influences which, taken together, makes up the policy making process. This is to say that there is a process through which public
policy is made. The process

consists of the complex interrelationships of the decision made under the influence of powerful individuals and groups. The
sources of power that effect change in other people’s behaviour are many. It is easier to identify the source of an individual's power
than to determine which individuals have power in the sense of bringing about a crucial change at a significant moment. The
problem becomes complicated by the fact that in politics, groups rather than individuals affect the way a policy is made. Thus,
policy making is a very complicated political and analytical process.
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Self-Instructional Material 155 Nature and Scope of Public Policy NOTES There are activities as well in which non-official groups
seek to influence the decisions taken by occupants of formal offices. This dimension examines the influence of those who are away
from the centres of policy-making but who, in a particular situation, may perform one or more specialized roles which according
to Charles Edward Lindblom, constitute influential behaviour initiating vetoing, planning, adjudicating, controlling, moralizing,
theorizing, cooperating and agitating. Thus, public policy is the manifestation of the conduct of a government towards the citizens
and also reflects the nature of the state. In India, where there is a parliamentary form of democracy, the Government always tries to
follow the welfare approach aiming at the betterment of the country in general and its citizen in particular. Government always tries
to fulfil the needs, aspirations and requirements of the people within the limits of national resources. Political parties, being popular
entities, promise to provide a better and wide range of development programmes to the people, but administrators and civil
servants always try to maintain a balance between financial and budgetary constraints and implementation of policies. Sometimes
the government fails to fulfil its promises and the public opinion changes the government using their right to vote. Policy-making
depends on two major factors, called the wish list and the budgeting list. They are elaborated upon as follows: (i) Wish list:
Politicians through their manifesto try to please people to get their votes, so that they can work for the country and lead the nation.
They always promise to work and fulfil the wish of the people, ignoring facts and reality. This is called a wish list that may or may
not be fulfilled. (i) Budgeting list: Budgeting list is the actual status of the policy implementation. It lies in the hands of civil servants.
Administrators follow the financial status of the system while implementing the policies, which sometimes go opposite to the wish
list. 5.2.1 Freedom in Policy Making People assume that policy makers have their own choice in making public policies. They are
free to frame or draft any kind of policies. This is not true. Policy makers are under pressure from different groups and such groups
always try to control the policy makers in making public policies. In a developing country like India, political parties promise to do
better things, but many a times they are unable to fulfil what they promise to the local people. Colonial countries like India,
Bangladesh, Pakistan and other African countries are poor, agriculture based and are not free to draft their own choices for the
betterment of the country and the people. Developing countries have gained political independence, but they have failed to gain
economic independence. They are dominated by the super powers or the developed countries and the donor groups. Donor
groups are the groups which provide financial assistance, aid or credit to developing countries, by imposing their wishes and this
can be seen in the public policies. The elite class or civil society of developing countries always engage in a plantation type
economy and in manipulating the domestic polices for their own interest. Thus, the policy makers are in the hand of their own elite
group, those who are actually dominating the policy makers. Other constraints are encountered by national policy makers. One
such is the factor of sunk cost. The assurance effectively restricts policy substitutes and thus, options. Governmental fragmentation
too denies the policy makers the capacity to attack problems expansively. For instance, as we know cigarette smoking is banned in
public places and the Indian government is trying to reduce smoking habits

of the people,
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but cigarette companies are not banned at all. So we can say that contentious policies and overlapping of needs affect the
framework of national policies. For instance, on the one hand, the government is importing seeds from foreign countries, and
discouraging the farmers to buy seeds, and on the other hand, the government is providing low rate facilities to the farmers so they
can buy seeds on low rate. This is called overlapping of needs and demands. No policy-makers can flout the public opinion. Public
opinion also acts as a constraint on public policy making. Policy making itself involves dealing with conflicting demand. This means
that the demand and needs are creating pressure on the policy makers. The various governmental organizations put dissimilar
demands and policy makers are called upon to settle them. In the global liberalization period, the conflicts between the
economists and environmentalist are also affecting policies. Economists want rapid growth through industrialization, but
environmentalists want to save the natural resources; so the debate on such issues will continue, but policy makers find a middle
path and opt for eco-friendly terms and try to maintain the ecological balance. As Peter Woll says, 'The policy making process is a
complex process, involving a wide range of institutions, interests and mechanism involving all levels of government and a wide
range of political institutions that shape the demands and supports of the government.’ 5.2.2 Criteria for Public Policy Let us now
look at the criteria for public policy. These are as follows: (i) Public opinion One very powerful criterion of policy making is public
opinion. It is widely believed that politics reflects public opinion, for it is in complete harmony with the democratic theory and thus
carries an instinctive appeal. Democratic constitutions provide freedom of expression to the people. Elections are held on adult
franchise and the majority party forms the government. This implies that elections confer on the elected officials the role of
determining national policies. Political devices like initiatives and referendum also confirm the people’srole in policy-making (and
policy-unmaking).Yet gauging public opinion is not an easy matter. It is also very difficult indeed to find out what the public policy
people really want on a particular issue. There are always divergent views. Political parties claim to represent public opinion. The
mass media, including newspapers and television, claim the same. However, their views in reality represent sectional and therefore,
one-sided interests. Electorate power The act of voting forms the basis of political participation. Voting is an important act resulting
in the formation of legislative majorities with programmes. Generally, the political parties fight the campaign in terms of public
policies, programmes and legislatives purpose. The voter sees his or her role in influencing the selections of policies and
programmes. Elections are the means which enable the electorate to choose between programmes and alternative policies offered
by contestants for governmental office. In a democratic country, people are the masters of all the operations of the government.
This theory of citizen power, including the selection of public policies, must be qualified in many respects. Thus, we can say that
election is a democratic means of solving the problems of political succession. They ensure the legitimacy of government rule.
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Self-Instructional Material 157 Nature and Scope of Public Policy NOTES Political parties attach importance to the demands of the
voters, on the basis of which they aim at influencing the government to take action. The parties represent these political ends in the
mind of the voters. Further, the voters believe that the electorate is not concerned with the means by which the desired actions are
produced in relation areas like poverty alleviation, employment or enhancing social welfare. Electoral power assumes that different
sets of policies offered by the parties and candidates at election time will be put into parallel decisions once they are elected to the
office. Election is thus, a means that enables the electorate to punish or reward the party in power for its past presentation. Election
pledges may be discarded due to administrative constraints. (ii) Rationality The second criterion of policy making is a balanced
analysis of the matter under assessment. This involves the following steps: ? Recognizing a problem which requires policy-making.
? Setting descriptive and status goals. ? Assembling all possible and similar options to understand the purpose and then collecting
all the available information on it. ? Expecting all the consequences of each option and assessing them on cost- profit basis. ?
Choosing the options that come closest to achieving the target. In practice, it is not possible to complete this drill in all its
elaborateness. A rational exercise in this formula is confronted with several problems or constraints, which are as follows: (a) First,
there is the constraint imposed by ‘sunk cost’. (b) Second, the fact that administrative man is a 'satisfying’ one, not a maximizing
one, itself restricts the choice behaviour. (c) Third, a policy needs to be made within a rigid time schedule, which affects the level of
rationality demanded. Besides, in policy making, technical questions are always mixed with what may be called political ones and
even experts are seen holding conflicting views. Economists and environmentalists are found to be locked in battle on issues. The
former, for instance, support the construction of a power dam, which environmentalists oppose on the ground of its adverse effect
on eco-balance. Rationality is thus a broad criterion of policy- making, but it does not provide cues of either its directions or its
contents. (iii)Economic and political situation The third important factor of policy making is the political and economic situation of
a country. Efforts to formulate policies flow from the political and economic atmosphere of a country. Policy makers are forced not
only by the difficulties of using public opinions or rationality as guides to the policy-making, but also by the actions of politicians,
the legacy of the past, the nature of government organization and economic contemplations. Policy makers need each other to
make policies and can rarely act unilaterally, because they must bargain and discuss to reach decisions.
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society is a free and fair media. The media acts as a channel of information between the citizen and the government since they
communicate to citizens the decisions the government has taken. It is important to determine whether the media is politically
biased in its representation of information. If it is biased in the way it represents the decisions and actions of the government to the
public and public opinion to the government, it may alter the very fabric of democracy. If the citizens are to make rational decisions
about public policy, it is critical that the media be reliable. There is considerable concern as to the quality of media in its role of
providing the public with government information. It is found that the ability of the press in particular to deal with political issues is
counteracted not so much by the scope and complexity of the government alone, but by legal and political rules, parliamentary
privilege, ministerial responsibility and laws related to defamation. In recent times, it has been observed that press coverage of the
government is declining in standard and no strong pressure is being applied from either the elected persons or the electorate to
reverse the trend. 5.2.3 Policy Agenda In a political system, the demands and claims are made on public officials by the citizens or
interest groups. These demands constitute what is known as policy agenda. Policy agenda is not to be interpreted as political
demands. According Roger W. Cobb and Charles D. Elder, there are two types of agenda. These are as follows: (i) Systematic
agenda: The systematic agenda consists of the ‘community of all issues that are commonly professed by members of the political
community as meriting public attention and as an involving matter within the legitimate jurisdiction of the existing governmental
authority’. The discussion agenda may figure in newspapers or in academic studies, highlighting the concerns of the people. (ii)
Governmental agenda: A governmental agenda consists of the issues to which public officials give serious attention. This sort of
agenda may arise from policy decisions, parliamentary debate and executive decisions. In comparison to a systematic agenda, an
institutional agenda is an action agenda that is more specific. For example, the withdrawing of Article 370 from Jammu and
Kashmir or 33 per cent reservation of seats for women in the parliament, and so on. These are some of the ways in which policy
problems achieve agenda status. It is important to mention here that all public problems do not reach the policy agenda.
Thousands of policies are made by the government and only a small portion of them are implemented in the form of public policy.
5.2.4 Role of Political Parties Just as pressure and interest groups, political parties are means of enhancing the effect of public
opinion and they serve as intermediaries between citizens and policy-makers. Elections are fought on party proposals, which form
the basis for party leadership. These party proposals are made into public policies when the party forms the government. Edmund
Burke defines a political party as,
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a body of men united for promoting the national interest on some particular principles on which they are

all agree.’ Thus, political parties are seen as an important agent to establish popular control over the public policies and the
government. They reflect the issues at stake and play an important role in setting the value of goods for the society. Political parties
have an important role
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the public policies. These parties must meet the following conditions: ? Parties must have programmes and agendas. ? Each
political party’'s candidates must be committed to these programmes and the opposition must come up with options for those
programmes. ? The people must vote on the basis of the programmes any party is offering and not for the individual. ? The party
that wins must implement its programmes and must accept the responsibility of the government. ? The opposition should be ready
to take control of the government.
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Pressure groups Pressure groups are organizations with formal structures whose members share
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Pressure groups Pressure groups are organizations with formal structures whose members share

a common interest.
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They endeavour to influence the decisions of the government without attempting to occupy political offices.

w
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They endeavour to influence the decisions of the government without attempting to occupy political offices.

They serve as a link between the government and the public. Pressure groups are the most important means of communication
and power. The pressure or interest groups are able to create areas of influence on citizens as well as policy makers. 5.2.5
Decision-Making Decision-making is defined as a selection of an act from amongst choices and substitutes and it covers matters
relating to planning, organizing, directing, staffing and controlling. A decision is an act of choice wherein an executive forms a
conclusion about what must be done in a given situation. According to G. R. Terry, *
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a decision is usually made within the guidelines established by policy. A policy is relatively extensive, affects many problems and is
used again and again. In contrast, a decision applies to a particular problem

and has a non-continuous type of usage.’ Policy itself is an outcome of a conclusion. Decision is a means; it is not an end in itself.
We must make and remake decisions keeping in mind the results that have to be attained. A mental decision cannot be considered
to be permanent if it changes with the changing circumstances. Decisions have to be responsive to different situations. A decision
represents a course of behaviour chosen from a number of possible alternatives. The following three aspects of human behaviour
are involved in decision making: (i) Cognition: Activities of the mind associated with knowledge (ii) Control: Action of the mind
implied by words such as willing, desire and aversion (iii) Affection: Aspects of the mind identified with emotion, feeling, mood and
temperaments Based on these three facts, decision-making has been defined as a conscious and human process, involving both
individual land social phenomena, which is further founded on factual and value premises. These premises conclude with a choice
of one behavioural activity from among one or more alternatives, with the intention of moving towards some

state of affairs.
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Characteristics Decision-making is a process of selection aimed at selecting the best alternative. Decisions are aimed at achieving
the objectives of the organization if they are made in the organizational context. It also involves the evaluation of available
alternatives because only through this evaluation can one know the alternatives. Decision-making is a mental process because the
final decision is made only after a thorough study of the issue under consideration. Decisions involve rationality because they are
supposed to lead one to happiness. Decision-making involves a certain commitment. This commitment may be for a short-term or
long-term, depending on the time of decision. 5.2.6 Types of Decisions and Factors Determining Decision-Making The following
are the various types of decisions: ? Organizational and personal decisions:In an organization, any decision taken by its executive
for the organization is known as an organizational decision. On the other hand, an executive can take decisions about himself.
Such decisions are his personal decisions. In case of personal decisions, the decision-making power cannot be delegated to
anyone. ? Regular and planned decisions:Routine or regular decisions are taken in the context of day-to-day operations of the
organization. Strategic decisions are taken to settle a burning issue, but their effects are felt in the future as well. ? Policy and
functioning decisions: Policy decisions are taken by the top management of an organization. It also determines the basic policies to
be followed in taking a decision. The policies are very important and have a long-term impact on the organization. ? Programmed
and non-programmed decisions: A programmed decision is applied to a planned or regular problem. It is normally monotonous in
nature and is taken within the broad policy structure. Non-programmed decisions are used for unstructured, narrative and ill-
defined situations of a non-recurring nature. The need for such decisions arises because of some specific circumstances. ?
Individual and group decisions: Individual decisions are taken by a single individual. These are taken in the context of routine or
programmed decisions where the analysis of various variables is simple or for which broad policies are already provided. Group
decisions are taken by a group constituted for this specific purpose with either some positive values, such as greater participation of
individuals and quality in decisions, or certain negative values, such as delay in decision-making process and difficulty in fixing the
responsibility of decisions. Factors determining decision-making The following are some of the factors which determine decision-
making: ? Personal dissimilarity: Personal difference is the main feature of decision- making. Opinions of people vary from one to
another and thus the policy can change with one’s approach. In every state, the policy differs from one government to the other.
Self-Instructional Material 161 Nature and Scope of Public Policy NOTES ?
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Role of data:Decision-making depends upon the availability of necessary data and facts. Carefully gathering of facts in detail,
analysing them and interpreting the use ofthebroad concept of human and physical behaviour predicting future developments -
all these elements require the use of knowledge

to enter the various degrees of decision-making. ?
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Institutional and personal factors: Institutional limitations define decision- making. On the one hand, decision-making must
consider the aspirations, traditions and attitudes of the agency administrating government work.

