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1

Development-Administration:
An Overview

Introduction

Public administration is undoubtedly a very important branch
of political Science. However, the development-adminis-
tration is a part and parcel of public administration. The
development-administration is a very microscopic branch of
knowledge which needs special attention.! Development is
widely participatory process of directed social change in a
society intended to bring about both social and material
advancement including greater equality, freedom and other
valued qualities for the majority of the people through their
gaining greater control over their environment.?

The term ‘development-administration’ originated in 1955
by Goswami, an Indian Scholar. But the conceptualisation
and elaboration of the concept were done by the western,
especially American Scholars. The development-administra-
tion is essentially a concept of administration which is action-
oriented rather than structure-oriented. In a broader sense,
Weidner views development-administration “as the process
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of guiding an organisation towards the achievement of
progressive, political, economic and social objectives that are
authoritatively determined in one manner or another.”
Following the initial attempt made by Weidner several
prominent scholars—notably Riggs, Heady, Montgomery,
Esman and Pye—have made substantial contribution to
articulate the concept and its implications, chiefly as
byproduct of their comparative studies of administration in
the developing countries of Asia and Latin America.

Development-administration ordinarily involves the
establishment of machinery for planning economic growth
and mobilisation and allocating resources to expand national
income. Development-administration has, thus, been
conceptualised as a phenomenon characterising change and
growth.?

Scholars and students in the discipline and professors of
development-administration are busy in researching to bring
about rapid socio-economic change in developing countries.

The development-administration is an action-oriented
and goal-oriented administration. It is an innovative admin-
istration acquiring new skills and new ideas and involving
a lot of experimentation. It indicates a willingness to take
risks in order to encourage change and growth. It emphasises
on-group performance and intergroup collaboration rather
than on individual performance. Along with this, individual
roles are continuously changing under the development-
administration as the structures are shaped and reshaped
according to goal requirements. It involves employing of
trained manpower and improving the existing staff, using of
sophisticated aids to decision-making and adopting empiri-
cal approach to problem solving as well as emphasising on
problem finding. Development-administration functions in
a rapid changing environments and also strives to contribute
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to change the environment itself. Thus, it involves an inter-
disciplinary campaign looking for new functions and new
dimensions, having flexibility, innovativeness, dynamism,
participation and goal-orientation as its basic elements.

Administration of development and development of
administration which fall in the preview of development-
administration pose serious organisational problems and
administrative challenges for policy makers and administra-
tors alike. Broadly speaking, setting of development goals
and objectives and evolvement of strategies are covered
under the head administration of development, whereas
modernisation of administrative techniques, methods and
procedures and development of administration capacity or
capabilities are covered under the head development of
administration. These should equally be emphasised if
planned development is to be assured.

Development-administration is mainly concerned with
that part of public administration which is geared to the
tasks of development planning, projects and schemes.
Development-administration, therefore, has been differ-
entiated from routine administration. Development-
administration as a matter of fact “is concerned with the will
to develop, the mobilisation of existing and new resources
and the cultivation of appropriate skills to achieve the
development goals.” According to Weidner, development-
administration is basically “action-oriented and goal-oriented
administrative system.”

The development-administration although being a part
of public administration, has come to occupy a very significant
place in the study of political science in general and public
policy in particular. The effectiveness of development-
administration is the heart of modern democracy and
planning. The success and failure of planning and welfare of
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the people are dependent on the effectiveness of development-
administration.

In development-administration five major themes can be
identified. One is that development could only be attained
by modernisation (i.e. westernisation), that is to say, by the
definition of western values and technology. The second is
that development could be defined and measured in terms of
economic growth.

The third is that quantitative change (economic change)
would produce a critical mass leading to qualitative changes.
The fourth theme is that the process of development
historically entails the movement of societies between a
traditional agrarian stage of underdevelopment and that of
development after the take-off stage (industrial).

The fifth main theme of development-administration is
the emphasis on harmony, stable and orderly change.
Development in this context is perceived not only as
attainment of change but mainly as adaptation and system
maintenance.

Meaning

The term development-administration is of recent origin.* It
was first coined by Goswami in 1955, and later popularised
by scholars like F.W. Riggs, Edward Weidner, Palmobara,
B.S.Khanna, V.A. Panandikar Jagannadham, H.B. Lee and
others.

The development-administration is the branch of public
administration which deals with the development of a
country’s economy and society. It is a multi-disciplinary or
inter-disciplinary approach. As such, it is a part and parcel of
administration which is responsible for carrying out
development programmes and projects. Thus, it is that wing
of public administration which develops the activity of



Development-Administration: An Overview 5

government in the economic, political and social spheres of
national life.

The functions of development-administration are different
from the classical or traditional administration.® The
traditional or regulatory or classical administration accepts
the society as it is without any vision for the future. On the
other hand, development-administration has to be a catalystic
agent for social and economic change, qualitative as well as
quantitative. Thus, traditional administration is static,
constant, fixed, rigid, stagnant, while development-
administration is flexible, dynamic, changeable etc.

The essence of development is in the process of change
from less desirable to a more desirable state of affairs.® By
and large, development has become an umbrella concept
that signifies the whole process of change towards desired
goals.

Development is not a static process. It is an elusive concept
that defines any definition.” A combination of definitions
offered by social scientists might provide a balanced view of
the meaning of development-administration. In this context,
Professor Caiden is of the opinion that “Nobody knows what
the word development really stands for.”® Economists identify
it with economic productivity.? Sociologists with social change
or social differentiation. Political scientists with demo-
cratisation of political system or expanded government.
Administration with bureaucratisation or maximum
performance or efficiency or capacity to assume all burdens.°

Edward W. Weidner, one of the most sophisticated
advocate of development-administration, says “Development
is never complete, it is relative more or less of being possible.
Development is a state of mind, a tendency, a direction,
rather than a fixed goal, it is rate of change in a particular
direction.”!! He defined development-administration as an
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“action-oriented and goal-oriented administrative system.”

According to F.W. Riggs “Development-administration
refers both to administrative problems and governmental
reforms.”12

Prof. Arora says the term development-administration
has been used in two senses. First the administration of
development and second, development of administration.

Swardlow identified two inter-related tasks in
development-administration-(1) Institution building and (2)
Planning.!® The students of development-administration have
recognised that these two aspects are functionally interrelated
to each other.

Prof. Brand Schaffer stressed more on the formulation as
well as implementation of public policies.!

Whereas Prof. V. Jagannadham defines Development-
administration as “A process of action motivated by and
oriented to the achievement of certain pre-determined
goals.”1®

Riggs considers “Development-administration as both
administrative problems and governmental reform.” These
problems related to governmental tasks connected with
agricultural, educational and medical progress etc.

Mohit Bhattacharya considers “Development-adminis-
tration as an administrative ideology of developing
countries.”!6

Thus, development-administration is getting intertwined
with several development process, modernisation, indus-
trialisation, urbanisation, and social change. “Indeed,
development-administration is an instrument in the hands of
the government ‘every where” who are struggling to improve
the lot of man.”

In short, development is a function of the political
systems.!” It may be the direct responsibility of a political
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system. Development is a dynamic process of growth as well
as change. Sometimes development is explained in terms of
an ideology.!® Development is a complicated concept.

It is goal-oriented as well as change-oriented.
Development has been conceived as “the process of allowing
and encouraging people to meet their own aspirations.”"

Development is a multi-dimensional process. It stands
for transformation of society. It indicates qualitative, many-
sided and balanced change. It has future orientation.

Nature of Development-administration

The discipline of development public administration is subject
to the philosophical controversy. For instance, some who
treat it as normative branch, while others consider it as
positive and empirical branch of public administration.?® In
our view, it is essentially the latter with which we are
primarily concerned with it in this study.

In examining the real nature of development-administra-
tion we have to pose the following questions:

(1) Is development-administration a science? or can it be
studied scientifically?
(2) Is development-administration an art?

Let us try to Answer and examine these one by one.
Is Development-administration a Science?

As we know science is a systematised body of knowledge
with its distinctive subject matter and distinctive methodo-
logy. Development-administration is a growing discipline. As
a discipline it belongs to the biggest family of social sciences.
It is inter-disciplinary in approach. It can be described as a
scientific discipline for the purpose of study, teaching and
research.?! It can safely claim the status of social sciences.
All social science including public administration and



8 Elements of Development-Administration

development-administration are ‘inexact’ because they deal
with the human element and human behaviour so the task of
explaining and predicting the phenomena is not so exact.

It can be studied systematically and scientifically, it is
scientific in nature. It uses scientific method in collection,
and verification of data. Data are gathered and tabulated,
analysed and compared to hypothesis. Finally, hypothesis
are supported or negated.

The study of development-administration and academic
discipline is comparatively new. As a field of systematic
study, the development-administration has been only recent
origin. The word Development-administration was first
coined by Indian Scholar Goswami in 1955. And later on,
credit goes to Prof. Weidner, because he made the symbolic,
systematic and scientific study of development-administra-
tion. He laid the scientific foundations of the discipline.

We may sum up as:

(1) First, it is an intellectual discipline or science to be
studied in educational institutions both by the
students and scholars.

(2) Secondly, it is one of the social sciences largely
concerned with the investigation of social and
€conomic issues.

(3) It is a positive, normative and empirical science.

It is positive and normative because it is concerned with
the question of values. It is normative science because it is
intimately connected or concerned with the life and ideals of
the people for whom it has to function. It is empirical because
it is concerned with the facts, and actualities.

Is Development-administration an Art?

Development-administration is an activity which requires a
skill for its efficient performance. It is an art, and development
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administrator is an artist. Talented person becomes
administrator. As an art, development-administration is
concerned with the practical affairs of administration. As a
practice it stands for the process or activity of administering
governmental affairs. It is not only an art, but a fine art or
discipline. Art is not merely theory, but putting theory in to
practice. Similarly we find that development-administration
is not merely theory but practice.

It is more practical aspect rather than theoretical
discussion. As a practice, it is essentially an art.?? In the olden
days of the monarchic period, the royal and the noble families
used to pay greater attention to the education of their children
in the art of governance. There are examples of scholars who
wrote marly ‘classics’ on the art of administration. Some of
the notable examples are:

(1) Kautilya’s Arthashastra
(2) Machiavelli’s Prince

In this way, we can conclude by saying that development-
administration is ‘both a Science as well as an Art.’

Features of Development-Administration

The following features of development-administration can
be identified.

(1) Change-orientation

The distinctive mark of development-administration is its
central concern with socio-economic change. Development
administrators should change their attitudes, outlooks and
orientation in order to bring about over all socio-economic
transformation in the society.

(2) Result-orientation

Development-administration has to be result-oriented,
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socio-economic change has to be brought about rapidly and
within a time horizon.

(3) Commitment devotion and dedication

Commitment to the problems of the country, commitment to
social and economic change, and commitment is needed to
change the socio-economic scene of the country.
Administrators should not only commit in planning and
implementation of the programme of development but also
in the entire process of transformation and modernisation of
Indian Society.®

(4) Client-orientation

Another characteristic of development-administration is that
it is client-oriented. There is a close relation or connection
between the public and administration, that is an essential
attribute of development-administration.

Development-administration is manifestly client-oriented.
It has to satisfy the aspirations and urges of the clients i.e. the
people of the areas. The needs, requirements and wants of
the needy people of the underdeveloped countries are to be
satisfied and fulfilled within a specified time. Development-
administration has to be positively-oriented towards
satisfying the needs of the people. The people are not the
passive beneficiaries. They are the active participants in the
development or public programmes.

(5) Temporal-dimension

Development-administration has only one fundamental
constraint ie., time. This implies that all development
programmes are to be necessarily completed within a
specified time.

(6) Planned and co-ordinaed efforts

Development-administration refers to organised efforts to
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carry out the development programmes and projects. These
efforts are directed towards national development. Planning
and co-ordination are important in organising efforts.?

(7) Goal-oriented administration

Development-administration is not just public administration
in the sense of carrying out activities. It is goal, purpose, and
objective-oriented administration. Its main goals are social
and economic.? It handles development programmes of a
complex nature. It plays an appropriate role in bringing about
desired change—social, political and economic. It is flexible
in its operation. It is operational in its nature. Its contents are
positive.

(8) Management capacities

Development-administration involves creating and enhancing
management capacities as a means of achieving development
goals. It should have the capacity to face the challenges.
These challenges are social and economic change and state
building. Indeed its focus is on improving the skills and
knowledge of development-oriented administrators so that
they may be able to respond to the growing needs of the
people. A unique and specific function of development-
administration is management. Therefore, they need,
adequate development and training in it.

(9) Progressivism

It is the important task of development-administration. In
development-administration progression implies training
and development of administrators. Development-adminis-
tration prepares administrators for distant future. This re-
quires forecasting in the light of changing technology and
methods. For example, environment protection requires that
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administrators be trained in the technical aspects of conser-
vation of environment resources.

(10) Participation

Development-goals involve greater participation of the
people. In political democracy participation implies strength-
ening of the pressure groups, political parties, equal oppor-
tunity in political-offices and respect for public opinion in
government affairs. It is expected of development-adminis-
tration machinery to create and promote such condition that
will facilitate greater participation of the people in the
processes of economic and social change and in the delivery
of public services, participation by the people in the formula-
tion, implementation, evaluation of programmes and projects,
that is a distinct element of development-administration.

For participation to the meaningful and effective people
must be familiar with the problems to be addressed. They
must demonstrate their ability and willingness in participa-
tion. Development-oriented administration effectively utilises
the strategies of decentralisation, delegation consultation
and thus make administration grassroot-oriented.

(11) Creativity and innovativeness

An important element in development-administration is cre-
ativity. It means ability and power to develop new ideas.
Innovation means application of these ideas. Thus, the im-
portant task of government is to promote and carry out
innovation. Development-administration is an instrumental-
ity of government, lays stress upon the adoption of new
structures, procedures, policies, plans, programmes which
will help in achieving the development objectives.

In India, for example, Integrated Rural Development
Programme (IRDP), National Rural Employment Programme
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(NREP), District Rural Development Agency (DRDA) and
Drought Prone Area Programme (DPAP) are such new
innovations for removing of rural poverty. Modern
communications are in the form of radio, TV, computers and
telephones. All these are the instances of innovation which
will help in the development process.

(12) Responsiveness and accountability

In the traditional administrative system, administrators tend
to be routine minded, stagnant and generally lacking
enthusiasm and ability for innovation.

Development-administration on the other hand requires
an administrator who is dynamic, innovative, and develop-
ment conscious to perform his role in the administration for
development. This is indeed a most decisive area in devel-
opment-administration.

Development-administration is required to be responsive
and accountable. A top-down/bottom-up flow, that is the
important criteria, innovation, creativity, adaptability,
flexibility are crucial in the planning and administration of
development activities. All these requirements can be
facilitated by development-administration. A development-
administration requires highly motivated personnel at all
" levels. Such personnel should be committed to the
development goals and have a high degree of enthusiasm to
accomplish them. They need to possess and demonstrate their
willingness, dedication to achieve the progressive goals of
development.

(13) People-centred administration

Development-administration is essentially people-centred
administration. It aims at serving the people, development
programmes and projects which are drawn up by the planners
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and administrators aims at benefiting the people. The need
for a flexible, and action-oriented approach to the administration
of community development is widely recognised.
Development-administration has to the respond to the
demands and challenges arising from its environment.

(14) Keeping in touch with social realities

In contrast to the traditional administration, development-
administration is required to keep in touch with realities
including grassroots situations, local problems etc.

In developing countries which are very heterogeneous
with large differences between cities and rural areas, between
different socio-economic groups etc., development-adminis-
trators are expected to be in constant touch with the rapidly
shifting social realities.

(15) Over-lapping

In developing societies there is a overlapping institutional
forms as well as behavioural patterns. For example, for
aggregating the political-interests of the people, there may
be regular political parties but side by side with them there
might be caste, tribal, communal organisations also
functioning as political-parties. This phenomenon of over-
lapping is also to be found in political government as well as
administrative structures. Thus, voters might cast their votes
on account of caste or tribal considerations rather than political
or economic interests. Officers insist not only on western
style of clothing manners, but also on administrative aids
like organisation charts, work flow charts etc. But in their
mode of thinking and working they are still guided by
ascriptive orientations of a traditional society. The social role
of the officer often overlaps his official role and causes a lot
of confusion and maladjustment
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(16) Heterogeneity of forms and institutions

The developing societies make conscious efforts towards
modernisation of their economies and technologies. This
places theni organisationally and behaviourally in a
transitional stage, with the result that society becomes a
heterogeneous mix of old and new as well as traditional and
modern elements. Bullock carts co-exist with automobiles,
chaparasis co-exist with telephones as aids to administration,
mud-huts with sky-scrapers.

Further, we also find heterogeneity in administrative
systems. There are many administrative malady in these
administrative systems, such as favouritism and corruption
emanate from behavioural maladjustment.

Goals of Development-administration

Development implies progressive improvement in the living
conditions and quality of life enjoyed by society and shared
by its members. It is a continuing process that takes place in
all societies. Development has been conceptualised as a
phenomenon of change and growth. It is indeed a dynamic
concept.?®

The changing perception of development gave rise to the
adoption of an integrated approach to development
combining social development with the economic. The
removal of poverty acquired a major thrust. In Gunnar
Myrdal’s perception greater weightage was sought to be
given to the institutional factors of change, i.e., social value
and removal of social inequality.?’

As stated in Dag Hammarsjold Report, the goal of
development is to ensure man to decide his own destiny,
provide him opportunities for creative development. The
report also states that development is an integral, value
loaded, cultural process. It encompasses the natural
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environment, social relations, education, production,
consumption and well-being. The report also says that
development is endogenous. It springs from the heart of
each society which relies firstly on its own strength and
resources and defines its sovereignty. The vision of its future,
cooperating with societies sharing their problems and
aspirations.?®

The United Nations Development Programme (UNDP)
formulated another indicator of development emphasising
the human development.?’ As per this perspective,
development is defined as a process of enlarging people’s
choices. At all levels of development three essential
components of development were identified, viz., to lead a
long and healthy life, acquire knowledge and have access
to resources needed for a decent standard of living. If these
essential choices are not available, many other opportunities
remain inaccessible. Additional choices, highly valued by
many people which range from political, economic and
social freedoms to opportunities for being creative and
productive and enjoying personal, self-respect, and
guaranteed human rights sans development may remain
mere dreams to realise.

From the normative point of view, participation of the
deprived sections of the society in the socio-political process
has been advocated as an objective of development. Marxist
scholars emphasised the incorporation of the marginalised
and powerless sections of the society into societal processes
as the objective of development. Accordingly development
has been defined as the process by which powerless people
everywhere are freed from all forms of dependency-social,
cultural and political—so that they can create a personal
sense of history for themselves and thereby express their full
potential as human beings. From this perspective mobilisation
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of the poor and their participation in socio-political process
is the crux of development.>

As we approach the end of this millennium, we can
rejoice at the uncommon opportunities. which the
technological information, social and democratic revolutions
of recent decades have opened up for a better common
present and future for human kind.*! The consensus
developed at the international conferences held under the
auspices of the United Nations and its specialised agencies
during the nineties provides hope that the age old human
quest for opportunities for every child. Women and men to
lead a healthy and productive life can get converted from a
dream into reality, of particular importance are the
conclusions of the International Conferences on the child
(New York, 1990), environment (Rio-de-Janiro, 1992), human
rights (Vienna, 1993), population (Cairo, 1994), poverty and
social development (Copenhagen, 1995), women (Beijing,
1995), urban quality of life (Istambul, 1996) and food security
(Rome, 1996). A close review of the plans for action envisaged
at these conferences can provide a blueprint for sustainable

-and equitable development.

It would be appropriate to integrate the three goals
together, i.e., economic goals should lay stress on eradication
of poverty and unemployment and development for overall
improvement of quality of life, social goals should aim at
brotherhood, welfare, happiness and peace and the
administrative goals should work for fairness, justice and
service. In our country we must have a clear vision and
focussed objectives to achieve our cherished goals of justice,
liberty, equality and fraternity.