In addition, there are personal predictions among administrators limiting decision-making. 5.2.7 Decision-Making Process and
Effective Decision-Making Decision-making requires a process through which a decision-maker has to go, either clearly or
completely. The following are the various steps in the decision-making process: (i) Decisive problems: The first step is to find out
the actual and authentic problems and then to find out a satisfactory solution. Then required input data is required. (ii) Search for
alternatives: It is necessary for the policy makers to have an option for alternatives. A good policy maker must try to find out the
alternatives for the emergency period. It also avoids tensions and best alternatives could be taken for replacing the problems. (iii)
Assessment of alternatives: Once suitable alternatives or options are found, it is necessary to select the best ones to achieve the
goal. This the final point of decision-making. Besides this, it is necessary to maintain both qualitative and quantitative matters in the
policy-making. (iv) Selection of alternatives: Selection of alternatives depends on knowledge, training and research and study.
Thus,policy making and decision-making is interrelated and depends upon each other. Policy making is decisions taken by the
authority for implementing the policies. Effective decision-making The decision-making process undergoes various stages and
basic objectives of all these stage are to solve a problem through the decisions. Decisions are action oriented and goal oriented
and influence public policies. A decision maker can go for efficient decision when he feels a real choice opportunity exists. So we
can conclude that in terms of the public policy, power may be defined as the capacity of an individual or group, or groups or
holders of public offices to determine policy decisions. 5.3 MEANING, NATURE AND SCOPE OF PUBLIC POLICY Understanding
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the concept of the ‘public’ is important before discussing public policy. We often use such terms as ‘public interest’, ‘public
policy’, ‘public opinion’, ‘public health’, ‘public sector’, and so on. The
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The concept of public policy presupposes that there is an area or domain of life which is not private or purely individual, but held
in common.

Public dimension is generally referred to as public ownership or thecontrol for public purpose. Check Your Progress 1. Policy-
making depends upon two major lists. What are these two lists? 2. What are donor groups? 3. What are the basic criteria for policy
making? 4. Which three aspects of human behaviour are involved in decision-making?

Self-Instructional 162 Material Nature and Scope of Public Policy NOTES Earlier, the study of public

policy was dominated by the students and researchers of political science and there was hardly any focus on the policies
themselves. However, now,

96% MATCHING BLOCK 384/789 w

the study of public policy has evolved into what is virtually a new branch of social
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the study of public policy has evolved into what is virtually a new branch of social sciences called the policy sciences.
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the study of public policy has evolved into what is virtually a new branch of social sciences called the policy sciences.

Today, public policy is very important. It deals with the definition of

w
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a policy problem. The definition of a problem may generate more conflict than consensus. In policy making, the political power
tends to impose upon the definitions of a problem.

However, the present study of public policy is based on
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problem solving behaviour, realizing that the definition of the alternatives is the supreme instrument of power.

In 1978, Thomas Dye noticed that the focus of political science was the
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shifting to public policy to description analysis and the explanation of the causes and consequences of government

activities. According to Thomas Dye,
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Public policy involves a description of the content of public policy, an assessment of the impact of the environmental forces on
the content of public policy, along with the analysis of the effect of various institutional arrangements and political processes on
public policy, an inquiry into the consequences of various public policies for the political system, and an assessment of the
impact of the public policies on the society in terms of both expected and unexpected consequences.’ 5.3.1

Reasons for the Study of Public Policy
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Most people assumed that once the legislature passed a law, the purposes of the law would be achieved. They believed that
governments could achieve such goals as the elimination of poverty and the prevention of crime through the adoption of right
policies. However, today, there is growing apprehension among social scientists

on
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the efficiency of governments. The result has been the sudden awakening of interest in the study of public policy. Thus, public
policy may be studied for two reasons, for developing policy science and for political and administrative reasons. Developing
policy science study Policy can be studied with a view to gain greater knowledge and understanding of the causes and
consequences of policy decisions. Public policies may be regarded as either a dependent or an independent variable. When it is
viewed as a dependent variable,

the focus of attention is on the
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environmental factors that help shape the content of policy. For instance,

how do environmental protection and industrialization help shape the content of the policy? On the other hand, if the public
policies are
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viewed as an independent variable, our focus of attention shifts to the impact of the policy on the environment. We can improve
our understanding of the linkage between the environment and public policy.

Thus, we can say that such understanding and reasons are required for
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the growth of policy science. Besides this, an understanding of the causes and effects of public policy help us in applying
scientific knowledge to the solution of practical social problem. The professionals, if they understand and know something about
public policy, are in a position to say something useful

for achieving the developmental goals for the government. However, fact-based knowledge is required in solving the problems of
the society. Political and administrative reasons behind the study of public policy

100% MATCHING BLOCK 397/789 w

Public policy can also be studied for political and administrative reasons in order to ensure that governments select and

approve the right policies.

The study of public policy
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widened the developmental processes in the society and thus the experience can be used in achieving developmental goals. It also
helped the administration to connect with issues that are

55% MATCHING BLOCK 398/789 w

of public importance and are concerned with the conversion of values into public policy making and demanding meaningful
actions

of public servants. Social scientists, especially political scientists, manifest concern
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with what government should do with suitable public policy. They challenge that political science cannot be unvoiced on current
social and political problems, and that
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political scientists and academics in public administration have a moral obligation to put forward

a particular policy on a particular problem.
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They should advance the level of knowledge and improve the quality of public policy in whatever ways they think best,
notwithstanding the fact that substantial disagreement exists in society over what constitutes appropriate policies.
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advance the level of knowledge and improve the quality of public policy

Indeed, the study of public policy helps in understanding the social problems of the subject under study. Public policy is an
important method
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for changing a social or economic system from the past to the future.
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for changing a social or economic system from the past to the future.
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A significant part of the study of public policy consists of the development of scenarios and extrapolations of contemporary
trends. The scope and sheer size of public sector has grown

extremely in all the developing countries in response to the increasing complexity of technology, social organization,
industrialization
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and urbanization. In developing countries there is great pressure on governments to accelerate national development

and
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make use of up-to-date and relevant technological innovations, adopt and facilitate modernization, adopt and facilitate
necessary institutional changes, increase national production, make full use of human and other resources, and improve the

living standard of the people. Scope Some social scientists have compared public policies on the growing issues in the society and
have divided them into the following types: ?
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Distributive policy issues: Policy issues concerned with the distribution of new resources are distributive policies. ?
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Redistributive policy issues: Redistributive policy issues are those which are concerned with regulation and control of activities. ?
Constituent policy issues: Constituent policy issues are those issues that are concerned with the rules regulation and control of the
activities. ? Component policy issues: Component policy issues are those that are concerned with the setting up or reorganization
of institutions. ? Conflict policy issues: Conflict policy issues are those issues on which conflicts
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may arise between two or more groups over issues relating to the distribution of

power and resources. ? Bargaining policy issues: Bargaining policy issues are issue which may concentrate benefits to a small
section of the society, but whose costs are widely dispersed.
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Policies are distinct from goals and can be distinguished from the latter as means from ends.

Objectives and goals refer to the ends towards which actions are directed. Policies, as well as the objectives of the policies, are
chosen under the influence of the values of the society. Decision-maker
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often acts on the basis of their beliefs or perceptions of the public interest concerning what a proper or

morally correct public policy is.
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A policy may be general or specific, broad or short, simple or complex, public or private, written

and unwritten, explicit or implicit, discretionary or detailed, or and qualitative or quantitative in nature.
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Public policy may cover a large portion of its activities that are consistent with the development policy, socio-economic
development, equality, liberty, self-reliance, similar broad principles of guidance.
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public policy in the modern political system is goal-oriented. A public policy may either be positive or negative. When it is
positive, it may have some forms of government measures for dealing with a particular problem;

when negative, it may involve
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a decision by public servants not to take action on matters where governmental order is

required. 54 BASICS OF PUBLIC POLICY FORMULATION
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The field of public policy has assumed considerable importance in response to the increasing complexity of the society. It

86% MATCHING BLOCK 417/789 w

The field of public policy has assumed considerable importance in response to the increasing complexity of the society. It
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public polityHas assumed considerable importance in response to the increasing complexity of the society. It is not only
concerned with the explanation and description of the causes and effects of governmental activity, but also with the

development of scientific knowledge about the forces shaping public policy. Public policy

is conditioned
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by the past. How the present dimensions of public policy in the developing countries emerged, how they now appear and how
the present sustains them are important questions in the study of public policy.

Present policy making can be thought of
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as problem-solving behaviour, realizing that the definition of the alternatives is the supreme instrument of power. As the
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future is always uncertain, it is questionable whether policy making can find

the solution
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to the problems regarding the future of the society. Poverty, unemployment, inequality, and environmental pollution are some of
the major problems in Indian society. Of course, this

does not work as an excuse for the failure
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to strive for a better society. It must be realized that solutions to these problems may be difficult to find.
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It has been observed that policy analysis is gathering dust because they are either too long or too hard to understand. Often,
policy analysis

deals with the
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subjective topics and must rely upon the interpretation of results. Professional researchers often interpret the results of their
analysis differently. Obviously, quite different policy recommendations can come out from these alternatives interpretations of
the results of research.
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The field of public policy has assumed considerable importance in response to the increasing complexity of
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The field of public policy has assumed considerable importance in response to the increasing complexity of
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public policy has assumed considerable importance in response to the increasing complexity of
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technology, social organization, industrialization and urbanization.
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It is not only concerned with the description of explanation of the causes and

penalties for the government activities, but also with the developing methods which are required for policy making. Problems in
policy structuring It is very difficult to draft the policy process because our society deals with various sustainable social problems of
various groups. Moreover, it is very complicated to draft policies for every particular group for their development. Thus, the social
concept of community development may or may not satisfy each group or fulfil the demands and needs of developmental
achievement. On the other hand, the tussle between the political parties and administrative bureaucrats remain as they were in

the past.
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differences and demands of these two separate groups cannot go together for the development of the people. A leader of a
political party wants to make policies for the people or to remain in power. Sometime they neglect the actual needs of the people
for appeasing donor group demands or any other country's policies. Public offices and the bureaucracy always follow the rules and
regulations in making or implementing public policies. Thus, the clashes between the administrative officers and political leaders
are key complexity in making the public policy. Complexity of technology The lack of modern technologies and developmental
approaches are the main difficulties in implementing the public policies. Lack of knowledge for the remedy of the problems is also
a main difficulty in implementing the policy.
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Policy analysis cannot provide solutions to problems when there is no general consensus on what the problems are. It is

unable to resolve societal
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value conflicts. It is very difficult for the government to cure all the problems of the society. The government is constrained by
many forces, both from

the outside and within such forces since population growth patterns of the family life,
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class structure, religious beliefs, diversity of cultures and languages, financial resources and so on, cannot be easily managed by
the government.

Some social ills are very complex and also a major complexity in making polices. Lack of social organization There isa lack of social
organizations that organize social surveys or uses the analysing tools to analyse the achievement of the policies. Also, there are
some difficulties in the policy design research because it is not possible to conduct some kind of experiments that are long-term in
nature.
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It has been also shown that individuals doing policy researches are too often programme administrators who might be interested
in proving the positive result of their programmes. It is desirable to separate research from policy implementation, but this seems
to be a difficult thing to do.

As already mentioned, the society’s ills are complex, which makes the analyst incapable of predicting the impact of proposed
policies. Social scientists largely fail to give proper advice to the policy makers owing to lack of knowledge about individual and
group behaviour. The fact that social scientists offer many contradictory recommendations indicates the absence of reliable
scientific knowledge of social problems. Most of society's ills are shaped by so many forces that a simple explanation of them is
hardly possible. Impact of globalization Public policy, the political process and the policy making process is extremely methodical
and depends upon a complex set of forces.
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Global politics has an added role to play in the determination of national policies, especially in developing nations. Global issues
interact with national issues, which in turn, interact with the local level.

Globalization posits that these layers are becoming ever more interactive and permeable and that a new policy is emerging.
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Developing countries face increasingly serious population growth and poverty problems.
Population growth and poverty have now become a global issue. National governments
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that sign international documents of principles make a commitment to act on

this issue. The extent of government attention to such commitments and the amount of the money allocated to implementing
them, however, vary considerably around

the world.
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The use of drugs has become an equally global concern

and
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it was regarded as a social problem and the focus was on seeking a national policy.