1. Economic

When we try to assess the performance of our five decades of
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planned economy, we notice that there fifty years have been
a period of rising expectations. The pace of our economic and
social changes, when compared to other developing countries
particularly of Asia, has been rather slow. The agricultural
and industrial growth, per capita national income, literacy
and school enrolment, infant mortality, the overall perform-
ance of our economy looks impressive. From a food deficit
country in 1947 India now presents an image of a country
self-sufficient in foodgrains. The impact of green revolution
can be seen on agricultural development across the region.
Our industrial sector has been so much diversified that we
are now in a position to meet substantial portion of our
requirements of capital goods through domestic production.
We have financial system well developed covering banking
sector, capital markets, and insurance sector. Yet measured
in terms of rates of economic growth or basic social indicators,
our plea of progress has not come to the level of expectations.
During all the Five Year Plans, the economic growth has
been slow. Average per capita income could not go beyond
1.5 per cent until 1980. The proportion of people living below
poverty line could not decline. Providing free elementary
education upto the age of 14 to all children remained a pipe
dream. Regional imbalance could not be reduced .2

Though the country has achieved growth in real terms,
its relative position in the world has been steadily declining.
In 1995 India was the tenth biggest industrial power. But
despite growth its relative position slipped to twentieth place
two decades later. India’s manufactured exports as late as in
1965 were eight times that of Korea, but by 1986 Korear’s
exports were 4.5 times the value of India. By 2025, India’s
population may exceed China’s predicted population. With
1.5 billion people the prospects are that even the real gains in
average per capita income may no longer be environmentally
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and economically sustainable and without this democracy
may not be sustainable either.*®

As compared to the countries of South-East Asia and
East Asia, who are far less endowed with natural resources
and human resources, our performance has remained very
unsatisfactory. As compared to the economic growth by
China after the introduction of the market-oriented reforms
of the late 1970s, and the progress of South Korea, Malaysia,
Indonesia, our economic growth has remained unimpressive.
As regards poverty removal our economic policies suffered
severe drawbacks in the areas of effective policy to moderate
the rise of population. Capacity building and empowerment
of the poor and the weak and the women to participate
effectively in the growth, processes through substantial
improvement in education, skill and health and infrastructural
investment, broad based growth, based on rapid growth of
agriculture and labour intensive manufactured exports.

On the front of economic goals, there exists a basis to plan
for an annual growth rate of 7 per cent or more on a long-term
perspective. Goals have to be reset, measures are required to
be taken and sustained efforts have to be made to increase the
annual growth rate to double digit which will banish poverty
and greatly reduce unemployment for which continued
adequate attention is also required to be given to the small
business sector. As a matter of fact the small business sector
is contributing a great deal to the economy of the US, the UK,
Japan, Canada, Korea, South African countries and countries
of Latin America. For a self-dependent and self-reliant
economy, the economic goal must also look to the principle
of “be Indian buy Indian” without suffering any kind of
economic isolationism in the global market. As far as export
is concerned, we have to develop highly efficient and
profitable export industries. We experienced persistent low
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profitability of exports. Our share of world trade declined
from almost 2 per cent to 0.4 per cent during 1950 and 1990.
Due to the neglect of export sector the country faced a chronic
shortage of foreign exchange, as a result we had to depend
upon the western concessional aid to fill the import-export
gap.

In the sphere of public sector we could not protect these
enterprises from improper political and bureaucratic
influences. The efficiency and profitability of the public sector
are eroded by lack of autonomy and accountability. They
could not generate sufficient resources to finance their future
expansion.

Deficiencies in human resource development and
infrastructural bottlenecks emerged as major constraints on
the pace of economic development. Inadequate emphasis on
elementary education, neglect of the education of the girl
child and persistant high rates of infant mortality prevented
the growth of a nation. Nobel laureate Amartya Sen called
for a constitutional amendment to make elementary education
a fundamental right in order to bring faster societal change
leading to participatory economic development and gender
equality. The west had made great strides in economic
development only because it had made the social base strong
by making its people educated and literate. Even in Japan
and East Asia economic progress was due to development of
human resources. Japan at the time of Meiji Restoration in
the middle of the ninetenth century already had a higher
literacy rate than Europe. General availability of basic
education made it possible for the people to participate in the
overall economic development. The provision of elementary
education as a fundamental right is a real way of making
democracy vibrant and transforming the society leading to
gender equality. Women’s education and education of the
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girl child has an impact on empowerment of women. This
increases gender justice in the family.3* Everyone has the
right to education, which shall be directed to the full
development of human resources and human dignity and
potential, with particular attention to women and the girl
child. Education sheuld be designed to strengthen respect
for human rights and fundamental freedoms including those
relating to population and development. The best interests of
the child shall be the guiding principle of those responsible
for his or her education and guidance that responsibility lies
in the first place with the parents.®® As far as poverty
alleviation is concerned, it will never be achieved by subsidy.
It will never be achieved by reservation, it can only be
achieved by developing their skills by education, not merely
primary education, but at least upto the higher secondary
stage, developing supplementary skills, so that they can get
jobs in various industries or intermediate technology jobs
which will give them employment.

2. Socral

The basic attributes of a good society include maintenance of
peace and harmony, achievement of material well being,
enhancing of justice and equality, enrichment of community
life with a sense of shared identity and commitment to
rationality. Exploitation, ignorance, illiteracy, illhealth,
exploding population, rampant corruption, variety of scams,
the role of money and muscle power, general apathy,
unconcern of the people and several other maladies made
the country unprogressive. The rural, urban and tribal
societies today are in a state of flux, people clamour for their
rights and forget their obligations.

Today castes and politics, politics and religion have kept
us apart. There is all ground decay of ethics, morals and
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values. Material values replacing the eternal values. Tradition
is under stress. Blind imitation is growing high.

Growing percentage of unemployment in almost all
countries of the world, unequal payments between genders,
races, citizens immigrants, etc., shaking the foundations of
family and marriage, increasing number of single women-
headed families, feminisation poverty, criminalisation in
sinisterly sophisticated forms spreading to all sections and
levels of populations further deteriorating into psychological
deprivations and perversions alarming spread of terrorist
violence, ethic cultural, linguistic and regional tensions and
conflicts are some of the more outstanding problems in
addition to the earlier chronic problems of ill heath, ignorance
and squalor which directly affected the quality, the pace and
pattern of social development. Robert Helbronder, an eminent
American thinker, suggests that socialism can still serve as
‘the vision of a society, such a society might have the level of
social welfare of Sweden civil liberties of Holland, income
distribution of Norway, health care of Germany, public
culture of France and security of employment of Japan. The
collapse of (Soviet or Chinese) socialism should not put an
end to our social imagination.3®

Material well-being of people at large is another important
element in man’s quest for a good society. It is true that man
does not live by bread alone. He cannot live without either.
Material well-being is a precondition for security and peace
and even of progress. Every religion and philosophic system
acknowledges material well-being as a base of any worthwhile
human activity—practical or philosophical. It is a wrong
notion altogether for people to argue that we in India were
lost in metaphysical reveries and regarded secular and
material aspects of life to be inconsequential. Truth is that the
secular and material aspects of life received as much attention
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as any other. And even those who were regarded as spiritual
minded were not obivious of the needs of ordinary human
beings. After attaining enlightenment, the Buddha did not
retire into solitude. He came out heeling the sick and helping
the poor and aging. Similarly, when Swami Vivekananda
thought he should lose himself in the delights of the inner
spiritual life and not get involved in matters of the world.
Ramkrishana Paramhansa chided him, “Shame on you! Why
are you trying so much to seek your own personal salvation
instead of first rescuing others who were suffering poverty,
deprivation and hunger?” That made him think and he felt
the pangs of all human beings. He said, “How can I content
myself with my own salvation? It is my duty to look after
others and rescue them from sufferings. The Upanishad says,
after the achievement of wisdom—let me have wealth. Wealth
and prosperity in the hands of the enlightened are a source of
blessing. Wealth and prosperity in the hands of the
unenlightened are curse.” Some of us can perhaps live like
saints but few have that discipline. The rest of us need three
square meals a day, decent shelter, amentities such as
electricity, fresh water, sanitation, access to affordable
transportation, good education and books, radio, and
television which open us upto the world around—these
nourish our bodies, minds and spirits. For that, poverty must
be fought, disease and illiteracy removed and everyone must
be given a chance to grow better, feel nobly, think clearly and
act rightly. Humans must free themselves from the iron laws
of necessity.%’

One important social goal has to be the continuance and
protection of the family as basic human and social institution
for the welfare, happiness and peace of individual members
within the group and the society. Strengthening of the family
will be needed for the preservation of cultural heritage and
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tradition. The strength of our social life is the harmonious
relationship among the people belonging to various linguistic,
cultural and religious groups living in any part of this country.
Therefore our social goals will be creating and promoting
global social network through messages of universal
brotherhood, human welfare, happiness and peace.

(3) Administrative

The administrative goals must call for certainty, stability,
creativity, innovativeness, super-sensitivity, responsiveness,
fairness, openness and transparency in national life.

Currenly in the Less Developed Countries (LCDs) there
exists a highly bureaucratic civil service and excessive
centralisation of authority and control. This excessive
centralisation of authority and control is reflected in govern-
ment minjsters assuming overall and total control of their
respective ministries and departments in terms of decision-
making and paying inadequate attention to or giving little
opportunity of middle or lower level civil servants to
participate not only in the decision-making process but in
the development process as well. This situation continues to
" be prepared because the civil service in most LDCs has
become an institution in which personal survival in terms of
longevity of service, depends on political affiliation situation
which does not confirm to the regulations governing, the
non-political nature of the civil service.

There exists a great deal of friction tension and mutual
suspicion between government ministers and career officials.
Both have adopted an attitude toward implementation of
policy that has alienated the public and has hampered
effective functioning of the government. Basically the career
civil servants are in a position of great insecurity due to the
enormous powers of the government ministers. Most of the
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civil servants are usually better educated than the ministers.
As such the career civil servants find it difficult to abide by
the decisions of the ministers whom they regard as inade-
quately educated and not competent enough to take decisions
pertaining to administration of development. The ministers
on the other hand, conscious of their newly acquired powers
and determined to dispel any suggestion of inferiority, are
anxious to assent their authority and to make it clear beyond
doubt as to who are the masters.

Inevitably, for reasons of survival within the civil service
career civil servants have to adopt a sycophantic and fanatical
attitude towards their ministers not offering technical and
administrative advice in a firm and objective manner. After
attaining independence bureaucratic colonial-oriented
administration in the LDCs was transformed into a
bureaucratic organisation that emphasised sovereignty of
politics rather than supremacy of administration.® Politics
became the most important activity and the politician
(minister) came to occupy a position of unquestionable
supremacy in matters of decision-making.%’

The factors affecting the administration of development
in the LDCs is the lack of political leadership’s total support
for improvement of the nation’s administrative system.
Administrative change inevitably involves a challenge to
accepted modes of action and traditional values and
prerogatives.*! If political leaders are to inspire a population
and direct the bureaucracy to higher levels of performance
and development, their words and actions, must carry an
aura of legitimacy. Historically, political leaders in the LDCs
have been primarily concerned with maintaining their own
existence as politicians which has resulted in much confusion
between the administrative and political functions in the
decision-making process and also in the creation of political
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elites. These clites among themselves alone cannot execute
the services and achieve developmental goals. Functional
reform of development-administration, as needed in the LDCs
can only be brought about through a derived effort and
critical support of the political leadership. The LDCs cannot
afford to have inefficient bureaucracy if the primary emphasis
has to be laid on the promotion of growth, development,
equity and provision of basic needs for once colonised people.
The administration of development in the LDCs has also
been hampered by the failure of the public, to realise what
can be achieved by community effort. In many cases
considerable potential awaits development but no action is
taken by the people because: (1) they do not understand the
opportunities, which exist, (2) the lack confidence to venture
into new activities, and (3) their traditional leaders frequently
fail to see that they have any function to guide and inspire
their people in these matters.