Along with that, tobacco is also a global concern, but in India, the tobacco sector is a major revenue generator, so the policy to ban

tobacco is opposite in nature. Thus, policies in developing countries are full of complexities. Problems arise in a context in which
economic and social conditions play a major role in shaping opinions and political strategies.
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Related to the problems and determination and achievements of goals, is the problem of target population. Data

is necessary to evaluate the problems of
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the target population; for example, though the integrated rural development programmes was planned to help the rural people
as a whole, yet the condition of the poor people in the rural area has not improved

yet. There are other dimensions to the complexity of public policy. It has been observed that initiated or proposed rural

development programmes, directed to the poor, frequently face difficulties in the sense that it is difficult in making the availability of

the programmes widely known among the target population. Again, administrative procedures and the real
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difficulties in utilizing the benefits produced may make the programmes less effective than desired. Programmes may select
clients who actually need little help, rather than those who have greater need. Such programmes

are successful for a limited duration. 5.5 APPROACHES TO PUBLIC POLICY As has been stated, the intellectual roots of public

administration are traced to the pioneering contribution made by the father of public administration Woodrow Wilson. His book,
theStudy of Administration underscored the need of administration as separate subjects from politics and political science. Wilson
wrote,



Administration is the most obvious part of government, as

qumggt in action, it is the executive, the operative and the most visible side of the government.’

L ronGhy believed that administration is eminently a science. This is clear when

he said that science of administration is the latest fruit of that study of the science of politics.
Wilson argues that administration and politics are separate. He felt
that administration lies outside the sphere of the politics. Administrative questions are not political questions.
Thus, he tries to establish a distinction between administration and politics. Woodrow Wilson strongly pleaded for the dichotomy of
administration and policy. Although the dichotomy appeared to be real and caught the thoughts of some of the administrative
thinkers, it did not last long. The administrative system cannot be isolated from the larger political system as the latter influences
the quality and the meaning of the administration. Therefore, public administration, both as a profession and discipline, cannot and
should not be treated independent of its political context. It is in this light the students of public administration are required to be
introduced to the concept of policy science, which not only widens the intellectual prospect, but also facilitates in assimilating the
fragmented knowledge. In public administration, various approaches and models have been introduced to the study the policy
science, policy making and the policy process. A model is a simplified representation of some aspects of the real world. The models
used in studying the public policy are conceptual models. It serves many purposes. These are as follows: ? Models simplify and
explain one’s thinking about public policy and politics. ? They direct one's efforts to a better understanding of public policy by
suggesting what is important and what is not. Check Your Progress 5. What are the reasons for studying public policies? 6. What are
constituent policy issues? 7. Why are social scientists incapable of giving proper advice to policy makers?
Self-Instructional Material 167 Nature and Scope of Public Policy NOTES ? They help one to communicate with others by focussing
on the essential features of political life. ? They classify important characteristics of policy problems. There are various models or
approaches to help understand public policy. The important approaches are as follows: (i) System model for policy analysis The
process of policy making has been regarded as a black box that helps in converting the society’'s demands into policies.
David Easton in his book, Analysis of
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Political Systems stated that, ‘The political system was that part of the society engaged in the allocation of values
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Political Systems stated that, 'The political system was that part of the society engaged in the allocation of values
by authorities.” According to the system approach to political analysis,
53% MATCHING BLOCK 444/789 w
inputs are seen as the environment's physical, economic, social and political products. They are received into the political

systems in the form of both supports and demands. The claims made on the political system by the groups and individuals to
alter some aspect of the environment are called demands. They occur when groups or individuals act to effect public policy
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physical, economic, social and political products. They are received into the political systems in the form of both supports and
demands. The claims made on the political system by the groups and individuals to alter some aspect of the environment are
called demands. They occur when groups or individuals act to effect public policy

in response to environmental conditions. Any event or condition that is
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external to the boundaries of the political system is referred to as the environment. The political system support comprises the
laws, rules and customs that provide a basis for the existence of the authorities and political community. The support is
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external to the boundaries of the political system is referred to as the environment. The political system support comprises the
laws, rules and customs that provide a basis for the existence of the authorities and political community. The support is

delivered once the groups or individuals consent to the laws or decisions. Supports are material inputs or are symbolic to the
system comprising the system'’s material and psychological resources. The political system is comprised of institution personnel for
policy making and these include legislators, chief executives, bureaucrats and judges. Then, the
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outputs are the authoritative value allocations of the political system, and these allocations constitute public
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outputs are the authoritative value allocations of the political system, and these allocations constitute public

policies. Thus, we can say that the output of a political system is
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public policy. The concept of feedback indicates that public policies may have a modifying effect on the environment and the
demands produced therein, and may also have an effect
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public policy. The concept of feedback indicates that public policies may have a modifying effect on the environment and the
demands produced therein, and may also have an effect
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The concept of feedback indicates that public policies may have a modifying effect on the environment and the demands
produced therein, and may also have an effect on the quality of the political system. Policy outputs may generate new demands
and new supports, or withdrawal of the old supports for the system. Feedback plays an important role in generating suitable
environment for future policy. (i) Game theory of policy-making The game theory is a

conceptual and deductive theory or model of policy making. It is a form of rationalism (

balanced)

applied in competitive situations where the outcome depends on what two or more participants do. A disagreement situation is
called a game. The game theory is the study of rational decisions in situations in which two or more participants have choices to
make and the outcome depends on the choice each of them makes. The theory is put into application in policy making situations
where there is no independently best choice which one can make and where the best outcome depends on what

the other person does.

In the conflict situation, all participants try to maximize their games and minimize their losses.

The game theory is applicable toacompetitive problem, which is a conflict situation. It can be applied to decisions about
international diplomacy, war and peace, United Nations, bargaining or coalitions in parliament. The fact underlying the
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game is that policy makers are involved in choices that are independent. Each player
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game is that policy makers are involved in choices that are independent. Each player

in the conflict situation must adjust his conduct to reflect not only his own desires and potential, but also

Self-Instructional 168 Material Nature and Scope of Public Policy NOTES

his assessments about what others will do. The games considered are games of strategy, not games of chance. The game strategy
of a participant includes all possible options for contingencies arising from a strategy of other participants. Strategies are assessed
in terms of payoffs. Numerical values are assigned to the outcomes of the particular moves. The motivation underlying game
theory was to provide information on strategies that should be adopted.

The

employment of an optimal strategy is called rational behaviour in game theory. (
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iii) The 'garbage can' model of policy-making Most approaches to policy making concentrate on the policy community as well as
on how issues become the live concern of the society, and thus get in its policy agenda. In every society, there are certain pet
solutions that are on the lookout for problems. Problems are even deliberately manufactured in a bid to invoke and justify such
solutions. Complex problems are presented to suit the fanciful ideas of the policy makers and search for the solutions. In other
words, a society at a particular time has, within itself, certain groups or lobbies that look for ready-made solution for their
constituency. This theory is called the garbage can theory of policy-making. March and Olsen describe the theory thus, ‘Suppose
we view a choice activity as a garbage can into which various problems and solutions are dumped by participants. The mix of
garbage in a single can depends partly on the labels attached to the alternative cans, but also depends on what garbage is being
produced at the moment, on the mix of cans available, and the speed with which garbage is collected and removed from the
scene.” Wayne Parsons observes, 'the garbage can model argues that there is essentially a condition in which some issues will have
solutions attached to them, other will not, other solutions may be roaming around looking for an issue to which to attach
themselves. Decision-makers may dump a problem or solution into whatever can they have on hand, or whatever can is empty
enough to contain the problems or solutions.” Parson continues and says what the garbage can graphically suggests is that issues,
troubles and explanation are disorganized and jumbled, whose mode of identification by policy makers will depend on the time it
was picked and the availability of cans to put them in. In public administration, the relationship between goals and particular
policies is not always clear. Some public organizations are like organized anarchies. We have already put some light on the garbage
can model. According to it, decision-making is the result of the unexpected convergence of four systems—participants, solutions,
problems and choice opportunities. It is said that certain individuals within certain tentative solutions and problems happen to
come together at a particular time when appropriate occasion for the decision presents itself. In other words, chance and luck play
a major role in policy making. In public administration, there is not much time to decide according to the rational model. The
agenda for policy making is set by unpredictable events. Is it not said that policy emerges from action, rather it is the reverse. By
using different approaches we can measure policy making and policy implementation in the public administration. There are other
models, such as institutional, process, group, elite, rational, incremental, system optional and market exchange model. (iv) The elite
theory of policy-making The classic accent of the elite theory is to be found in Gaetano Mosca'’s, The Ruling Class. According to it,
in all societies or in any country, two classes of people appeared—

Self-Instructional Material 169 Nature and Scope of Public Policy NOTES a class that rules and a class that ruled. The ruling class is
always less in number and they have the qualities of leadership, to monopolize and manipulate the present things in favour of their
interest to enjoy advantages. On the other hand, the other class is directed and controlled by the ruling class. The few rule a large
number of people. The elite theory of policy making in public administration is closely related to civil servants and political leaders.
They are by nature elite or in work they perform, they act like the elite class. Every nation has two groups in the society, not only in
the developed counties, but also in the developed countries. C. Write Mills writes that the ruled class is passive and the elite class
makes the policies which reflect the ruler’s values. The ruling class implements the policies for the masses, but it reflects and
satisfies their needs and desire. However, on the other hand, the ruled class has no moral power to protest against the policies.
They have legal power to protest and to compel the government to step down through mass agitation across the country.
Electoral rights of the people can choose better option for their rights. Somehow, however, as Mills stated, the elite class will always
exists in the society to rule the masses and poor people. (v) Institutional approach to policy analysis Institutional approach of policy
analysis states that
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public policy is prepared, implemented and enforced by government institutions. A policy does not take
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public policy is prepared, implemented and enforced by government institutions. A policy does not take

place without their help.
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Government institutions give public policy different characteristics, such as legal authority. Public policy is the outcome of certain
decisions and is characterized by the use of legal sanctions. It is regarded as a legal duty which commands the obedience of

the people. The application of public policy is universal
in nature. Only public policy extends for the people of its country. It can be said that public policies are a compulsion.
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Itis applied to the acts of government in backing up its decisions. A policy conveys the idea of a capability for imposing
punishment, through coercion of a kind, usually kept to the government itself. Only the government can legally impose sanctions
on violations of its policies. Since the

policy making power is exercised by the different individuals and groups such as the Prime Minister, Members of the Parliament, the
bureaucracy or leaders of interested groups, the government has the capability to command people.
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Each exercise of power constitutes one of the influences which, in totality, go make up the policy making process. This is to say,
there is a process through which public policy is enacted. The process generally comprises a sequence of related decisions made
under the influence of powerful individuals and groups, which together form what is known as state institutions. The institutional
approach

focusses on the legal and structural features of the
institutions, which
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can be applied in policy analysis. The structure and institutions and their arrangements and interactions can have an imperative
impact on public policy. Governmental institutions are structured patterns of

the behaviour
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of individuals and groups which persists over a period of time. The
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The value of the institutional approach to policy analysis lies in asking what relationships exit between
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institutional approach to policy analysis lies in asking what relationships exit between the institutional planning and the content of
public policy.
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Thomas Dye says that both structure and policy are largely determined by environmental forces and that tinkering with
institutional arrangements will have

a little independent impact on the
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public policy if underlying environmental forces, social, economic and political remain constant.
Self-Instructional 170 Material Nature and Scope of
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Public Policy NOTES (vi) Political public policy approach A major exit from the rationality model is the political policy process
approach adopted in policy making.
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Political public policy approach A major exit from the rationality model is the political policy process approach

This approach has been described by writers such as Lynn and de Leon. The public policy approach
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is viewed as a political process instead of a technical process. This approach emphasizes the political interaction from which
policy derives. Lynn defines public policy as the output of the government. He says public policy can be characterized as the
outputs of diffuse process made up of individuals who interact with each other in small groups in a framework dominated by
formal organizations. Those formal organizations function in a system of political institution’s rules and practices, all subject to
societal and cultural influences. Individuals in organizations function under a variety of influences and to understand policy
making, it is necessary to understand the behaviour of and interactions among these structures: individuals holding particular
positions, groups, organizations, the political system, and the wider society of which they are all a part. Therefore, instead of
involving particular methodologies, policy making in this approach is a matter of adapting to and learning to influence political
and organizational environments. Policy making is forced by such factors as institutions, interest groups and even societal and
cultural influences.
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is viewed as a political process instead of a technical process. This approach emphasizes the political interaction from which
policy derives. Lynn defines public policy as the output of the government. He says public policy can be characterized as the
outputs of diffuse process made up of individuals who interact with each other in small groups in a framework dominated by
formal organizations. Those formal organizations function in a system of political institution’s rules and practices, all subject to
societal and cultural influences. Individuals in organizations function under a variety of influences and to understand policy
making, it is necessary to understand the behaviour of and interactions among these structures: individuals holding particular
positions, groups, organizations, the political system, and the wider society of which they are all a part. Therefore, instead of
involving particular methodologies, policy making in this approach is a matter of adapting to and learning to influence political
and organizational environments. Policy making is forced by such factors as institutions, interest groups and even societal and
cultural influences.
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Lynn argues that policy making includes not only goal setting, decision-making and formulation of political strategies, but also
supervision of policy planning, resource allocation, operations management, programme evaluation and efforts at
communication, argument and persuasion.
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Lynn argues that policy making includes not only goal setting, decision-making and formulation of political strategies, but also
supervision of policy planning, resource allocation, operations management, programme evaluation and efforts at
communication, argument and persuasion.

Public executives pursue their goals within three kinds of limits, which are as follows: ?
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Those imposed by their external political environments ? Those imposed by their organizations ? Those imposed by their own
personalities and cognitive styles Rather than being technical experts,
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Those imposed by their external political environments ? Those imposed by their organizations ? Those imposed by their own
personalities and cognitive styles Rather than being technical experts,

Lynn argues that it is more important to be effective managers of the public policy. The establishment of the understandable
premises for their organizations’ objectives and to
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strategically important issues, identify and focus attention on those activities that give meaning to the
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strategically important issues, identify and focus attention on those activities that give meaning to the

organizations’ employees is more important. It also means being

90% MATCHING BLOCK 476/789 w

alert to and exploit all opportunities whether deliberately created or fortuitous to meet their purposes.
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alert to and exploit all opportunities whether deliberately created or fortuitous to meet their purposes.