Our administrative goals must include inculcation of
high sense of ethics and values to curb the rising, influence
and growing interference of politics, pressure groups and
money and should find a way out for administrative
corruption and other ills. The political-bureaucrat-
businessman-mafia nexus must be broken. If India is to regain
a pride of place in the comity of nations. A politician
administrative structure based on merit and fairplay should
be evolved to check the ever-rising corruption in India. There
is an urgent need to simplify the administrative procedures.
Unnecessary controls and cumbersome procedures are
breeding grounds of corruption. Therefore it is necessary to
reorient the administrative structure and revamp the time
consuming procedures with a view to helping citizens. The
administrative set up must be cost-effective and result-
oriented. It must be accountable, responsive to the needs and
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responsible to the job assigned. The tools of government
must be redesigned in the areas of public services, human
resource development reward-punishment systems, data
gathering and data processing, surveillance and control
mechanism. There should be greater distributive justice. The
administrative machinery, must be made transparent and
the public should have free access to government records
except the classified items. With regard to Indian
Administration, Shri N.A. Palkiwala remarked: “We have
got too much of government but too little governance, we
have got too many public servants but too little of public
service, we have got too many controls but we have got too
little of welfare, we have got too many laws, but have got too
little of justice.”

So, the goal should be to have an administrator who
should be less generic and more public, less descriptive and
more prescriptive, less institution-oriented and more client-
oriented, less neutral and more normative. Hence, Indian
administrative system should become more modernised
without losing its cultural identity.*?

In short the significant goals of development-administra-
tion are as follows:

(1) Itis concerned with protection of tenancy, that means
tenant as the landowner.

(2) Development-administration is concerned with
distribution of surplus land to the poor farmers and
the landless workers.

(3) It aims at ‘Reservation’ in the distribution of surplus
land.

(4) Poultry farming is another important aim of develop-
ment-administration.

(5) It is concerned with the ceiling on agricultural land.

(6) A minimum standard of living.
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(7) Improvement in the well being of the individual.
(8) Sharing of benefits by all.
(9) Equitable distribution of income and wealth.
(10) A greater degree of income security.
(11) Expansion and improvement of health, education,
housing, social welfare etc.
(12) Safeguarding the environment.

Scope of Development-Administration

The field of study and action represented by developmental
administration may be conveniently divided into the follow-
ing areas, though other classifications may also be thought
of:

Extension and community services.
Problems of programme management.
Project management.

Area development.

W N =

This is by no means a complete list and leaves out, for
instance, areas like the role of administration in guiding and
regulating private activity, labour administration, financial
administration and others.

(1) Extension and community services

Extension and community services are best seen as a form of
partnership between the government agencies which provide
technical, institutional or financial services to the people.
Their significance comes from the fact that they are a substitute
for a system based on government action alone and are
rooted in the belief that it is community at the local level
which receives the services, responds to them and in the
process itself grows in initiative and responsibility. They
imply community organisations of one kind or another at the
base. The most difficult problem met within extension is that,
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within the limits of the resources available, benefits do not
easily reach out to sections of the population who are in a
situation of weakness, unable to contribute their own share
or to claim what is due to them.

(2) Problems of programme management

These run right through the entire range of development in
various sectors of the economy. They include questions of
organisation, personnel, delegation, and attitudes in
administrations, but if issue should be identified more sharply
than the other, it is the critical role in programme management
of planning for supplies and inputs.

(3) Project management

More especially, the management of public enterprises, has
become an altogether crucial area, because major projects
account for a high proportion of new investment and make
demands on resources in men, materials and organisation
which are frequently underestimated. They call for decisions
and procedures at the level of policy which would facilitate
their preparation and execution and at the same time, there
must be efficiency, initiative and compactness in the
organisation responsible for them. They are undoubtedly a
major challenge to administrative and technical capacity to
achieve development.

(4) Area development

It is an extremely difficult field of administration and one for
which most of the developing countries do not yet have
sufficient experience. It is generally assumed that the problems
which arise at the area level would be adequately dealt with
by men and institutions on the spot. It is, however, not
realised that area development requires a clear frame of
delegations and procedures within which, both at the state
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level and in district and blocks, each agency could act on its
own, as well as identification of the points at which its
activities should be complementary to those of other agencies.
Again, at the district level, in India, for example, there are
three sets of institutions which have to work together-
Panchayat Raj Institutions in the rural areas, district officials
functioning with the collector outside the scheme of Panchayat
Raj, and local self governing institutions in towns and cities.
The role of co-operative organisations and voluntary agencies,
at the area level should also be noted. Before development-
administration can make a success of area development, for
more knowledge and understanding has to be brought to
bear on problems at the local level, local problems are best
regard as facets of difficult national problems, looked at in
terms of given areas and communities. They demand no less
expertise and knowledge from higher levels of administration
and from universities and research institutions than problems
at the state and national levels.
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Ecology of
Development-Administration

Introduction

Ecology is a branch of biology. In biology the term ecology
means the scientific study of the living things i.e. plants,
animals and people in relation to each other and their
environment.!

The term ecology suggests the relations and
interdependence between living organism and their
environment. Ecology deals with the organic life on the earth.
It examines the interaction between the living organism and
their environment.? Animals, men, and plants are conditioned
by their environment.

The study of development-administration also includes
ecology. The ecological approach is based on the view that
an administrative system may not act as an independent
variable in all situations.* The main contributors to the
ecological study of development-administration are John. A
Gaus, Robert. A. Dahl and F.W. Riggs.* But the most notable
contribution to the ecology was made by F.W.Riggs. He
wrote a book known as The Ecology of Public Administration.



Ecology of Development-Administration 35

Riggs in his book stressed the relationship between public
administration and its environment. His main ecological
emphasis is not on physical or biological aspects but rather
on the human social system itself.

Development-administration is a multi-dimensional or
interdisciplinary approach.” It has its own set of environment.
Development-administration is surrounded by social,
political, economic and cultural sets of environment.® it
influences and is being influenced by its environment. It
interacts with its social, political, economic and cultural
environment. It has to be studied in different contexts i.e.
social, political, economic and cultural.

1. Social Context of Development-Administration

Development-administration is rooted in a larger social
system. Any social system exists within a three sets of
environment:

1. Physical environment (climate).
Cultural environment (norms, values, goals).

3. Technological environment (the state of knowledge
and instrumentation available).

Social system is a comprehensive term which includes in
its fold many other sub-system like economic, political
system.” It also includes social change or social reform and
it can be brought about by social policies. Social policies have
to be implemented by administrators. Many social problems
are the challenges to the development administrator. So
development-administration has to face all those emerging
challenges. Development-administration has both the nega-
tive and positive sides.? The negative sides are the problems
like poverty, unemployment, beggary, untouchability, racial
discrimination, unemployment, dowry system, prostitution,
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delinquency, destitution, zamindari system ie. concentra-
tion of the wealth in the hands of the few.? These are all the
hindrances to development-administration. All these are the
anti-social activities which requires_proper policies to be
framed by the Government. And these policies should be
effectively implemented by efficient administrators.

Social conflicts arises in society due to the scarcity of
resources!® and the administrator should have sufficient
knowledge of such conflicts and he should seek the means to
resolve or manage those conflicts. He has to see that
society is not attacked by evils like casteism, communalism,
regionalism, sectionalism, linguism, and so on. Implement-
ation mentation of laws and policies with regard to social
problems is a great task before the administrative machinery.!!

The problems of society in every country whether
democratic or communistic are too complex and compli-
cated.’? Every person has to live in society as a civilised
member. But due to the development made in science and
technology and growing population, society has been facing
many problems. Society is getting divided into ‘haves’
and ‘havenots.”’® And that will affect the development-
administration. All people are not equal with regard to
resources, facilities and other opportunities. Most of the
people are poor who are not able to make their both ends
meet.! They are not in a position to get their minimums.
They are illiterate, ignorant about the development set up,
political set up, economic set up etc. Social conflicts are
increasing day-by-day, that will seriously affect the
development activities. There is no peace, unity, harmony
among the members of the society. So, the people are forced
to engage in anti-social activities like theft, rapism, looting,
demonstration, murdering, killing, kidnapping and so on.'*
All this they do because, they (both men and women) have
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been facing the problems of poverty, hunger, unemployment
and so on. Sometimes some people are forced to commit
suicide crimes knowingly or unknowingly—due to the
pressing of time and circumstances. Women are suffering
from the evil practices of the society like Devadasi system,!®
sati, divorce, dowry and other problems. All these various
evils, issues and problems of the society require the passing
of the proper laws and formulation of proper policies by the
government. That is why, in many democratic countries like
India, the government has formulated many plans and
launched many programmes for the welfare of the people. In
India, Dowry Prohibition Act has been passed and anti-
poverty programmes have been launched towards the goal
of welfare state.'” Some sort of social policy or social legislation
has been passed and introduced. Still the problems are not
completely solved. Whether it is social law or social legislation
or social policy it should be effectively and timely imple-
mented. The implementation of social law or social legislation
is the job of development-administration.

Unless, there is an efficient, honest, non-corrupt, well
trained administrative machinery to implement social policies,
plans, programmes and laws, there is no development, no
social justice or social welfare. So the ideals of social justice
or social welfare can be realised only when there is good
administration.!8

The positive side of development-administration with
regard to social context is removal of corruption, prohibition,
abolition of untouchability, inter-caste marriages, minimising
social conflicts or quarrels, removal of caste system etc. In
this way, social environment influences both positively and
negatively development-administration.

2. Political Context of Development-Administration

Development-administration is very close to a political
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system. Development-administration is completely depends
upon the political system. Therefore, the political factor
influences the structure and functioning of development-
administration. The influence of politics on development is
very great. No aspect of development can be studied without
political influence. Politics influences almost every aspect of
development-administration. The whole field of
administration operates in the political environment or
milieu.’ Every aspect of development-administration is
influenced by politics. The administrators activities are
politically directed and controlled.

Political process and development process although
distinct, different, separate and independent, still, they are
inter-related, inter-linked, inter- connected and inter-woven.
Politics is, thus, the ‘struggle’ for the control of public policy.?
Politics frames the policies. Politics is the study of the state,
government and administration.?! It is behavioural and
empirical. Politics is defined in the context of power relations.
It is as the study of power.?? It is a struggle to acquire power,
retain power and expand power. Power is the central theme
of politics. Power is the central topic or concept of politics.
Power is the heart of politics. Politics is a very complex of
interaction by which power is acquired, transferred and
exercised. Prof. Lord Action’s statement “power corrupts
and absolute power corrupts absolutely.”?* It is concerned
with how to acquire power, how to retain power and how to
expand power. It is the art of manipulating the things. It is
the art of governing the mankind by deceiving them.

Harold Lasswell has explained “who gets what, when
and how dimension of politics.”?* Politics is the process by
which power and influence are acquired and exercised. There
is a continuous interaction between politics and development.
Development-administration has to be linked with the study
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of politics. In fact, these two constitute two fundamental
instruments of social and political change. They are co-
relative. Policy formulation is the job of politics, while
enforcing is the job of development-administration®> where
policy formation ends, implementation begins. Bureaucracy
plays a very important role in development-administration.
But inefficient bureaucracy is a great impediment in the way
of development. The governmental-administration in India
has been proved too weak and inefficient as it cares more for
the rules, regulations and formalities without caring for the
real needs and problems of the citizens. Corruption has
become routine in governmental administration. It cannot be
eradicated so easily either by law or by any ordinance of the
government. Both citizens and the government are equally
responsible for the evil of corruption. We talk of neat, clean,
and efficient administration, but in practice, quite reverse is
the result. So, the evils like red-tapism, nepotism, corruption
etc., have become the hindrances in the way of development-
administration.?

Further, India has been completely dominated by party
politics.?” Party politics have become more important than
economic development. In the west, economic development
is more important than politics. The game of politics in India
is played only for the sake of politics. Politics is not
characterised by stability due to the splits in political parties
which is a great difficulty in the way of development. The
splits in the different political parties have created a confusion
in the minds of the voters. It has become very difficult to say,
which party stands for what? No party has established its
credibility, faith and confidence in the voters. All parties
have become too opportunistic, just to play the game of
politics, to get power and misuse power. The ideals like
socialism, democracy, secularism have been used as the means
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of propaganda by the parties to win the elections. So the
ideals have lost their spirit and meaning. Those who contest
the elections spends money in terms of lakhs together just as
to purchase the votes by making false promises, by fooling
and misguiding the voters. Thus it is clear, that the game of
politics is played through the means of money.?® The slogans,
statements at the time of elections are used as a means to win
the elections.

Aristotle, the father of political science, said that “man is
a social animal” and he is necessarily a political animal.?
That means he participates in political-affairs. Participation
is most important for his development.3® Voting, public
discussion, critical assessment of governmental functioning,
public interest movements, organisations, consulting and
contacting the political-representatives are the political context
of development-administration.

3. Economic Context of Development-Administration
(Planning, Budgeting and Public Sector)

Economics is the study of the wealth.?! It covers almost every
economic aspect of human life. Pricing, currency, banking,
planning, budgeting, production, distribution, consumption,
exchange all these are the economic terms.* All these affect
development-administration. Imports exports taxation
policies, acquiring of wealth, saving capacity of man, purchase
capacity, industrial development all these have a bearing on
development-administration. To Prof. Riggs economic
productivity is the most important feature which has
influenced development-administration.*® In other words,
production and consumption of material goods affects the
nature and characteristics of development-administration.
Development-administration is influenced by the mode of
production and “Production relations” without doubt.™



Ecology of Development-Administration 41

In a developing country, the state acts as the dominant
change-agent and, therefore, its task is to carryout economic
development. State must achieve the development goals and
it has to adopt new set of values. In developing countries
especially in India there is an unequal distribution of
resources. Indian economy is as such people wants more but
they get less. Hence there is no satisfaction. And this lack of
satisfaction gave the way to many differences, discriminations,
divisions, distinctions, and disturbances.® Hence, conflicts
may be violent or non-violent, radical or peaceful, civil war,
chaos, confusion and that leads to division of society. And it
severely and seriously affects the development-
administration.

It is increasingly recognised that public officials in the
developing nations are generally dissatisfied with their low
salaries, and as such dissatisfaction is the main cause of
official corruption.3® Official corruption is the context of
administrative-development.

In India “mixed economy” model is foliowed.*” That
means encouraging both the public and private sectors. And
that model or policy is adopted to bring about socio-economic
transformation. Central planning is an instrument of
development. And it is accepted to bring about a socialistic
pattern of the society. But the pattern of distribution of income
and wealth in India is not yet restructured by the planning
commission. There is still a wide gap between the rich and
the poor, poor are becoming poorer and rich are becoming
richer. That is way, India is called as a rich country inhabited
by the poor people. Rich in terms of natural resources.

Planning occupies a very important role in development-
administration.®® But we witness the failure of planning in
India. As we notice today that there is no timely implemen-
tation of the plans. Plans have not been able to reach their
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targets. As such neither the agricultural production nor
industrial production is increased so as to raise the standard
of living of the people. Agriculture is a gambling in India.
No timely rains. The failure of plans have been caused on
account of national calamities like floods, famine earth-
quake and also on account of lack of financial resources.®
The government has been forced to resort to deficit financ-
ing. As a result of this, people are forced to pay heavy taxes.
That is why it is said that Indians are good planners but bad
doers.

The economic context of development-administration
have some positive aspects. Such as the protection of tenancy,
ceiling of agricultural land, distribution of surplus land to
the poor, giving loans and subsidies to the poor and marginal
farmers, establishing of employment guarantee schemes or
programmes, giving benami lands to 'poor farmers,
reservation in the distribution of surplus lands etc. These are
all the positive economic context of development-
administrations.*

4. Cultural Context of Development-Administration

There are numerous facets of development-administration
on which past as well as present administrative systems can
be compared from the point of view of their achievement-
oriented goals. Here we are concerned only with the cultural
context of development-administration with a view to see as
to how for this factor has influenced the decision-making
process ultimately affecting the entire gamut of development-
administration. The impact and the influence of culture on
development-administration is quite direct and immediate.
Development-administration has a philosophy of its own,
culture affects the development-administration. It is bound
by peoples culture.?! Culture is dynamic and influencing
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force.*? The various developmental policies and programmes
of the government have a cultural dimension. Both culture
and development-administration act as an instrument of social
and economic change.

It is a testimony to the fact that development-
administration has to be placed, studied and operated in its
cultural context.** A country like India which aspires to go
self transformation, the higher civil service culture is not,
cannot be, and should not be, a true reflection of social
cultures at large. On the other hand, it has also to be seen as
to whether bureaucratic culture and mass social culture are
helping or retarding the development process. It is being
observed in India that there is a cultural gap between the
political culture and the administrative culture.** Further,
the cultural gap is also witnessed between the higher and
lower levels of bureaucracy. The people who manned
development bureaucracy such as BDO, ADO, VDO etc. are
culturally apart from the members of the higher bureaucracy
like the IAS.#° The cultural gap between these levels is distinct
and marked. The question, therefore, is whether culturally
different people are helping in the cause of development or
affecting the process adversely. Indian culture is so rich and
diversity and plurality of culture is influencing the social
development in India.*® The major focus of development-
administration in India has been rural development and
government is also directed towards this sector. During the
last five decades of planning and development, India has
experienced with a number of policies, programmes, and
projects, but these have not succeed to the desired extent.
Many factors have been accountable for this state of affairs
and cultural factor is one prime factor. The cultural
environment of higher level bureaucracies is markedly
different of lower level and middle level bureaucracies in the
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country, and all these bureaucracies perform functions or
works in altogether different cultural settings and
environment.

Often we come across, that our planning is alright, but
the implementation is faulty.*’ If we accept this assessment,
it can be argued that because of the cultural disparity, and
cross-cultural settings, the implementation of the policies
and programmes is not smooth, and friction can be seen at
various organisational levels which hampers implementation
process. The cultural context of the planners and that of the
implementing bodies is entirely different.

These two sets have been very little in common and,
therefore, the marriage between the formulation and
implementation is faced with problems affecting its being.
The cultural gap is predominant and, therefore, it cannot be
overlooked while analysing the developmental process. The
administrative system and the organisational process both
get influenced by the environment in which they operate,
and, therefore, the cultural aspect has to be given due thought
in the process.

In view of the pressures, organisational and societal, the
cultural context of development-administration assumes
significance requiring consequential redefining and
readjusting of organisational pattern and processes. The
development-administration needs to be redefined so as to
have more realistic explanation. The cultural gap exists
between the different social groups and the bureaucracy and
also between the different levels of bureaucracy. The context,
therefore, too has to be different so as to reflect a more
realistic and representative phenomenon.

It can, therefore, be concluded that, development-
administration has occupied the attention of scholars of
various countries including the developing ones who are
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experiencing the pinch. It is argued that because of the
heterogeneous social system and wide variations in cultural-
orientation, the task of development-administration could
not be adequately achieved, In the entire planning and
development process, therefore, the cultural context has to
be placed in proper perspective in order to make it realistic
and representative. Neither development-administration nor
culture can be studied without reference to each other.
Individuals, oganisations and societies are being influenced
by bureaucracy and vice versa. The interlinkage of the two
with reference to the ideology and environment is considered
important. In view of these, therefore, there is a need to
redefine and reorganise the bureaucratic process and
procedures to match the contemporary thought and action in
development-administration.*8

In short, the cultural context of development-
administration is providing entertainment facilities to the
rural masses. TVs must be carried out on to the villages in
mobile vans, so that villagers get relaxed by seeing the TV.
Protecting the good heritage, games, sports, must be arranged,
bhajans (songs), keertans, must be arranged, fairs and festivals
are the cultural context of development-administration.*’

This is in brief cultural context of development-
administration. Thus, the social, economic, political and
cultural contexts are called as the settings of development-
administration. All these are the variables or dimensions. And
these variables or dimensions or settings or factors are inter-
related, inter-dependent and inter-connected. One influences
and affects and is influenced and affected by the other.™

5. Pedagogical Aspects

Development has become a major focus of administrative
activity in the country today. There has been an increasing
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recognition in recent years in parliament, in the press, in
academic questions and among the articulate interest groups
of the need for gearing the administrative machinery to the
new development tasks and responsibilities. The mounting
failure in the implementation of schemes, plans and
programmes, the growing dissatisfaction of the citizens with
the administrative, the slowing down the rates of economic
growth the soaring prices, frequent droughts and similar
other disquieting developments in more recent times have
lent a new urgency to the problem of administrative
recognition and reform. The government has become more
alive to the necessity of re-orienting and adopting the
administrative organisation and procedures to promote
effective and fuller realisation of development goals, policies
and programmes. At the centre this is evidenced by the
appointment of a plethora of working groups on problems
of programme administration, enquiries on functional aspects
of administration, the creation of special research units and
agencies, establishment of organisation and methods units,
the administrative reform department, and the setting up of
administrative reforms commission in 1966 which completed
its work in March 1970.°! A similar effort, though on lesser
scale, has also been made in most of the states. As a result
a number of studies and investigations have been carried out
on some of the basic problems of development-administration.
Further, the field of public policy has yet been left
relatively untouched by the rigorous scientific investigation
and has begun to characterise much of contemporary political
science. Although political scientists have spent an enormous
amount of time, energy and resources studying political
processes and the context in which those processes occur,
little attention has been paid to policy studies and four related
observations may be made about policy studies in general.
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First, in terms of policy focus, the concern of most writers
is with the merits of the policy. Is it a good policy or not or
does it satisfy appropriate values is it administered fairly? Is
it comprehensive? Are the funds spent too large or too small?
By and large, political scientists who are interested in
explaining how and why policies develop the way they do
have attempted to shy away from these kinds of questions.