In the political public policy
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approach, managers use any means to achieve their goals, they work in this way because their own position are
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approach, managers use any means to achieve their goals, they work in this way because their own position are

on the line.
Public policy is an important area of public administration, public management and politics.
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Public policy can be considered a distinct paradigm, competing with public management. As a separate approach, it is useful in
studying the interaction between

the
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government, which produces policies, and its people, for whom the policies are intended. There are now two public policy
approaches each with its own methods and emphasis. The first is labelled as ‘policy analysis’
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policies are intended. There are now two public policy approaches each with its own methods and emphasis. The first is labelled
as 'policy analysis’

and the second as
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political public policy’. From a policy analysis perspective, Putt and Springer argue, The functions of policy research are to
facilitate public policy processes through providing accurate and useful decision-related information. The skills required to
produce information
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political public policy’. From a policy analysis perspective, Putt and Springer argue, ‘The functions of policy research are to
facilitate public policy processes through providing accurate and useful decision-related information. The skills required to
produce information

that
is technically sound and useful lie at the rear
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of the policy research process, regardless of the specific methodology employed.” Attempting to bring modern science and
technology to bear on societal problems, policy analysis searches for good methods and techniques that help the policy maker
choose the most advantageous action.
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of the policy research process, regardless of the specific methodology employed.” Attempting to bring modern science and
technology to bear on societal problems, policy analysis searches for good methods and techniques that help the policy maker
choose the most advantageous action.
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Public policy is, therefore, more political than public administration. It is an effort to apply the methods of political science to
policy areas (health, education, environment, for example), but has concerns with processes inside the bureaucracy, so it is more
related to public administration.
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Public policy is, therefore, more political than public administration. It is an effort to apply the methods of political science to
policy areas (health, education, environment, for example), but has concerns with processes inside the bureaucracy, so it is more
related to public administration.

As Henry argues, ‘Public policy has been an effort to apply political science to public affairs; its inherent sympathies with practical
field are real and many scholars who identify with the public policy sub-field find themselves in a twilight-zone between political
science and public administration, pirouetting in the shadows of both disciplines.’

While the policy analysts use statistical methods with the mathematical focus on policy making, the political public policy theorists,
on the other hand, are more interested in the outcomes of public policy. In any case, both public policy and applying empirical
methods to aid in
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policy making. Public policy making, as distinct from its study, now seems to be a mixture of these perspectives, and
managerialism or public management combines them.
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policy making. Public policy making, as distinct from its study, now seems to be a mixture of these perspectives, and
managerialism or public management combines them.
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Net benefit maximisation’ now seems to be the aim of government, but the methodology of public management is political
interactions rather than policy analysis. 5.6 POLICYAND ADMINISTRATION: IMPLEMENTATION AND EVALUATION The concept of
policy and administration is interrelated since policy is primarily a goal- oriented action, and without action, it is merely a statement,
while administration is an apparatus for the implementation of the policies. In a government, the first step is making and pursuit of
the policies. Administration works like an operational agency for implementing the policies. Policy making and the administrative
apparatus contain a large number of problem areas. However, we cannot separate policy and administration. It is also important to
underline the theory of political administrative relationships. According to the democratic norms, a government should be political,
not bureaucratic. Civil servants are employed in theory to serve political leaders by carrying out their decisions. Ministers decide on
policies and their civil servants take the necessary executive actions to implement them. In reality, administrators exercise much
more power in the formulation of the public policies than the formal description of their responsibility suggests. Administrators are
committed to the system as long as they serve, whereas political leaders can be elected or cannot be elected for the next term.
Political leaders are committed to their political parties, but administrators are committed to the governmental administrative
system. It is very difficult to distinguish their powers or duties from each other. Political leaders are elected by the local people, but
administrators come directly. Administrators choose to get into the policy administration. Both administrator and political leaders
are aware of their roles and their duties. The secretariat is an administrative organization to assist the government in performing its
parliamentary duties. It is a complex of departments and ministries whose administrative heads are known as the secretaries and
whose political heads are the ministers. The secretary acts as the chief advisor to the minister and assists the ministers in the
formulation for the public policy. As policies can be framed only on the basis of availability and adequacy of the facts and the data,
the secretariat makes relevant information available to the minister, thus helping him formulate policies. It frames the legislation,
Check Your Progress 8. What is game theory? 9. According to Lynn, what does policy making include?

Self-Instructional 172 Material Nature and Scope of Public Policy NOTES rules and regulations. It exercises supervision and control
over the execution of policies and programmes by the executive departments. Administration functions as the channel of
communication between the state and other agencies, such as the Planning Commission, the Finance Ministry, and so on.
Regarding arrangement of the policy making, the secretary to the government of India is the highest official in the field of which he
in charge. He is assisted by the additional secretaries, the joint deputy and other civil servants. Policy planning units are the key
departments in making and implementing public policies. The policy unit is generally planned to encourage policy operational
assessment by the various programme units of a department and a ministry, and it also attempts to provide the department head
with staff that can provide independent evaluations on a selective basis. The department head and his deputy have to provide an
effective leadership to maintain proper balance between the budget and policy analysis units, and between the staff units and
programme units. All have important roles to play in enabling the departments or ministries carry out their policy responsibilities.
Most of these units have become more of research units with little effect of policy planning in the central government. For the
policy making procedure, advisory committees are provided to the concerned departments for advising the machinery in
implementing the policies. These standing committees, formed for a specific reason, are composed of members who are experts in
the concerned field. Other representatives reflect the democratic principles in policymaking. Some of these committees also
represent the national character of the polity and allow for representation of the states. So, we can say that advisory committees
play a significant role in policy making. Most of the decisions invarious matters, involving policy issues of less importance, are taken
by the administrative secretaries or committee of secretaries, some of which service the cabinet committee. According to David
Easton, the policy making process is a black box, which converts demands into policies, but whose structure is seen to be
unknown and unattainable for observation. So a complex set of forces engage in policy making, with demands producing effects,
called policies. The
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public administration emerged as an instrument of the state for securing public interest rather than private
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public administration emerged as an instrument of the state for securing public interest rather than private interests. Whereas, for
the political economist, only the markets could balance private and public interests, new liberalism was based upon a belief that
public administration was a more rational means of promoting the public interest.

The civil servant was the
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rational functionary whose main task was to carry out the will of those elected by the people. Public bureaucracy was therefore,
different to that which existed in the private sector. 5.7

POLICY SCIENCES The field of public policy is striving to acquire the status of a new discipline called policy science. It is no
exaggeration to suggest that policy sciences propose analysis as a substitute for politics. Policy sciences are rational approaches to
the processes of policy making. The rationalist model involves a commitment to scientific planning; this means an overhaul of the
traditional approaches to making decisions. Policy sciences are concerned with the knowledge ‘of and ‘in’ the decision process of
the public and civic order. Israeli scholar Yehezkel Dror has stated that only a small

Self-Instructional Material 173 Nature and Scope of Public Policy NOTES part of existing knowledge is made available to policy
makers and what is more, only a small part of it is used. The concept of policy sciences was first formulated by Harold Lasswell in a
paper called the 'Policy Orientation”in 1951. Policy sciences aim at improving public policy process. It is essentially an attempt to
develop theoretical developments. In the absence of conceptualization and theoretical developments, the societal experience can
neither be meaningfully discussed nor communicated to others. This is the reason why one discusses not only the operational
dimensions of a phenomenon, but also its reflections in the theory. Meaning and importance of policy sciences Policy sciences
study public policies in a systematic and scientific manner. Policy formulation and implementation is governed by certain inherent
principles. It is these principles that govern the policy choice and its outcome. Policy sciences attempt to discuss these principles in
a systematic way. It strives to establish causal relations for the success and failure of certain principles. Policy sciences” main
concern is understanding and improving public policymaking systems. According to Dror, it includes the following: ? Policy analysis
which provides methods for identifications of preferable policy alternatives ? Alternative innovation, which deals with the invention
of new designs and possibilities to be considered in policy making ? Master polices or mega polices, which provides postures,
assumptions, strategies and main guidelines to be followed by specific policies ? Evaluation and feedback that include social
indicators, social experimentation and organizational learning ? Improvement of metapolicy, which is the policy on policy making
by redesigning public policy-making systems, its organizational components, selection and training of its personnel and
reconstruction of its communication and information network Needs of policy sciences The policy sciences are emerging from a
number of efforts. First, the pressure of problems like environmental, public order, demands for new forms of participation, new
patterns of international cooperation, and so on, are the main variables encouraging and even pushing a policy approach. So, we
can say that the policy sciences lead the way towards policy research. The importance of administrative reforms has also led the
way for increased policy studies. Policy sciences has also been recognized as a separate field of study due to the interests shown
by a number of outstanding social scientists in policy studies, and also due to a number of universities that are offering courses on
the subject, contributing to its growth. Although these developments do indicate the emergence of new sciences, Dror stated that
it may not come up at all because of the existing academic and political culture. Dror also suggested some new approaches or
features of the policy sciences which are discussed in the following subsection. Features of policy sciences Metapolicy The main
concern of the policy sciences is with understanding and improving macro control systems, especially public policy systems. This
includes policy analysis, alternative
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metapolicy (policy about policy- making). Policy sciences world also bridge the gap between the pure and applied research. The
real world would be the main laboratory of policy sciences. In this laboratory, the significance and probability of the most
conceptual theories would be tested. Super discipline among social sciences Policy sciences break the barriers and traditional
boundaries between various social science disciplines, including behavioural sciences and decision disciplines. So all of them can
integrate knowledge with each other and make a super discipline focussing on public policy making. Policy also rejects the
concept of historic approach and focusses on historic developments along with the future dimensions, for strengthening the
central context for improved policy-making. Actual policy implementation process Policy sciences also reject the'take it or leave it’
approach of the behavioural sciences. They are committed for increased utilization of knowledge in actual policymaking and in
preparing professionals to serve in policy making positions throughout the social directional system. Policy sciences initiate to
explore value suggestions, value consistencies, value costs and behavioural foundations of value commitments. The policy
sciences world also presents alternative features with their value contents. For this purpose, policy scientists encourage creativity
and in the entire process they contravene the solid wall of separating contemporary sciences from ethics and philosophy of values
and build up an equipped theory of values. Extra rational process in policy science Policy sciences identify the vital role of extra
rational processes, such as creativity, perception and value judgment and of unreasonable process, such as depth and motivation.
They make an attempt to build up systematic knowledge and structured rationality that is to be applied to the design and process
of social directional system. Basic assumptions of policy sciences Unity of knowledge Unity of knowledge is the prominent theme
in policy science. Dror, the most forceful advocate of the policy sciences, argues that maturation of policy sciences would affect
the state of knowledge in three ways. It would lead to bridging the gap between basic and applied research through a synergic
relationship between normal science and policy science. With the emergence of the policy scientist, a specialist in general
approach and method has been formed. Ideology It means that policy science is loaded with utilitarian assumptions. Policy science
involves primarily the development of professional analysts who are expert in rational decision- making. It is interdisciplinary
approach that intended to afford these analysts objective criteria upon which policy decisions can be made. To develop improved
methods Improved methods and techniques occupy the central position in the analytical approach to policy making. Policy
analysis implies that such procedures will lead to a more frictionless situations than we now have, situations that maximize the
good and minimize the harm done to those affected by them.
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achievement of goals through the use of structural rationality. The rationalist model involves a commitment to scientific planning.
This implies an overhaul of the traditional patterns of policy-making. Implications of policy sciences The following are the
implications of policy sciences: ? The emergence of policy sciences will have far reaching implications, such as transfer of some
major research and teaching functions from universities to research organizations, the participation of the experienced politicians
and executives in the scientific activities, communication between the universities and policy research organizations. ? Policy
science is exclusive and it deals with the inner process of policy making and assumes that it would facilitate the policy maker to
arrive at right decisions. ? Quality of the policy making system is directly proportionate to the increase in policy science knowledge.
It does not mean that it would tamper with the political processes, but rather help it by offering straightforward alternatives from
which the political system can pick up an alternative of its choice. ? Policy sciences bring basic change in the old aged problem of
knowledge and power, which in turn affects social and political power. ? Policy science should avoid the drawback of a few
persons monopolizing policy science knowledge. Instead, it should be widely detached and be communicable to all including
school children. ? Policy sciences would expect changes from politics, the public and education. It would involve a major change
in the contribution of scientists in policy making. The scientists should not only focus on their areas of specialization, but also on
the matters such as judgment on values, value priorities judgment and on the time references. The scientists who have in depth
knowledge of policy sciences should base their knowledge on facts and on the social significance and far reaching effects on
man'’s future. ? Public participation in decision-making depends largely on the quantum of their enlightenment. To meet this
challenge, radical nova designs of adult education is needed. These designs will involve developing new techniques for presenting
and analysing public issues in the mass media and facilitate greater communication between public opinion and public policy
making process. Training tools would include case studies and policy making process. ? Policy science training tools must include
case studies policy games and individual policy exploration programmes. Through these programmes, education for policy making
would be strengthened. Encouragement for participation in policy-oriented educational activities will be provided for. Large scale
of research activities also have to be initiated in the policy science. Difficulties in policy sciences As we have already discussed,
policy science hopes to improve the process of policy making and decision-making, which remain largely underdeveloped. Policy
science is also emerging as a separate field of social science, as an efficient tool