Secondly, in terms of approach the research is problem-
oriented in the sense that, the authors speak of problems to
be solved with appropriate policies. To think in terms of
solutions to problems is to direct ones energies away from
discovery (the hallmark of the scientific enterprise) and
toward a way of doing things which may not be realistically
related to the data being studied.

Third, the research is action-oriented in that political
scientists doing policy studies often would like to have an
impact on the policy to which they address themselves. It is
not only their fellow colleagues for whom they write. It is
governmental decision-makers and opinion leaders as well.

Fourth, in terms of research design, the research is often
on a single policy, a case study. The pitfalls of case studies for
theory building are well known; but since traditional studies
of public policy are problem-oriented and action-oriented
and focus the debate on the merits of specific policies, the
case study format is perfectly appropriate to the aims of the
researchers. But for those interested in developing a scientific
inquiry, alternative research designs may be more desirable.
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Planning and
Development-Administration

Meaning and Implications

Planning is derived from the French word Provoyance means
looking ahead.!

Planning is an integral part of development adminis-
tration. Chronologically, it precedes all decision-making and
action.? Broadly speaking, a plan is a scheme, a design, or a
frame work of programme of action, work, activities etc.
Planning helps in the promotion of economic growth and
employment and social objectives. It is felt that planning
makes economic and social development easier by providing
for explicit analysis and evaluation of alternative policies
and that it can systematically resolve competing demands
and conflicts.

Planning is a fruitful way of doing something.® It is a
preparation for the future. It determines in advance what
should be done. Planning in its broad sense means preparation
for action. In simple language planning means to act after
proper thinking and cool deliberation. Planning is a universal
factor in all-human activities—individual or social. It is a
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rational process of human behaviour. It is the determination
of what is to be done, how and where it is to be done, who is
to do, how results are to be evaluated.*

It is said that Indians are good planners but bad doers.”
Planning is a rational, dynamic and integrative process.
Planning is not an end in itself, rather it is a means to an end.®
It is an instrument to reach certain goals fixed by policy-
makers. Without planning it is rather difficult to achieve any
targets. Planning both at administrative and economic levels
has come to stay. It is occupying a very important and
significant place in our social, economic, political and
educational set up.” Open mind and flexibility in approach is
essential for a good plan. Political review, evaluation, re-
decision are essential to sound planning. A good plan is
flexible, comprehensive and integrative. Planning is not
confined to any single branch of knowledge. It comprehends
many disciplines. It is an exercise in co-ordination, integration
and synthetisation. The field of planning is very vast and
comprehensive as it involves the cooperation of the politicians,
economists, sociologists and engineers etc.? Planning cannot
be successful if it is not taken as a collective effort. Planning
is nothing but clarifying one’s objectives and then determining
what action shall be taken by whom, when, by what methods
and at what costs in order to achieve the desired goals.

A few definitions will make the point clear. Dimock
defines, “It is the use of rational design, as contrasted with
chance, the reaching of a decision before a line of action is
taken instead of improving after the action has started.”

Seckler-Hudson defines it as “the process of defining a
basis for course of future action.” According to S.Y.
Krishnaswamy, “planning is a means to an end and not an
end in itself.” It is an instrument for carrying out whatever
goals are laid down by the framers of the policy.
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To Pfiffner planning like research embraces a wide range
of duties and functions.

" Steps in Planning

Planning in development-administration is an organised effort
involving many steps.” Important ones are the following:

First Step: The first step in planning involves the determi-
nation of the objectives. Objectives are laid down by the
policy-makers who are always political men. Thus, it is a
policy decision and therefore, political is its nature.

Second Step: Selecting the best alternative. Out of all the
available alternative only the best available is adopted, so
that there may not be wastage of time, energy and maximum
benefits may be achieved.

Third Step: Selecting the best means. The best means are
selected for achievements of objectives. Selecting the right
methods is indeed a difficult task and requires much care.

Fourth Step: Allocation of resources. The planning au-
thority has to arrange the priorities and distribute the re-
sources among the objectives in an order of priority.

Fifth Step: The administration has to implement the plan
as finally approved.

Sixth Step: Evaluation. The planning authority has to
modify the plan in the light of the experience gained. The
choice is initially tentative. The alternatives are tested in
operation and the best course is finally chosen.

Eight Step: It involves identification of the policy control
variable in terms of policy instruments used in the plan
implementation. |

Ninth Step: The final step in planning becomes an impor-
tant input into the process of learning by doing.

Characteristics of Good Plan

The following are the characteristics of a good plan namely:



56

Elements of Development-Administration

Planning means fore thought. It always involves forecasting.
The basis of planning must be the facts.

Characteristics
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It means forecasting as it always deals with the future.
It involves selection of particular course of action.

It is pervasive. It operates at every level.
Inter-dependability co-ordination consistency are the
characteristics of the planning process.

It has to be flexible, sufficiently broad-based.

It is a continuous process. It is a never ending activity-
regular.

Plans should be comprehensive, it is simple as far as
possible.

It should be reasonably economical.

No ambiguities in a good plan.

It is action leading led to action.

Flexible.

Balanced.

Well defined objectives.

Uses the available resources to the utmost.

Basic Contents

Effective planning involves answering the following basic
questions:

1)
2
3)
“)
®
(6)
@

What action is to be taken?

Why is that particular action is necessary?
Where will it be done?

When will it be done?

Who will do it?

With what will it be done?

How will it be done?
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Elements of Planning
(1) Aim:
Plans must be purposive. It must have definite aim. Other

wise it stands nowhere. The aim should be precisely defined.
So as to guide direct the activities of the enterprise.

(2) Objectives:

Objective or goals may be described as the end the aim. It is
essential before taking any course of aim and objectives must
be clearly determined, well understood and sufficiently
defined, well defined objectives and goals lead to continuous
growth and progress. They must be also realistic and
reachable.

(3) Policies:

It is essential for effective group working. It is an excellent
means to achieve an intended, objective types of policies are
basic general, departmental.

(4) Procedures:

Procedures are also plans in as much as they involve a course
of procedures are action steps final interview, medical check
up, appointment, orientation.

(5) Methods:

Methods means work plans and standard methods
contributed to efficiency. Methods are generally used in
manufacturing and office work.

(6) Rules:

It demands specific and definite action be taken. Generally
we find no smoking sign and boards prominently displayed
in the factories. This is good example of a rule and manage- "
ment insists the workers to strictly observe.
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(7) Budgets:

It means annual financial statement containing the income
and expenditure for a year, quantitative terms. Anticipated
results may be expressed in financial terms or non-financial.
Budgets are drawn on the basis of well defined specific plans
policies. It covers specific period.

(8) Programmes:

The constituents of a programme include objectives (goals),
policies, procedures, rules, methods, resources.

(9) Strategies:

It plays a very important role in the planning process. It
makes known. It is a special kind of plans.

Types of Planning
Administrative Planning

It is also called as governmental planning covered all the
governmental policies, programmes and projects. In every
government department activities are properly planned. This
plan is based upon research and fact-findings.

Administrative planning is divided or broken up into
policy planning, programme-planning and operational-
planning.

(i) Policy planning:

It is concerned with the laying down broad outlines of
administrative action. It includes objectives of administration
action. Policy planning is political in nature, usually it is
formulated by the legislature or the executive.l® Thus, it
occurs at the top level. Policy planning is done at the top
level. However, public officials assist the legislature or the
chief executive in formulating public policies. In this type
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legislature or the chief executive plays the very important
and dominant role in preparation and formulation of the
plans.

It is government’s attitude towards the ends and means.
The end here is improvement of the physical, economical,
moral health of the people. The means employed here are to
plan a ban on drinking and sale of drinks.

(ii) Programme planning:

Programme planning is the function of the middle
management, divisional branches and sections heads. This is
usually the tasks of top and middle management. In India
programme planning is done by the secretaries with the
assistance of the heads of line departments. Top management
is concerned only with guidance and advice.!!

(iii) Operational planning:

It is the plan regarding the implementation of programmes
and projects. It is the task of the operational agencies. This is
a plan which is related at the implementation stage. This is a
plan which concerned with the filling up of the minor details
at the implementation stage. It is, in fact, the workshop stage
of programme planning.!?

Thus, planning is intimately or closely related or
connected with administration. Broadly speaking, policy-
making is done by the planner while its implementation rests
with the administration.

Under the British Raj or rule the state in India was only a
police state confined only to the maintenance of law and
order. It performed only negative functions, i.e., maintenance
of law and order, security and preservation. Modern state in
India is a welfare or positive state. It has to look after food,
clothing, shelter of the people. Today state assumes positive,
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constructive and development roles to meet the popular
needs.

Overall Planning

It is called by different names, like socio-economic planning,
total planning etc. Overall planning aims at allround
development.!? It is a comprehensive planning. It aims at all
round socio-economic development of the country. Overall
planning is nothing but a total or full or a complete plan. It is
a planning of entire economy. It is a plan in the social,
economic, political and cultural, educational set-up. A total
revolution is required to root out child-marriage, caste-system,
and dowry-system. It is concerned with the removing of all
difficulties-political, social, economic and cultural that stand
in the way of country’s economic growth. It aims at promoting
standard of living.