of policy and
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decision-making. Dror believes that today policy science is facing many problems. He also opined that a careful study of such
impediments is necessary to overcome the shortcomings, which are as follows: ? There are social and cultural distances and
differences between political scientists and policy-makers. ? Awful experiences of political scientists and contributors in the policy-
making. ? A lack of belief in the ability of science to be of help in the policy making process, which is monopolized by experienced
politicians and decision-makers. Six forms of public policy-making The scholar Yehezkel Dror has considered the normative model
as a tool for systematically analysing public policy-making, as a basis for the criterion and values needed to assess policy making
and as guide for making effective proposals for developments that are desirable. He identifies the following six normative models of
policy making: ? Pure rationality model ? Economically rational model ? The sequential or chronological decision model ? The
incremental change model ? Satisfying or rewarding model ? Extra rational process model Criticism of policy sciences The pure
rationality model comes in for most detailed criticism. Its first step, which includes establishing a complete set of operational goals,
is politically more difficult than stating all-purpose goals and then letting the prepared goals evolve themselves. Politicians abandon
this to administrators who are apprehensive and conservative. The next two steps that include making a total list of values and
resources and organizing a complete set of substitute policies are even more difficult with the present manpower allocated to
policy making. The next three steps include preparing an applicable set of predictions of cost and benefit for each option,
calculating the net differential probability for each and then choosing the best; these are indeed extremely difficult. The steps from
four to six are all too attemptable only for certain quantifiable problems in transportation of business policy. The extra rational
model is no model as such, but it is brought in to emphasize the need to use extra rational capability. The discussion of Dror policy
science is based on the experience of western scientists and of Israel, so the analysis cannot be said to be complete without the
proper experience of developing countries. Dror failed to establish any correlation between improvement in public policymaking
and the social direction system. Dror’s discussion on policy science was based partially on repetition and ambiguity, and this was
due to his thoughtlessness while developing a new science and partly due to his over commitment to the concept. Lindblom and
Cohen have compared the analytical and interactive approaches to social problems solving and suggest that the latter is frequently
more appropriate. Though the process is more reactive than analytical, analysis may well contribute to the decision- making
process at the level of the interacting actors so that, ‘analysis need only attend
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interactive model has been described by Lindblom in his book,Politics and Markets. Lindblom and Cohen also criticize the fact that
policy involves a distinct and superior way of dealing with social problems, but they concede that it is simply more systematic in
approach. They argue that the knowledge generated by policy-relevant social research is dependent upon ordinary knowledge that
is based upon common sense, casual empiricism, or thoughtful assumption and analysis. Despite the fact that the analytical
approach to policy making is bound by several limitations, it is of great value. This approach, mainly advocated by Dror, is well-
established, though it is often described as policy analysis rather than a policy science. Policy science and the analytical approach
are located squarely within the orbit of western rationalist thought. This means that the human systems can be understood merely
as networks for processing information and making decisions. This approach to human systems gives rise to two related
distortions, which are as follows: (i) It emphasizes technological solutions of the social problems, to the exclusion of cultural design
value adaptation. (i) It is reductionist in that it denies that human systems are more than the sum of individual expressions of their
members. Dror suggested policy science was an answer to face the challenges of shaping the future through better knowledge,
constructed rationality and organized originality. As the purpose of policy sciences is to contribute to the improvement of public
policy making, policy sciences as a super-disciplinary attempt based on behavioural sciences and management studies has also a
relevant significance. ACTIVITY Prepare a report on the role of the main opposition political party in India in formulating major
policies in the country. D ID Y OU K NOW The second Governor General of British India, Lord Cornwallis (1786-93) laid the
foundations of the modern Indian public services. He split the Company bureaucracy into two parts: the political branch for civil
governance, and the commercial branch for its commercial activities. On entry, an officer of the East India Company had to opt for
one of these branches. 5.8 SUMMARY In this unit, you have learnt that: ? The term ‘policy’ is a comprehensive concept that signifies
the way of doing things. Thus, public policy may refer to substantive programmes and policies of the government. ? The criteria for
public policy include: (i) Public opinion (ii) Rationality Check Your Progress 10. Name the two public policy approaches. 11. Who is
the chief advisor to a minister? 12. What is the main concern of the policy sciences?
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? Today, public policy is very important. It deals with the definition of
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a policy problem. The definition of a problem may generate more conflict than consensus. In policy-making, political power
tends to impose upon the definitions of a problem.

However, present study of public policy is based on the
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problem-solving behaviour, realizing that the definition of the alternatives is the supreme instrument of power. ?
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Policy can be studied with a view to gain greater knowledge and understanding of the causes and consequences of policy
decisions. ? Public policy

is an important method
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for changing a social or economic system from the past to the future. ?
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for changing a social or economic system from the past to the future. ?
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A policy may be general or specific, broad or short, simple or complex, public or private, written

and unwritten, explicit or implicit, discretionary or detailed, or and qualitative or quantitative in nature. ? In public administration,
various approaches and models have been introduced to the study the policy science, policy making and the policy process. ? The
concept of policy and administration is interrelated since policy is primarily a goal-oriented action, and without action, it is merely a
statement, while administration is an apparatus for the implementation of the policies. ? Policy science is a systematic and scientific
study of public policy. ? Policy formulation and implementation is governed by certain inherent principles. It is these principles that
govern the policy choice and its outcome. Policy sciences attempt to discuss these principles in a systematic way. 5.9 KEY TERMS ?
Budgeting list: It refers to the actual status of policy implementation. ? Policy agenda: A policy agenda are the demands and claims
that are made on the public officials by citizens or interest groups. ?

100% MATCHING BLOCK 501/789 w

Pressure groups: Pressure groups are organizations with formal structures whose members share
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Pressure groups: Pressure groups are organizations with formal structures whose members share

a common interest. ? Environment: It refers to any event or condition which is external to the boundaries of the political system.
5.10 ANSWERS TO ‘CHECK YOUR PROGRESS' 1. Policy making depends on two major lists, called the wish list and the budgeting
list. 2. Donor groups are the groups that provide financial assistance, aid or credit to developing countries by imposing their
demands. This can be seen in their policies. 3. The basic criteria for policy making are public opinion, rationality, political and
economic situation and media influence. 4. The three aspects of human behaviour involved in decision-making are cognition,
control and affection.

Self-Instructional Material 179 Nature and Scope
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of Public Policy NOTES 5. Public policy is studied for two reasons, for developing policy science and for political and
administrative reasons. 6.

Policy issues that deal with rules and regulations are known as constituent policy issues. 7. Social scientists largely fail to give proper
advice to the policy-makers owing to lack of knowledge about individual and group behaviour. 8.

The game theory is a conceptual and deductive theory or model of policy making. It is a form of rationalism (

BALANCED)

applied in competitive situations where the outcome depends on what two or more participants do. 9.
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Lynn argues that policy making includes not only goal setting, decision-making and formulation of political strategies, but also
supervision of policy planning, resource allocation, operations management, programme evaluation and efforts at
communication, argument and persuasion. 10.
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Lynn argues that policy making includes not only goal setting, decision-making and formulation of political strategies, but also
supervision of policy planning, resource allocation, operations management, programme evaluation and efforts at
communication, argument and persuasion. 10.

The two public policy approaches are ‘policy analysis’ and ‘political public policy’. 11. The secretary acts as the chief advisor to the
minister and assists the ministers in formulation of the public policy. 12. The main concern of the policy sciences is with
understanding and improving macro control systems, especially public policy systems. 5.11 QUESTIONS AND EXERCISES Short-
Answer Questions 1. What do you understand by policy agenda? 2. Define decision-making. 3. Briefly describe the types of
decisions and the factors that determine decision- making. 4. How are policy-making and decision-making related to each other?
5. Give any one limitation of policy analysis. 6. What is the impact of globalization on policy-making? 7. What purposes are served
by conceptual models? 8. What do you understand by the institutional approach to policy analysis? 9. What is the difference
between political leaders and administrators? 10. What do you understand by policy science? 11. Briefly discuss the basic
assumptions of policy sciences. 12. What are the shortcomings of policy sciences? Long-Answers Questions 1. With the help of an
example, explain how needs and demands overlap. 2. Policy making itself involves dealing with conflicting demand. Elaborate on
the statement. 3. Describe the different criteria of policy making.

Self-Instructional 180 Material Nature and Scope of Public Policy NOTES 4. Discuss the reasons for studying public policy. 5. Explain
the nature of public policy. 6. Discuss in detail the complexities in formulating public policies. 7. Elaborate on some of the
approaches to understand public policy. 8. Explain the concept of policy and administration. 9. Describe the basic assumptions of
policy sciences. 10. Discuss the criticisms of policy sciences. 5.12 FURTHER READING Anderson, James. (1984). Public Policy
Making. NewYork: Hold Rinehart. Appleby Henson Paul. (1957). Public Administration in India: Report of a Survey. Government
ofIndia,Cabinet Secretariat,Organization&MethodsDivision.
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New Delhi:CabinetSecretariat. Arora Ramesh Kumar and Rajni Goyal. (1995). Indian Public Administration: Institutions and Issues.
New Delhi: NewAge International. Arora, Ramesh K. (1979). Perspective in Administration Theory. New Delhi:
AssociatedPublishingHouse. Avasthi, A. and S. R. Maheshwari. (1996). Public Administration. Agra: Lakshmi NarainAggarwal. Basu
Durga Das. (1982). Introduction to the Constitution of India. India: Prentice Hall. Bhattacharya, M. (1991). Public Administration
Structure, Process and Behaviour. Calcutta:TheWorld Press. Dror,Y.(1968).PublicPolicymaking Reexamined. Pennsylvania:
ChandlerPublishing Co. Goyal S.K. (1984).Public Enterprises. Indianinstitute ofPublicAdministration. Heady, Ferrel.
(1984).PublicAdministration:AComparative Perspective. NewYork: Marcel Dekker. Maheshwari, S.R. (2001).Indian Administration.
India: Orient Blackswan. Maheshwari, S.R. (2002). Administrative Reformsin India. India: Macmillan. Mathur, B.P. (1993).Public
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Self-Instructional Material 181 Welfare Administration NOTES UNIT 6 WELFARE ADMINISTRATION Structure 6.0 Introduction 6.1
Unit Objectives 6.2 Welfare State 6.2.1 Functions of a Welfare State 6.3 Governance 6.3.1 Policy Process and Multiple Governance
6.4 Changing Nature of Governance 6.4.1 Ethics and Public Policy 6.4.2 Positive Government and Public Management 6.4.3 New
Public Management 6.5 India as a Modern Welfare State 6.5.1 Changing Nature of Administrative Culture 6.6 Problems

and Challenges of Indian Administration 6.7 Summary 6.8 Key Terms 6.9 Answers to ‘Check Your Progress’ 6.10 Questions and
Exercises 6.11 Further Reading 6.0 INTRODUCTION

In the previous unit, you learnt about the nature and scope of public policy. In this unit, you will study about welfare administration.
The concept of welfare state or administration emerged in the 20th century when the practice of laissez-faire was being
abandoned. Laissez-faire advocated minimal or no interference of the state government in affairs of trade and economy. This
concept was, however, changing and voices were being raised seeking social and economic protection from the state. A welfare
administration essentially means an ideal state which takes responsibilities of the wellbeing of its citizens and, at times, provides
social insurance. This is based on the principles of equal opportunity, equitable wealth distribution and public responsibility towards
the downtrodden who are unable to avail the basics in life. This form of social security is prevalent in developed economies. For
developing countries, such as India, a welfare government and its institutions play a significant role in shaping the living standard of
people. The Indian Constitution spells out the duties and responsibilities of the government towards its citizens.

Article 38 of the Constitution reads, ’
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The state shall strive to promote the welfare the people by securing and protecting as effectively as it may, a social order in which
justice-social economic and political-shall pervade all institutions of national life.’