Totalitarian Planning

Formulation implementation evaluation, revision, super-
vision-adoption are connected to planning commission. It is
also called as authoritarian planning.!* In the totalitarian
planning state is all powerful, all in all, every thing, all
inclusive. State includes everything. State is all embracing.
State controls the individual and the group, state controls
every aspect of human life both political and non-political
from cradle to grave. State opposed all democratic values,
means and methods i.e., equality, freedom of discussion.
State is glorified over the individual. The individual has no
voice in plan formulation. Individual must completely
surrender to the state. Everything is within the state nothing
is outside and against the state. Economic decisions are
centralised in planning commission. Planning commission
controls and regulates the entire economy. It gives bread but
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not liberty. There is an imposition from the above. State is an
end in itself-individual is the means. Individual has no rights
but he has only duties. Every thing is socialist property,
private property is totally abolished, no. private property.
Agriculture is carried on in state farms or collective farms.
The land, water, forests, mills, factories, mines, railways, air
transportation, banks, means of communications are state
property. There is only one form of income i.¢., labour income.
There is no private income. The production is for use and not
for profit. Such types of planning are found in communist
countries. War is glorified. War is to a man what maternity
or pregnancy is to a women. Women is a biological tool or
child bearing machine, said Mussolini. Planning is not only
centralised but imposed from the above.

Democratic Planning

As distinct from totalitarian planning is democratic planning
asis seen in India. Independence gave India political freedom.
But it was empty and without substance in the absence of
economic freedom. Inequalities were to be reduced and
minimum living standards raised. And these ends were to be
achieved by the use of the democratic process. People’s
participation was to be enlisted at every stage.!> Planning
was to be decentralised. It must start at the grassroots level.
And it must be planning not by direction but by inducement.
Each panchayat was to prepare its plan on the basis of its
own needs. These duly co-ordinated at the Block, Zilla and
state levels will yield the state plan. The Planning Commission
integrates the state plans into the national plan. This is placed
before the country for a national debate. The ideas and
suggestions thrown up in the course of the debate are
incorporated into the national plan. It is then placed before
the National Development Council (NDC) consisting of the
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Prime Minister as Chairman, the union ministers for food,
home finance and defence are the members of the planning
commission and the Chief Ministers of the states. The draft
plan is fully discussed and decisions taken. It is then placed
before parliament whose approval invests it with the sanctity
of law. The plan as finally adopted is implemented by the
central ministries and the state governments in their respective
spheres. There is public participation at all levels especially
at the level of policy formulation and at the level of policy
implementation. What is aimed at is a revolution by consent.
The objective is the establishment of a classless society through
democratic means. Inequality is to be reduced not through
the expropriation of the rich by violent means but through
the levelling down of the higher incomes. Unlike authoritarian
and planning democratic planning leaves no trace of bitterness
behind and averts the danger of a class-war. Democratic
planning retains the market mechanism and works through
it. It seeks a better balance between demand and supply
through a conscious and thoughtful control of both. It is,
thus, planning by inducement rather than by imposition
from above.

India drew her inspiration for planning from the USSR.
But Pandit Nehru a democrat to the core could not bring
himself to sacrifice the individual to the state. He, therefore,
sought to achieve economic development through the
democratic process. The Indian experiment in democratic
planning is a unique experiment. It combines planning and
socialism with democracy. It has set up a mixed economy
under a parliamentary system. Our five year plans have
increased our foodgrains supply. The number of industries
has increased appreciably, as also their contribution to
national income. Mainly sophisticated industries have come
up like electronics, chemicals, plastics and investment goods
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industries. Planning has built up a sound industrial base
which has made her the tenth industrial country in the world.
She has started exporting manufactures like engineering
. goods, steel, cottons, telecommunication equipment and other
non-traditional items. India is now near to self-sufficiency in
the production of some of the most complicated machines.
Planning being time-bound imparts a note of urgency to
development. It is also result-oriented. All organisations have
to plan if they are to achieve their ends. It is the only rational
way to ensure quick development.

Rolling Plan

Planning has acquired a new dimension in India. The concept
of rolling plan has been introduced. It means rolling of a plan
at intervals, usually one year. The period of the plan is a
moving period. As one year runs out another year is added
at the other end. While the total duration of the plan remains
constant, the starting and the terminal years change. Take
the sixth plan for the 5 year period 1978-83. After the first
year 1978-79 is out another year is 1983-84 is added so that
the original five year plan continues to be a five year plan.
The revisions and adjustments become an integral part of the
technique of planning. The review of the plan at the end of
one year is built into the planning process. Plan preparation
becomes a continuous process. The plan automatically
responds to changes like fluctuations in demand, shortfalls
in production or scarcity of capital or consumer goods or
labour troubles. This automatic response to change occupies
a key-status in the methodology of the rolling plan. Demand
projections, targets of production or resource availability
may change in the course of a year and appropriate corrective
measures are written into a revised plan. The five year plan
perspective remains the same but the content of plan changes
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every year in response to changes in given parameters. There
is a five year plan but every year it is a different plan.'® So the
plans came to be called the rolling plans.

A rolling plan is claimed to.be more flexible and more
realistic. Care should be taken to see that the content of the
plan is not watered down, the targets not lowered and that
adequate resources are raised to realise the targets originally
set.

Planning Process

A plan is not so important as the planning. The final
responsibility for planning policies, objectives, approaches,
and decisions lies with the government. These are reached in
the normal way by a process of political bargaining and
persuasion among the political and planners.

Sl. No. Plan Plan Period
1. First Five Year Plan 1951 - 56
2. Second Five Year Plan 1956 - 61
3. Third Five Year Plan 1961 - 66
4. Plan Holiday 1966 - 69
5. Fourth Five Year Plan 1969 - 74
6. Fifth Five Year Plan 1974 - 79*
7. Rolling Plan 1979 - 80**
8. Sixth Five Year Plan 1980 - 85
9. Seventh Five Year Plan 1985 - 90

10. Eighth Five Year Plan 1990 — 91
1992 - 97

(1.4.92 to 31.3.1997)

* The Fifth Plan (1.4.1974 to 31.3.1979) had to be terminated one
year ahead of its schedule on 31.3.1978 owing to assumption of
power by the Janata Party at the Centre in 1977.
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** The Janata Government at the Centre introduced the concept
of Rolling Plan according to which a Five Year Plan (1978- 83)
was drawn up but it was to be revised every year in the context
of the achievements and available resources. The experiment
of the Rolling Plan was short-lived and had to be discontinued
with the return to political power of the Congress under the
leadership of Indira Gandhi.

**No plan could be finalised during the unstable regimes of the
Janata Dal and the Samajwadi Janata Dal (that is, between
December 1989 and June 1991).

Administrative Leadership

The planning process has three stages, namely, (a) Plan
formulation, (b) Plan implementation, and (c) Plan evaluation.

Plan Formulation

Since the introduction of development planning, India’s Five
Year Plans have been based on selective planning models
from period to period. The First Five Year Plan was based on
the Harrod-Domer model and laid emphasis on “fiscal policy
aimed at raising domestic savings to the degree required by
the projected investment levels that result from planned
income expansion and the estimated marginal capital output
ratio.” The Second Five Year Plan was based on the structural
model of Friedman Mahalanobis and focussed on “deter-
mining and controlling the pattern of investments.” The Third
Five Year Plan laid stress on achieving inter-industrial
consistency in some detail. The Fifth Five Year Plan was
based on the “multi-sectoral consistency model” which
comprised “a macro-economic input-output and consumption
sub-models.” The Sixth Draft 1978-83 Plan (Prepared under
the Janata Government at the Centre) was based on a
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consistency model and laid emphasis on relating proposed
objectives with development strategy. In 1980 the new
government terminated the Janata Government Plan of 1978-
83 and launched a new plan without any plan holiday and
hence the Sixth Plan period was begun from 1980. The Sixth
Plan 1980-85 and the Seventh Plan (1985-90) have again
switched over to the status of “Static fixed plan” instead of
“rolling plan system.” The Eighth Plan (1992-97) is indicative
in nature with emphasis on privatisation.

Here an attempt is made to discuss the plan formulation
at three levels, namely (1) National, (2) State, and (3) District.

(1) National Planning

Planning has been listed under the concurrent list in India’s
Constitution. This means that the work for planning lies with
both the centre and the states with the provision that in the
case of conflict, the will of the Centre shall prevail. The centre
is responsible for the planning of major industries, railways,
ports, national highways, shipping, telecommunications, etc.
The state governments have the responsibility of planning
agriculture, irrigation, power, education, health, social
services, small industries, road, road transport, minor ports,
etc. The regulation and management of fiscal and monetary
policies and principal financial institutions of the country
rests with the central government. The centre has also the
added responsibility of coordinating and incorporating the
state plans into national plans.

Five year plan consists of plans for the centre, union
territories and states, and plans for the private sector,
especially the corporate sector.

Stages in Plan Formulation: The process of formula-
tion of a Five year plan is time-consuming and beings
generally about two to three years in advance of its actual
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commencement. The National Development Council, the
Planning Commission, the Ministries of the Central and State
Governments, the private sector (through its representatives),
and above all parliament are all involved in this exercise. The
process of formulating a plan has mainly five stages.!”

(a) During the first stage, studies are undertaken to
review the economy, assess resource availability for
investment, etc. Tentative conclusions arrived at as a
result of these studies help to formulate the general
approach to the next Five Year Plan. These findings
are submitted by the Planning Commission to the
Union Cabinet. They are then placed before the
National Development Council which indicates the
growth rates and other objectives to be attained in its
approach to planning.

(b) The second stage relates to ‘Preparation of Memo-
randum’ which is prepared in the light of the tentative
rate of growth directed by the National Development
Council. Simultaneously, plans for individual sectors
and different states are prepared by the administration
of the central and planning departments of the state
governments, respectively. Then sectoral plans are
prepared and placed before the Planning Commission.
The administrative ministries set up Working Groups
at the beginning of every five years to make
recommendations on the development of sectors
within its jurisdiction, e.g., the Ministry of Transport
sets up Working Groups on roads, ports, etc. Members
of the Working Groups consist of representatives of
the concerned official and non-official organisations,
experts in the field, representatives of the ministry,
the Planning Commi-ssion and the Finance Ministry,
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etc. The findings submitted by the working groups
are considered by the Planning Commission. On the
basis of the preliminary studies and recommendations
of the Working Groups and discussions with the
various interests, the Commission prepares Draft
Memorandum which is presented to the Union
Cabinet and then placed before the National Develop-
ment Council.

The third stage relates to the preparation of a Draft
Five year Plan which is got ready in the light of the
observations made by the National Development
Council on the Draft Memorandum. The Draft outline
indicates broad features of the various sectoral
programmes and spells out the main policy measures
needed to carry them out. Both the central government
and the state governments sponsor seminars and
discussions on the document. The Consultative
committee of Parliament for the Planning Ministry
and Parliament as a whole discuss in detail all aspects
of the plan.