This
unit discusses the importance of administrative institutions in democratic countries, the emergence of welfare state and the
significance of good governance. The unit will also attempt to explain the problems and challenges of administrative institutions
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in India. Self-Instructional 182 Material Welfare Administration NOTES 6.1 UNIT OBJECTIVES After going through this unit, you
will be able to: ?
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OBJECTIVES After going through this unit, you will be able to: ? Describe the features of
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After going through this unit, you will be able to: ? Describe the features of

a welfare state ? Discuss the functions of a welfare state ? Assess India’s performance as a welfare state ? Evaluate the
administrative changes brought about in India ? Discuss the administrative challenges India is facing 6.2 WELFARE STATE ‘A welfare
state is a state that provides for the citizens a wide range of social services; the primary purpose is to give the citizens security’. —T.
W. Kant "The welfare state is a society in which an assured minimum standard at living and opportunity becomes the possession of
every citizen'. =G. D. H. Cole 'The welfare state connotes the
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concept of government in which the state plays a key role in the protection and promotion of the economic and social well-
being of its citizens. It is based on the principles of equality of opportunity, suitable distribution of wealth, public responsibility for
those unable to avail themselves of the minimal provisions for good life". —
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concept of government in which the state plays a key role in the protection and promotion of the economic and social well-
being of its citizens. It is based on the principles of equality of opportunity, suitable distribution of wealth, public responsibility for
those unable to avail themselves of the minimal provisions for good life’. —

Encyclopaedia Britannica The welfare state is simply a state in which people are free to develop individual capacities to receive just
awards for their talents and to engage in the pursuit of happiness, unburdened by fear of actual hunger, actual harmlessness or
oppression by reason of race, creed or colour’. —H. H. Lehman According to Ebenstein, a welfare state aims at (a) minimum
standard of living for every person; (b) economic stability and progress; and (c) commitment to the idea of full employment. As
used by Richard Quinney, an American sociologist, writer, and photographer, the term ‘modern welfare state’ is derogatory. In the
derogatory sense, it refers to a system of justice that conveys prime concern for individual accomplishment with adequate stress
on community, just to provide a social setting to support individual achievement. The ‘modern welfare state’ does not share the
concern of the peacemaker for ‘a socialist vision of social order’. The term ‘welfare state’ is intended for modern societies in which,
under state control, welfare services are produced and distributed in a significant manner. The word does not signify the kind of
services that is being offered. Generally, welfare state refers to financial services, particularly insurance for illness, unemployment
and disability. The concept also covers collective provisions for education and culture. To some extent, almost all modern states
engage themselves with social insurance, for which they are referred to as ‘welfare states’. Features of a welfare state The features
of a modern welfare state are as follows: (i) Providing social insurance, a provision common to most advanced industrialized
countries (i) Assuring minimum standard of living and opportunity to citizens irrespective of caste, creed, colour and so on
Self-Instructional Material 183 Welfare Administration NOTES (iii) Providing a wide range of social services to the citizens, besides
maintaining law and order (iv) Assuring equitable distribution of income and wealth to citizens (v) The welfare state seeks overall
growth and welfare
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of the individuals Aims of a welfare state The main aims of a welfare state are

as follows: (i) Public welfare: The first aim of a welfare state is to do all those acts which aim at public welfare. A welfare state does
not undertake any work which is for the benefit of an individual or a group of individuals. The state performs functions such as
imparting education, protecting public health, giving economic security in old age, sickness or disability, eradicating illiteracy and
poverty, providing employment, and so on, which promotes general welfare of the society. Its aim is to achieve public welfare. (ii)
Economic security: A welfare state aims to establish economic security for its citizens. Its aim is to create an economic atmosphere
in which every individual enjoys a minimum standard of living and is sure of two meals a day; everybody is entitled to the fulfilment
of his or her basic needs - food, clothing and shelter. Its aim is to see that nobody faces hunger and starvation, and that everybody
is sure of security in old age, sickness and disability. (iii) Social justice and equality: One of the main aims of a welfare state is to
provide for social justice and equality. It creates an atmosphere in the society that all are treated alike, that no man is made to suffer
because of his birth, caste, or sex, that there is no distinction between rich and poor in the eyes of law, and that the poor also get
justice in society. (iv) Political equality: A welfare state provides for political equality in the society. It means that all the citizens are
given equal political rights, and public offices stand open to all citizens on basis of equality and merit. Public offices are not
reserved for just a few. (v) Internationalism: The aim of a welfare state is to promote internationalism. Such a state does not believe
in war or expansion of its territories. It believes in the theory of ‘Live and Let Live'. It establishes peaceful and friendly relations with
other states and is always ready for extending its helping hand to other states in time of need. (vi) Increase in state functions: The
aim of a welfare state is to give maximum facilities to its citizens for their all-round progress and development. For this, the state
has to perform various kinds of functions, which are always increasing. Today, the state’s functions are increasing every day;
moreover, the state can also achieve its objectives by increasing its functions. It is difficult to prepare a list of the functions of a
welfare state. However, some of the functions are discussed in the subsequent section. 6.2.1 Functions of a Welfare State
Traditionally, the functions of the state include law and order in the society, defence of the country, and establishment of justice.
The welfare state stands for the welfare of its citizens. The welfare state makes provisions for free medical service, public health and
hygiene, and takes preventive measures against epidemics. A welfare state creates
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Self-Instructional 184 Material Welfare Administration NOTES opportunities to reduce the unemployment level provide education
to its citizens; for this education can be made free and compulsory up to a certain standard. It establishes conditions where the
living standard of the people is improved so that they may lead a happy and peaceful life. The state ensures that economic
conditions of the poor are to a level which improves their living standard. This is essential for the development of personality of the
citizens. However, the welfare state has wider implications than the ones we have discussed. The development activities that a
welfare state must undertake include the development of agriculture and industry, irrigation facilities, co-operative farming, the
management of basic industry, railways, road transport, post and telegraph, supply of electricity, gas water, the civil aviation,
insurance, and other public utility services. It is very difficult to ascertain the limit of the sphere of activities of welfare state. In
general, it can be said that a welfare state should provide for those amenities which are essential for the welfare of all. Garner’s
views on welfare state is worthy of consideration. According to him, ‘State should ensure justice and protect life and property. At
the same time, it is the duty of the state to create those economic and social conditions which help the development of the
potential power of the individual.” Garner has divided the functions of a welfare state into the following three categories: (i)
Indispensable obligatory functions. To maintain internal peace and order and security from external aggression. (i) Natural but
essential functions. Construction of roads and bridges, provision for irrigation, post and telegraph, orphanage, primary education,
public health, banking, insurance, and so on. (iii) Functions that are neither natural nor essential. This classification of Garner does
not appear logical because he mentions roads, canals and postal service as essential functions of the state. The classification of
Willoughby and Gettel is preferable to that of Garner. They divide the functions of the state as obligatory and voluntary. The
obligatory functions of the state include law and order, currency, security, and so on, and the voluntary functions of the state
include the moral, economic and social welfare of citizens. These functions include health facilities, sanitation, primary education,
and so on. Welfare activities of the state in modern times The activities of a progressive state can be divided into the following three
parts: ? Essential or coercive ? Optimal ? Developmental activities Essential or coercive activities The state should perform the
following activities for its own existence. (i) Defence from external aggression (i) Maintenance of internal peace and order (iii)
Provision of justice (iv) Management of momentary system - currency and coinage (v) Provision of infrastructure for functions and
systems, such as transport and communication

Self-Instructional Material 185 Welfare Administration NOTES Optimal welfare functions A state committed to the welfare of the
people will undertake maximum welfare activities. One of the main activities of the state is to redistribute across socio-economic
classes and across regions within country. In a welfare state, the operation of government tax transfer programme, such as
education, health, social security and anti-poverty or welfare programme occupy a much larger share of the gross domestic
product (GDP). There cannot be any universally acceptable list of welfare activities. The welfare activities generally performed by a
state in the modern times are mentioned below: (i) Education: Education had been the responsibility of individual philanthropists,
religious organizations and voluntary agencies in the past, but a modern welfare state regards it as its duty to expand education.
State provides education at different stages. State opens schools, colleges, universities, museums, laboratories and libraries to
impart education to one and all. The state gives great importance to education because it helps in the development of the potential
power of individuals. In a democracy, education acquires a lot of importance because the success of a democracy depends on
educated citizens. (ii) Health and medical care: A welfare state looks after the health of its citizens. It provides nutritious food to
citizens and opens hospitals and medical institutes. It controls epidemics by arranging for sanitation and banning the sale of
adulterated food and drugs. (iii) Assistance to the poor and invalid: A modern welfare state provides for the livelihood to the poor,
the invalid and the crippled. This is the reason why the state opens shelters for the poor, lunatic asylums, old age houses, and so
on. It also opens employment exchange for providing jobs for unemployed people. (iv) Labour welfare: With the beginning of the
industrial age, the importance of the working class increased. No state can progress by ignoring the working class. That is whythe
state provides for minimum wage, maximum working hours, protection of labour from the oppression of mill-owners, insurance
against illness and old age, housing and educational facilities for the children, and so on. (v) Social reforms: Social evils appear in
every society in due course of time. It is the most essential duty of the state to remove those social evils. The state conducts social
reform activities by making laws and making the people conscious of the social evils. The social evils such as child marriage, dowry
system, untouchability, communalism, casteism, social disparity, and polygamy still exist in India to some extent. (vi) Transportation
and communication: The state has the duty to improve the means of transport for the convenience of citizens and the economic
growth of the country. The state cannot function properly without infrastructure such as roads and railways. We are living in the
age of communication, this is why a modern state develops the means of transportation and communication more and more. (vii)
Helping agriculture, industry and trade: The state helps citizens in the promotion of agriculture, trade and industry for the progress
of the country. Distribution of seeds on a subsidized basis, providing loans on low interest
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Self-Instructional 186 Material Welfare Administration NOTES rates, digging canals, and opening research centres help in
agricultural development. The state helps in the growth of cottage industry and large scale industries. It helps in the development
of trade and commerce as well. (viii) Means of recreation: It is the duty of the modern state to provide for recreational facilities. It
builds parks and playgrounds for the public. Developmental activities Welfare states like India also perform developmental functions
such as: (i) Creating infrastructure for industrial development (i) Preparing plans for economic development (iii) Setting up of public
sector units (iv) Taking steps for the improvement of the standard of living of the citizens 6.3 GOVERNANCE According to the
Oxford English dictionary, ‘governance’ is a separate, independent entry and defines it as the action or manner of governing.
According to the same source, the term refers to the contents. The term governance is thus, a method or a structure of
government or organization. The term ‘governance’ is thus a qualitative expression, a normative idea and different from
Government. Mahatma Gandhi used to talk about Swaraj as well as Suraj (good governance). But in the Preamble of the
Constitution, the term governance is not used and is only used in the Directive Principles of the State Policy. According to the
Indian Constitution, Article 37, the provision contained in Directive Principles shall not be enforceable by any court, but the
principles laid down therein
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are nevertheless fundamental in the governance of the country and it is the duty of the state to apply these principles in making
laws.

The principles specified in the Directive Principles of State Policy are as follows: ? Right to an adequate means of livelihood. ? The
operation and control of the material resources of the community are so distributed as best to sub serve the common good. ? The
operation of the economic system does not result in the concentration of wealth and means of production to the common
detriment. ? Equal pay for equal work for both women and men. ? The health and strength of workers, both men and women and
the tender age of children are not abused and the citizens are not forced by economic necessity to enter avocations unsuited to
their age or strength. Thus, we can say that the Directive Principles of State Policy emphasized the content factors. In 1977, one
additional item was added to the list of these principles of governance. The item was children are given opportunities and facilities
to develop in a healthy manner and in conditions of freedom and dignity along with childhood and youth are protected against
exploitation and against moral and material abandonment, and so on. It must be noticed, however, that even after over 67 years of
independence, poor children of our country are still illiterate. Thus, it can be stated that making an item a principle of governance
does not automatically involve government’s action on that Check Your Progress 1. Define welfare state as stated by T. W. Kant. 2.
Identify the aims of a welfare state. 3. State some of the welfare activities of a modern welfare state.

Self-Instructional Material 187 Welfare Administration NOTES account. Recently, the Fifth Pay Commission (1993-1997) stated that
unless the objectives of governance are made clear and specific, there will always be a tendency for expansion of the bureaucracy
in accordance with the inexorable Parkinson’s Law. So, governance is more clearly identified with the purpose oriented level of
society and is not a motionless concept. Good governance requires supportive attitudes in the bureaucracy. Governance is a
qualitative concept and government is a physical entity. The difference between the two can be conveyed more specifically by an
observation like, India should have less of government but more of governance. Governance is defined as the power, authority or
supremacy of the government. In a welfare state like India, the government has a moral duty and authority to resolve the social and
economic crisis for the betterment of the society. The principle indicators of governance include rule of law, written constitution,
accountability, transparency, decentralization and citizen participation, judicial review, equal opportunities and constitutionalism.
Good governance makes way into every corner and sprit of a government of which the civil service is an important part. Key to
good governance Governance is a multi-layered model and thus administrative efforts should strive towards higher and higher
levels of excellence. Good governance is coloured with accountability, stability, responsibility, productivity transparency and
integrity. Accountability Administrative accountability is essential for any organization. For an organization, it implies assessing its
performance in terms of achieving its goals. Organizational goals are split up into specific responsibilities and tasks, and it is the
individual administrators who is called upon to deliver an account of how they are performing their duties. Administrative
accountability is thus a goal oriented job and ensures the optimization of the available resource to realize the organizational
objectives. Administrative devices like chain of command, hierarchy, span of control, delegation of power, annual plan and
supervision are all accountability promoting and enforcing mechanisms. Accountability is necessary for the growth of an
organization. In a society, administrative accountability of the government is supplemented by the mass media, political parties,
pressure and interest groups, political and electoral process and other human rights organizations in the society. Accountability has
two parts, and both the parts are separate from one another. The first is political, and in a parliamentary system of government like
India, the executive has responsibility to give an account for its performance to parliament. The second part is primarily
administrative, and here
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way in which they carry out their duties. These two factors are balancing and both represent the foundation of a responsible
government. According to the H. Paul Appleby, ‘Accountability is made more specific and is ensured by a complex of organizational
and procedural devices. The fixing of ordered hierarchies is itself and exercise in accountability fixation.” Span of control, unity of
command, scrutiny, management, and so on, are well known accountability boosting strategies. In order to ensure financial
accountability in India, each ministry has now a financial advisory system.

Self-Instructional 188 Material Welfare Administration NOTES In an administrative system, all civil servants working in a ministry are
accountable to the minister as the minister is responsible to the legislature for actions of the civil servants. ? The civil servants must
know their minister's mind well and seek to project it devotedly in their work. ? They must observe in all their financial dealings with
the citizens, the suitable process of the law of natural justices. ? They must be responsive to the larger public judgment. ? They
must remain alive to the sensitivities of the legislature and must abjure from doing thingsthat might mortify the minister, particularly
in his relationships with the government. In good governance, powerful ministries like home affairs and finance are the other liable
mechanisms in the government. Audit is also an influential means of accountability and it is so powerful that the Comptroller and
Auditor General is one of the topmost constitutional functionaries of India and is independent of the executive. We can say that all
ministers have complete autonomy and authority in their specific area. The minister must focus on major matters of plans and
leave tasks of day to day administration to the career civil servants. No hard and fast rules can be laid down about matters which
need to be referred to the minister for his decisions. Every minister has his own style of working, formulating policies and
depending upon the civil servants and the administration, but it is necessary for the minister to ensure accountability among civil
servants maintaining hierarchy, span of control and following decision-making rule of action. The classical methods to keep the
administrative staffs under control are unsatisfactory and inadequate. Now the mass media, judiciary and other non-governmental
organizations are so alert that they are working as watchdog institutions of the nation. Accountability must be filled with more
positive contents and accountability must become sensitive to reward and punishment and must not remain one sided, which is
perhaps the case at present. Transparency According to the Oxford English dictionary, transparency means frank, open and candid.
Thus, transparency is the opposite of secrecy. Transparency is one of the most powerful tools in carrying forward good
governance. In a country like India, it is necessary to maintain transparency in every administrative course of action. As we know,
most of the developing countries are now facing the problem of corruption in their administrative work. The Government of India
regulates its communication system using the colonial Official Secrets Act of 1923. It is very shameful that instead of liberalizing the
Act, the government has made it more inflexible than ever before. The Official Secrets Act was amended in 1967 against two sets of
events. First, it is directed against intelligence or spying, and in this respect, leaves basically nothing to change. The provisions
covering espionage have been made enormously favourable for the state and a person can be punished on account of evidence.
For instance, the Act says that it shall not be necessary to show that the accused was responsible for any particular act harmful to
the safety or interest of the state. The Act also describes that a person be presumed to have been in communication with a foreign
agent if he has, either within or without visited a foreign agent or the name, address or any other information regarding a foreign
agent has been found in his possession within or without India.
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official information provided to outsiders. The Act makes it a punitive offences for any person holding office of the government to
intentionally communicate any official information to any person other than a person to whom he is authorized to communicate.
So, itis equally an offence for any person to receive such information. The statue sets out to punish both the thief and the receiver
of the stolen goods. We can say that near about 200 differently worded charges can be drafted under the Section 5. Section 5
covers all that happens in the government. All the information which a civil servant learns during his duty is official and thus is
covered under it. More importantly, the Act makes a simple receipt of official information an offence. The fact is that the
information might have been communicated to a person opposing to his desire is inappropriate and does not immunize him in the
least. So, it is high time to change the Official Secrets Act with a new Right to Information Act which should clearly demarcate the
fields in which official secrecy would be permissible. It is necessary to put more and more information about the activities of public
administrators to the public to maintain transparency in policy making and in strengthening good governance. Participative
management Participation is a major tool of good governance. People's participation in policy making is a part of a larger process
emphasizing the values of representation, openness and responsibility to the people of the country. Decision-making without the
participation of the people will be ineffective. In a democracy like India, people’s participation is needed in every administrative field
of action. Participation promotes better understanding between the people and the government. It also can reduce the difference
between the people and administration. Citizens of any country know their responsibility by their suggestions or proposals in
policy-making and in good governance. People’s participation keeps the government legitimate and increases their responsibility
towards their duty. Peoples’ participation in governance is thus a basic political process for promoting public bureaucracy’s
representation, openness and responsibility to the ultimate sovereignty of the country and for the people. Judicial reforms Judicial
reform is necessary for good governance. At present, the accumulation of cases in the judiciary is completely inexcusable. The
establishment of speedy trial tribunals is required to resolve pending cases. Governance is denied if speedy justice is not done with
the people. To speed up the justice process, new law courts must be set up to deal with the increasing numbers of cases, judges in
sufficient numbers must be appointed and delay in police investigations must be reduced. As we know, justice delayed is justice
denied. At present, the law has failed to prevent criminals from entering politics. It is easier for us to identify convicted criminals, but
it is difficult to know a person with a criminal background. The legal system of India is most difficult and lengthy. The accused tries
to influence the legal process and discourage justice. For the sake of good governance and discouraging people with criminal
backgrounds it is necessary to add a non-suitable column in the ballot paper. In a developing country like India, where poverty is
widespread, unemployment is acute and healthcare is neglected, the state must perform its duty like a welfare state for the
betterment of the people. Commitment towards the people of the state and for good governance is needed to strengthen
parliamentary democracy.

Self-Instructional 190 Material Welfare Administration NOTES Globalization's impact on wide-ranging socio-economic planning
needs a closer analysis. The importance of planning should not suffer in the changed context of economic liberalization, even
though its specific form may undergo change. India is committed to a free market economy, but markets alone cannot be trusted
to discipline economic behaviour in the total absence of state intervention. An important role of planning in the future would be to
work out strategies of intervention to expand the market and make it work more freely with unchecked accessibility to big and
small players alike. Inflation must be kept under a firm check and balance. The role of the Planning Commission needs to be
analysed in the new context. Also, good governance requires supportive attitudes in the bureaucracy. A top level item on the
agenda of the administrative system is the need for attitudinal transformation in the civil service. The cooperation of intellectuals,
experts and civil societies are also effective tools to carry forward the concept of good governance. 6.3.1 Policy Process and
Multiple Governance The policy making process is an extremely methodical political process that involves
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a multifaceted set of forces. It begins with the thoughts people or interest groups have about the measures they want the
government to take.

We can say that the policy process is
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and inaction on some apparent problems. Planning Commission and National Development Council The Planning Commission
and the National Development Council (NDC) are two other institutions exercising much influence over the policy making process
in India. The Planning Commission was established in March 1950 and has emerged as an important policy making organ in the
socio-economic development of the country. Due to its different composition, and more importantly, its allocative role in the
resource deployment, the Commission is often called a super cabinet. Its functions are formulating a plan and determining and
allocating resources in the plan of the Commission. The Planning Commission works in consultation with union ministries as well
as the state governments and prepares the five year plans and recommends the adjustments of policy measures that its progress
appraisal may show. The National Development Council (NDC), established in 1952, comprises the prime minister, a few

union ministers, chief minister/heads of the state and union territories, and members of the Planning Commission.

The Council is adjoined to meet twice every year, but in practice, meets much more often. It makes its recommendations to both
the central and state governments. The secretary of the Planning Commission acts as the secretary to the Council and causes a
memorandum to be prepared on each item on the agendas suggested by the Planning Commission, the central minister, and the
state government. Its terms of reference are to review the working of the national plan, consider important questions of social and
economic policies and recommended measures for the achievement of

the aims and targets laid out in the national plan. The functioning of

the NDC, since its inception, has revealed that there is hardly any matter of importance which it is not competent to discuss. Thus,
the NDC is the top policymaking institution in the country. Judiciary The judiciary in India also plays a constructive role in shaping
and influencing public policies in two ways, that is, by its power of judicial reviews and judicial decisions. The

Self-Instructional Material 191 Welfare Administration NOTES Constitution permits the Supreme Court and high courts at the state
levels to exercise a judicial review of legislation. Judicial review is the power of
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the courts to determine the constitutionality of actions of the legislature and the executive. If such actions are found to be in
conflict with the constitutional provisions,
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the courts can declare them unacceptable and annul them. They not only specify the government’s limits with regard to certain
actions, but also state what it must do for the public interest. Besides, the courts have ventured into new areas of social and
political concerns. The functioning of the public institution such as hospital, jails and schools, and the location of public facilities
also receive attention of the courts. Thus, the role of the judiciary in responding to administrative actions has been to protect the
rights of the citizens against growing state power. The increasing governmental interference in citizens lives, the failure of the
governmental action on social and economic problems, the willingness of the judiciary to play a more constructive role all tend to
ensure a continuation of judicial activism in policy formation. Non-governmental institutions The policy making environment,
besides comprising institutions like the legislature, executive, judiciary and bureaucracy, includes some union government
organizations, such as political parties, pressure groups, the media and citizens. Their views and influences are of critical value to
the policy making process. Political parties The pressure put by the pressure groups and political parties is an important factor in
the making of policies. The political parties provide impetus to policies by enlisting proper support at the time of elections. But
pressures comes from various quarters and are constantly changing that sometimes the process appears to be diluted without
giving any sense of direction. However, parties in India are largely brokerage organizations committed to winning public offices,
rather than advancing policy options to societal conditions. The Indian political system is characterized by a multi-party system.
Parliamentary representation includes both national and major regional parties. Being a multi-party system, most socio-economic
policies are modified as a result of a debate in Parliament. The political expression of the people is largely confined to electing a
popular government. When in power, the political party tends to retain governmental office in the face of every kind of opposition.
This itself adds own uncertainties to the process of formulating rational and sound policies. Pressure groups Exercising of political
power through organized or interest groups is the main feature of our democratic government. For individual citizen, interest
groups are an important channel of communication. They communicate more efficiently than individual citizens with public
officials on policy issues.
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Often, these groups are found to have conflicting values on a particular policy issue, and policy makers are faced with the problem
of having to choose between conflicting demands. Obviously, well organized and active pressures have more influence than
groups whose membership is poorly organized and incoherent. A democratic government is supposed to reflect the wishes of the
people, but in reality citizen's participation in policy making is very negligible. The individual citizen of

Self-Instructional 192 Material Welfare Administration NOTES a country of 1.2 billion people is rarely a significant political force.
Many people in our country do not exercise their franchise or engage in party politics. Only a small percentage of population
exercises any influence on the selection of public politics. External influencing agencies
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Public policies everywhere are being conditioned by external environment. It is impossible to separate external environmental
factors as they

would
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invariably influence the political processes and policy outcomes. The influence, being brought to bear on

social and
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economic problems of our country by agencies such as the United Nations and its allied agencies WHO, ILO, UNEP, UNDP, the
World Bank, the International Monetary Fund, the Organization for Economic Cooperation and Development (OECD)

and the European/ Asian Bank for Reconstruction and Development, is of critical importance in shaping policy outcomes. India has
started implementing IMF supported programmes for macro- economic stabilization. It is crucial that these programmes are
complemented by structural reforms, such as privatizing and restructuring state owned enterprises. 6.4 CHANGING NATURE OF
GOVERNANCE Across the world, the systems of governance have undergone a sea change over the past few decades. It has
resulted in consequent changes in the administrative culture as well. 6.4.1 Ethics and Public Policy During the beginning of the
1980s and early 1990s, public policy as a part of the public administration was expected to produce ethical as well as empirical-
analytical knowledge. The concept of welfare state and government’'s commitment to policies compelled administrators to follow
the ethical values for sketching the framework and implementation of the public policy. Policy makers revisited the old theories or
joined the other subjects with the public administration. The policy sciences appear to be moving from a simple theory or rational
choice their society, from policy science to police inquiry. Two items have been selected by the policy scientists since the 1990s.
First, the policy science was to become normative; and second, police sciences were to be related to public management. The
issue was not whether policy sciences should include values, but how this was to be accomplished. Four general approaches to
ethics and values in the policy sciences appeared to have gained importance during the 1980s and the early 1990s. Social
philosophy and political theory This is a very important approach for the study of ethics and values in making and analyzing the
public policy or the policy process. Communitarianism, liberalism, utilitarianism are described as the moral theories of
administration. Communitarians stressed on doing well in addition to utilitarian norms of doing well with emphasis on liberty and
equality in the formation of public policies. It raises the questions that public accountability of higher bureaucracy would provide
the moral safeguards against ethical transgressions such as in the defence security system.



Ouriginal

by Turnitin

Self-Instructional Material 193 Welfare Administration NOTES Ethical issues and social morality approach Under this approach, the
individuals and groups both inside and outside the public service are forced to make concrete ethical and value judgment on a
regular basis. The developing countries of Asia are now changing their view points and trying to root out the social crimes like eve
teasing, killing of girl child, trying to enact law based on ethics and law such as anti-dowry law and encourage people for the family
planning. Professional and administrative ethics This approach focusses on the public duties as well as public rights and issues. The
standards of professional conduct by government employees and the conflict between public duty, personal morality and private
interest developed into the possibility of and administrative ethics. Meta ethics and ethical analysis Meta ethics and ethical analysis
are the approaches to study ethics. This study consists of values that concentrate analysis on ethical contents of public policy. Meta
ethics or the ethical study of ethics, replaced the discredited belief in value free social science inquiry. So, the ethical values have a
key contribution as a major part of the policy- making and policy implementation. In the ongoing 21st century, more work has to
be done on the basis of ethical analysis and ethical methods. In the policy making and policy implementation process, ethics and
ethical studies are basic components to please the people and to gratify the political parties. ‘Public Policy’ as an academic pursuit
emerged in the beginning of
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the 1950s, and since then it has been acquiring new dimensions and is struggling hard to acknowledge the status of a discipline
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in the comity of social sciences. Concepts of Public and Policy
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The idea of public It is first important to understand the concept of ‘public’ for a discussion on public policy.

As is self-evident,
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the starting point is that ‘public policy’ has to do with those spheres which are so labelled as ‘public’ as opposed to spheres
involving the

idea of 'private’.
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The concept of public policy presupposes that there is an area or domain of life which is not private or purely individual, but held
in common.
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The public dimension is generally referred to ‘public ownership’ or control for ‘public purpose.’ The public comprises that domain
of human activity which is regarded as requiring governmental intervention or common action. However, there has always been
a conflict between what is public and what is private.
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Concept of policy Like the idea of ‘public’, the concept of ‘policy’ is not a precise term. Policy denotes, among other elements,
guidance for action. It may take the form of one or more of the following: ? A declaration of goals ? A declaration of

course of action ? A declaration of general purpose ? An authoritative decision
Self-Instructional 194 Material Welfare Administration NOTES Hogwood and Gunn specified the following
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ten uses of the term "policy’: (i) As a label for field of activity (

ii) As an expression of desired state of affairs (iii) As specific proposals (iv) As decisions of government (v) As formal authorization (vi)
As a programme (vii) As an output (viii) As an outcome (ix) As a theory or model (x) As
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a process Unfortunately, the policy itself is something which takes different forms. There is
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Im

thrust to designate policy as the ‘outputs’ of the political system, and in a lesser degree, to define public policy as ‘'more or less
interdependent policies dealing with

many different activities'. Studies of public policy areas,
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on the contrary, have tended to focus on the evaluation of policy decisions in terms of specified values—a rational rather than a
political analysis. The magnitude of this problem can be recognized from the other definitions, which have been advance by
scholars in this field. Y. Dror,

one of the leading students

g
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of policy science, defines policies as ‘general directives on the main lines of action to be followed'. Similarly, Peter Self defines
policies as ‘changing directives as to how tasks should be interpreted and performed'. To Sir Geoffrey Vickers, policies are
‘decisions giving direction, coherence and continuity to the courses of action of which the decision-making body is responsible.’
Carl Friedrich regards policy as ".....a proposed course of action of a person, group, or government within a given environment
providing obstacles and opportunities which the policy was proposed to utilize and overcome in an effort to reach a goal or
realize an objective or a purpose.” James Anderson suggests that policy be regarded as ‘a purposive course of action followed by
an actor or set of actors in dealing with a problem or matte of concern’. 6.4.2
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Positive Government and Public Management Positive government received a serious setback in the 1970s caused primarily by
Olgj;r i m;as well as the disintegration of the USSR. The dissatisfaction remained unmonitored in India and became exposed
le@y 90s. The collapse of the USSR exposed the unsoundness of the command and control system of a country’s
economic management. The economic crisis reduced the flow of funds in to the public sector. The growing fiscal deficit most
developing nations have faced since the 1980s forced them to borrow to raise revenue for government, which in return created
the problem of indebtedness for them. Public management, though increasingly used since the 1980s, is not yet a fully developed
concept as Metcalfe and Richards argue. They stated that the public management is too narrow to understand. It is necessary to
include the terms land, necessity of information, decentralization, line management, and inter organization management. The
public management movement in public administration focusses on the role of top administrative leaders, such as political
appointees and the strategy. During the 1970s, the policy sciences addressed topics of evaluation, operation, execution and
termination. A policy remains just a policy statement unless it is implemented. Public management, like policy, shares a general
condescension for traditional objective,
Self-Instructional Material 195 Welfare Administration NOTES discipline bound and social science inquiry, and prefers the multi-
disciplinary, problem- oriented and clearly normative nature of its policy oriented kin. The public manager is concerned with the
specific functions necessary to organization and implementation of the public policy; that is, planning, organization, directing and
controlling followed by the Luther Gulick’s formula of POSDCORB. Public policy and public management are the partners,
convergent in outcome, yet with different focus. Lynn combines the theories of managerial and organizational behaviour of senior
public executives who pursue public policy. Managing public policy, according to Lynn, is a result of executive effort directed at
affecting governmental outcomes by influencing the processes that design and carry out governmental activity. We can, thus, say
that public management has an important role in effecting policy operations. The concept of public management is the
combination of two words ‘public’ and ‘'management’. Its contents emphasized the concepts taken from both political science and
business management. While constitutional principles like the rule of law, equity and fairness, and so on, are the contents of
political science, efficiency and financial transactions and benefits are its business ingredients. Public management, used at both
micro and macro level, is towards the betterment of policy making. The public manager deals with public policy, in managing the
policy process and also contributes in implementing public policy. It is an ongoing process and criteria in making, implementation
and assessment of the public policy. 6.4.3 New Public Management The concept of new public management (NPM) is of recent
origin of the new globalization period. As mentioned, it is a mixture of two words—public and management—and its contents
highlight the concepts taken from both political science and business management. While constitutional principles, rule of law,
equality, justice, sovereignty, and so on, the basic contents of the political science efficiency, cost profit, cost breakdown, planning
and implementation constitute its business ingredients. Thus, public management stands for the acceptance of experienced and
examined management methods for collective problem solving. In short,
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new public management takes ‘what and ‘why’ from public administration and ‘how’ from

business management. Traditional public administration is generally associated with bureaucracy while the latter is decried and
denounced by new public management. Richard Common states that new public management is used to describe a vast range of
contemporary administrative changes. NPM has become a very popular concept, its secret lies in
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its appeal as an attractive solution to the problems of big and inefficient government. The

term new public management was invented by Christopher Hood in 1991 and used
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in his paper on ‘A Public Management for All Seasons’ which was published in

Public Administration (Volume LXIX, No. 1). Christopher Hood defines new public management as: ? Emphasis on professional
management in the public sector (a new reference for public administration) ? Emulation of private sector management style ? Shift
to the competitive approach, the motivation being to cut costs and raise standards of service and product
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Self-Instructional 196 Material Welfare Administration NOTES ? Emphasis on standard setting, performance measurement and goal
setting ? Increased concern for output control liked to resource allocation ? Rules and regulation and economy in resource use ?
Unification of massive units into provider producer functions and the introduction of contracting. Another notable contribution in
the development of NPM was made by Gerald Caiden. Others who have contributed to NPM are P. Hoggett, C. Pollitt, R. Rhodes,
R.M. Kelly, P. Aucoin, and L. Terry. No organizations or institutions, whether political, social economical or even religious can carry
on the work without proper administration or management. Principles of management are now commonly used, not only for
managing business organizations, but also educational, social, financial and even governmental organizations. Now, the
government agencies are freely using progressive modernized and updated management thoughts and principles into their area to
carry forward their various policies and activities. Management is the moral process in all forms of organizations, though it may
differ in its complexity with the size of organizations. According to Clauds S. George, Management is the core of national as well as
personal activities and the way we manage ourselves and our institutions reflect with alarming clarity what we and our society will
become. Momentum to public management has principally come from two sources. The first came from the United States where
the dominant view is that management techniques developed and examined in the private sector may profitably be applied in
public administration. The source is now protection or new right, which believes in authority of the market as the guiding principle
for society as a whole. By the same count, it calls for the retreat of the state, and argues for deregulation, privatization and
agreement management. The 5 Ds (Decentralization, Devolution, Deconcentration, Delegation and Debureaucratization) In a
federal set-up, the tendency towards centralization should not always be over powering. This was kept in mind while formulating
our Constitution. The 8th Schedule clearly mentioned the areas of power and functions of the states and union governments. The
regulatory framework in which Indian administration was working with prime focus on the instructions of the Centre no longer
holds true. The process of decentralization calls for making the levels of administration responsive to local needs. With the passage
of the 73rd and 74th Constitution (Amendment) Acts, 1992, local government have become a reality. The functions and subjects on
which the local bodies work are specified in the Eleventh and Twelfth Schedule of the Constitution. This devolution of powers and
functions is getting hampered due to the absence of finances and adequate and well trained functionaries. There has been an
increasing tendency for concentrating the administrative machinery either in the state capitals or districts; there is an urgent need
to disperse the offices with optimal facilities of funds, finances and functionaries. E- governance can act as both a tool to centralize
as well as decentralize, but surely assists in a two-way communication with of course cost and other challenges attached with it.
The policies once formulated are given to administrators to implement. The ground realities act as the test for policy execution,
thus bureaucrats use the principle of delegation. This could be misused by discretionary application, so clear and specific
benchmarks are a must.
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fact, there are two polar viewpoints. According to one, there are strong similarities between public management and private
management. This school of thought favours free transferring of standards of good management of public administration. The
other viewpoint finds some basic differences between public and private management. It, thus, highlights the exclusive political
environment within which public administration is obliged to function. In addition to these views there is also a third and middle
path. This school of thought believes that the truth lies somewhere in between the two extremes. In development of their ideas,
the proponents of this take into account both colonial and normative arguments. In today’s liberalized world, administration has
been replaced by management. Public administration is also identical with management with overlapping circles. The Indian
Institute of Public Administration (IIPA) is not only a professional body, but also a source head of all that stands for the best in public
management. Earlier, [IPA was a direct training centre for the Indian Administrative Services (IAS) and other services. Now, they are
providing training programmes, lectures on the public management, public administration and other fields of the social science
with its rich library and training techniques that are needed in public management and the administration. The old picture of
administration has been compressed by so many practitioners in various fields that it has lost its shape. It has been transformed by
management in all its consequences, behaviour and stratifications. Now, they are trying to adopt the administrative formula of
POSDCORB that is primarily concerned with efficiency. Gulick also identifies five different aspects of time, namely, time as an input,
time as output as the flow of events, time as a gap between two or more significant events or processes, and finally, timing as a
management policy. Gulick clarified that time has realistic and significant connotations for public management. It reflects that the
principle of management should eternally tie to the culture in which they arise. He also defined that culture must evolve
appropriately well before major challenges in human organizations as it is not a machine, but an organism. He stressed that time
must become a central strategic and moral concern in public management. Therefore, the government must plan and work with
this flow in time and for time. In the changing scenario of management, we have begun to realize that, with the globalization of the
Indian economy, all our institutions need management discipline. All professional managers, irrespective of their environment,
ranging from financial management, personnel management, inventory management, and so on, have to bring about better results
in their wider spectrum to total management. In public management, the most important determinate is the matrix of
demonisation. Human values in public management cannot be ignored. Many scholars have asserted that all management is the
man management in the final analysis. In the design of an organization, management is the most powerful element. It adopts and
adapts the organization to its environment. It shapes the environment to make it more suitable to the organization. It requires
coordination at all levels, specifically coordination leadership is a must. It is leadership that ensures synchronization of that activity
of people, both at the planning and execution stages. So, we can say that the public management movement focusses on the role
of top managerial leaders, such as political appointees and the plans they set. The concentration of the public management
movement on top management has resulted in overlooking the contributions of other levels in administration. Decision-making
saturates the bureaucracy from top to bottom.
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Self-Instructional 198 Material Welfare Administration NOTES The concept of NPM defines the way of handling management of an
organization following various methods and techniques of management. It also follows the rule based on the 4Ms, that is, man,
money material and machines. The political thinker Luther Gulick also emphasizes that time was crucial in the concept of new
public management. Without it, there is no change, no growth, no cause and effect and no responsibility for management. Gulick
describes that all public policy transformations are rooted in the timing, and democracy timing is the trademark of statecraft. A
dominant trend in public administration emerged in 1980s was the growing disillusionment with the state as an instrument of social
betterment. All over the world, the state discovered itself under siege, that is to say, it was under incessant attack, while the
governing capacity of the government was seriously questioned. While people nowadays have less faith in the government, the
need for what Jan Koolman and Martijkin Vliet called ‘collective problem solving’ has not diminished. The remedy has been
discovered in business administration. UA Gunn calls new public management as the third way between the public administration
and private administration. J.L. Perry and K.E. Kraemer observe, ‘Public Management is the merger of the normative orientation of
traditional public administration and the instrumental orientation of general management.” Approach of new public management
(NPM) as public choice theory (PCT) New public management is a commercial approach to public administration, as well as the
turning point on the basis of
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public choice theory (PCT) and managerialism. NPM also believed in the dominance of the market and in private sector
management.

PCT has resonance with the ‘Neo Right Movement' or ‘Neo Liberalism’. Market model, which is the dominant model of the
governance in the NPM schema, introduces competitive elements in the public administration with marketisation, privatization and
downsizing being its key features. The two defining pillars of NPM are thus public choice theory and neo Taylorism. New pubic
management is anti-bureaucratic and marks an aggressively managerial approach in public administration. It thus can be seen as a
direct criticism of the traditional model of public administration.
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Public choice theory has exercised a powerful pressure upon policy making since the 1970s. It seeks to communicate an
altogether new direction to public administration. It gives itself to

a market value and thus closes down
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the control of the government in respect of the supply of public services, and as an alternative introduces the principle of
challenge. As the public bureaus are exposed to competition, there is a continuous search for improvement in service standards.

People get the option of choosing between competitive service suppliers and now power is decentralized. New public
management is thus dressed up in the language of management, and imported methods and techniques for the profitable sector. It
is characterized by three powerful business features like management, service and client orientation and market type mechanism
such as competition. Osborne’s and Gaebler's book, Reinventing Government: How the entrepreneurial spirit is transforming in the
public sector, can be a road map in designing a government on the wide principles of NPM. The following are to be considered: ?
Catalytic government that is based on direction-finding rather than rowing or self-creating

Self-Instructional Material 199 Welfare Administration NOTES ? Community owned government that believes in empowering rather
than serving ? Result oriented government that believes only in the outputs not in the inputs, that is, result is more important than
the work or worker ? Mission oriented government that change the rule of determined organizations ? Consumer driven
government believes in
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meeting the needs of the customer and not the bureaucracy ? Enterprising government

that believes in earning rather than spending ? Preventative government that believes in prevention is better than cure ?
Decentralized government that believes in substantive participation and team management ? Market oriented government that
believes in the massive change through the market ? Competitive government that believes in competition ? New public
management is result oriented and goal oriented. It believes in flexible planning in the organization on personal terms and
conditions of employment and so on. It depends upon 3 factors, that is, wealth, competence and efficiency. Criticism of new
public management
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New public management is criticized for separating political decision from the implementation aspects of public administration.
Political executives are lose control over the implementation of their policy as a result of managerial reforms.
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is criticized for separating political decision from the implementation aspects of public administration. Political executives are lose
control over the implementation of their policy as a result of managerial reforms.

NPM involves in several shifts and changes. However, public management implies replacement of the traditional methods and
ethos of the public administration by private sector practices, which are claimed to be of superior effectiveness. NPM does not
believe in a public sector that is protected from the private sector and advocates greater management diplomacy in the handling of
public administration. It is an executive model, which is rather unfamiliar with public administration. It has a supervisory thrust that
is pushing public administration into what may be called a neo Taylorian direction.
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The trend towards the new public management observed in public administration is not without criticism. The influx of private
sector must not ignore the values inherent in public administration. New public management put forward the state to adopt an
alternative in the form of the market. It boldly recommmended privatization and all that it

implied and all growing techniques of management and application. Under new public management, the concept of public
administration is progressively disappearing and there is a search of alternatives to boost up the concept of public-ness. NPM or
business management has to marginalize these essential features of public administration. Public-ness also depends on the size of
the service recipients. A greater number of service recipient implies a higher degree 