(d) In the fourth stage, work is directed towards the

preparation of the final report on the Five Year Plan.
The Planning Commission, in association with the
concerned administrative ministry, holds meetings
to discuss in detail the sectional plans with regard to
the feasibility of the physical targets within the
estimated financial outlays. The discussion on the
state plans pertains to the study of their estimates of
resources, proposals to raise additional resources as
well as proposals for sectoral developments etc. The
state plans are first discussed with the representatives
of the state governments and then with the chief
ministers for agreed physical targets financial outlays
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as well as the centre’s delegation to provide financial
help.

(e) The fifth stage relates to the preparation of the final
plan document. The comments and suggestions on
the plan thrown up during these discussions are
taken onto consideration . The final document outlines
the objectives , policy directives, and programmes of
the plan. This is then submitted to the National
Development Council after getting the approval of
the Cabinet. The National Development Council after
discussing the final plan document approves it with
or without amendments. Thereafter it is placed before
the parliament for discussion and approval. It is only
obtaining Parliament’s approval that the plan becomes
operative.

(2) State planning

Each State has, by now, evolved a planning agency and
procedure for the preparation of its own plan.!® This relates
to formulation of village, block, district and state plans. Itis a
top down process, and not the other way round. The state
plans are formulated in detail for each sector, district and
block. They include details regarding available financial
resources as well as proposed measures to mobilise additional
resources. Often the state plans are discussed in detail with
the planning commission with a view to securing consistency
of the development process within the available resources
and planning objectives.

The main agency for the formulation of a state plan is the
State Planning Department which works directly under the
chief minister or minister of the state. This department acts
as a link between the planning commission and various
departments of the state government. It is also responsible



70 Elements of Development-Administration

for coordination of the programmes of development and
formulation of the development plan for the state as a whole.
As in the case of the planning commission at the centre, the
planning board at the state level sets up specialised working
groups to examine the state of the economy and other aspects
of planning as well as the proposals of the departments.
These working groups consider the views of the planning
commission. The findings of the working groups are then
considered by the State Planning Board. It prepares a plan in
the light of the main guidelines received from the planning
commission and the general directives of the council of
ministers of the state. Some states have constituted state
planning board for the formulation , review and evaluation
of plan programmes and schemes. These boards help the
state planning departments. They consist of selected ministers,
officials and non-officials. The plans prepared by the state
planning departments are submitted first to the state councils
of ministers, then to the states development Boards (on the
pattern of the National Development Council) and finally to
the state legislature for their approval.

(3) District planning

Below the state level, there exist in most states District
Planning Committees. Planning at the district and block levels
is done jointly by officers of the development departments
and a number of non-official representatives. The district
officers and the block development officers work on the
preparation of plans at the district and block levels
respectively. These planning authorities at the districts and
block levels make an assessment of their own resources and
needs, and formulate programmes/schemes for the
development of their respective areas.

So sum up, the formulation of a plan requires (i) coordi-
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nation among all units of the planning system, (ii) relevant,
accurate and correct data, (iii) identification of ends, goals
and objectives, and (iv) feasible and satisfactory choices from
among alternative actions.

Plan Implementation

The implementation process begins with the acceptance and
approval of the plan by policy makers. It translates the plan
from paper into practice. It is not a purely technical or
engineering operation; it depends on institutional and political
considerations. Responsibility for the implementation of the
plan remains with the respective ministries of the centre and
states. “The planning commission continues to watch and
report on its implementation, assists the central and state
executive agencies to the extent necessary, advises on changes
and adjustments and otherwise helps to ensure that the basic
economic and fiscal policies are in conformity with the
requirements of the Plan.”

However, looking from a broader point of view, plan
implementation requires coordination, cooperation and
commitment at all levels of its machinery from the government
departments at the centre and the states through the various
non-secretariat organisations autonomous corporations,
boards, etc. down to the organisation in the field at the
project, district or village level. It requires the support of the
political elites, the bureaucracy and people’s participation.

(i) Role of political elites and bureaucracy: Though,
responsibility for the execution of the plan rests with
the respective governments, political elites play a
vital role in supporting them. It has been found that a
plan, after its full approval by the political authorities,
is sometimes shelved due to political consideration.
For example, the Fifth Five year Plan, which was
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scheduled to be completed in 1979, was terminated a
year earlier in March 1978. Therefore, politicians can
be very effective in promoting plan implementation
by using their authority to control and coordinate
economic and social activities.

Apart from political elites, bureaucrats play a crucial
role in plan implementation. Perhaps it is the
bureaucracy on which the success of plan imple-
mentation depends. In principle, individual ministries
and regional administrators have the responsibility
for executing their own plans. It is the bureaucrats in
the ministries and departments who implement
strategies and goals outlined in the plan. They not
only implement plans but also come to know the
shortcomings involved in the process. They help to
formulate plans and when approved, they execute
them.

(ii) Ministry of Finance and Financing Institutions: The
Ministry of Finance, the state banks and all other
units with control over financial resources play an
important role, directly or indirectly, in plan imple-
mentation. Further, the successful implementation of
plans requires close coordination between the budget
office and the planning office.

(iii) Support of the Private Sector: India is primarily a mixed
economy country in which both the public and private
sectors participate in the process of plan imple-
mentation. The private sector is influenced largely by
government regulations and policy instruments, such
as taxes, subsidies, industrial and environmental
policies, which, in the final result, affect the profits of
the private sector. The role of the government vis-d-
vis the private sector is to create a climate of trust and
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confidence that will enable private enterprises to
implement the development tasks mapped out by the
planners.

(iv) People’s Participation: In plan implementation, people’s
participation is equally vital. V. Subramanian writes:
“But the success of any programme of action depends
on response to it of the citizens and particularly the
class of people whom the programme is intended to
benefit.” He adds: A people’s plan cannot be a people’s
plan unless it has an inbuilt flexibility so that
adjustment and mid-term corrections are possible in
the light of several factors and circumstances which
come to the fore during the implementation of the
programme. Thus, there is need for strong support
from people representing all segments of society.
Furthermore, institutional arrangements, such as
Panchayati Raj, voluntary organisations, and
cooperative institutions, must be strengthened in the
interests of plan implementation.

(v) Promotion of Multinational Technical Cooperation:
Although India is a sovereign country which need
not depend on other countries, the need for multi-
national joint action in project implementation
becomes particularly evident in such major projects
as irrigation, river basin development, environmental
pollution and control of endemic diseases. In this
context, multinational cooperation for plan imple-
mentation would benefit all partners.'®

Plan Evaluation

No planning, however sound, can eliminate all the difficulties
of development in a real sense. Therefore, there is a need for
systematic and objective evaluation of plan results compared
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with the original goals. Continuous appraisal of a plan
may be done at all levels—sectoral, regional and local. Such
appraisal would enable the government departments to
decide on the concrete steps it should take to achieve the
desired objectives.?0 For the efficient implementation of a plan
there should be purposeful control systems for individual
projects and these should be appropriately linked up with
budget control as well as with the overall control of plan
implementation.

Ashok Rudra writes that “the preparation of a five year
planinvolves simultaneously (a) appraising of past trends and
performance, (b) assessment of major current problems, and
(c) determination of measures and policies for future growth.
Along with these an attempt is made to take stock of the
knowledge of the natural, material and human resources
which may have become available in the course of the
preceding plan and to assess the significance of economicand
social data for understanding the structure and functioning of
different parts of the economy. These appraisals and surveys
call for the cooperation of a large number of agencies and
institutions, both within and outside the government.”

The report of the Administrative Reforms Commission on
the machinery for planning recommended “that the Planning
Commission should bring outevery year a progress report on
the performance of the plan programme both in the public and
private sectors. The report should be presented to the
parliament within six months of the completion of the Plan
year.” Similarly the state planning Boards should also prepare
progress reports on State plan and present then to them to State
Legislature within six months of the close of the relevant year.

It may be pointed out that at present adequate organis-
ation and systems do not exist for the monitoring and evalu-
ation of plan programmes at different levels.
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At the central level, a separate Ministry of Programme
Implementation has been set up for monitoring tasks. Yet, of
late the monitoring system at various levels has got into a
stereotyped mechanism handling routine information.

At the state level, monitoring and evaluation arrange-
ments are very poor. In the state of Punjab, an evaluation
system was set up in June 1966. Although there is provision
for annual evaluation of plans as well as of five year plans as
a whole, evaluation reports do not indicate the true picture
of the economy of the state.

Planning Machinery

Preparation of five year plan, both at the national and state
levels, is a time consuming and complex process. It involves
many planning agencies—The National Development
Council, the Central Planning Commission and the State
Planning Board. The structure and the role of these agencies
are as follows.

(1) Role of the National Development
Council (NDC)

The NDC is playing a vital role in the economy of our
country though it is an advisory body to advise the centre as
well as the states, yet its discussions bear the stamp of certainty
and carry conviction to the people since Prime Minister
presides over its meeting and all the members of the planning
commission and the chief ministers of the states are present.
It provides a good forum to the chief minister to discuss the
plan in all its aspects and finalise it. The central government
in this way ensues the co-operation of the states before getting
it approved by the Parliament. After approval of the plan by
the NDC the approval of the parliament also comes sooner
than later. When the time of the implementation of the plan
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comes, the states extend their full support to the centre. In
this way, with the heartly co-operation of all it becomes
easier for the centre to implement it and achieve the targets.
When the plan is approved by the NDC and the parliament,
it becomes a National plan and the heartiest co-operation of
the people is always forthcoming.

(2) The Planning Commission in India

The Central agency for planning in India is Planning
Commission. It came into existence in 1950. The present
strength of the commission is eight including the chairman.
At present Prime Minister is the Chairman of the Planning
Commission. Planning Commission is neither a constitutional
nor stationary body. It is the supreme organ of planning in
India. Its most important duly is to formulate development
plans and to secure their execution. It formulates the various
five years plans. It is functioning in an impressive way. It is
located in an impressive building “Yojana Bhavan” in New
Delhi. It is a combination of experts and public representa-
tives.?! The commission has defence, finance and home
ministers on the one hand and economists and scientists of
eminence as its members on the other. The full time members
of the commission other than minister-members have been
persons with different backgrounds. They have been
politicians, administrators, industrialists, scientists and
economists. All the members of the commission are appointed
by the Prime Minister for a period of 5 years. In making such
appointments he consults Dy. Chairman. By convention he
informs the president about appointments.

Prime Minister as a Chairman presides over its meetings
and in his absence Deputy Chairman. The day-to-day work of
the commission is looked after by the full-time Dy. Chairmen.
He obviously holds the key position in the functioning of the
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commission. The planning commission is a collegiate body i.e.,
plural. Allits members work as a body. The day-to-day work
of the commission is carried on by the full-time members. They
meet regularly for disposing off business.

The commission has a secretary who heads the
administrative organisation. He is assisted by joint, deputy,
under secretaries and other lower staff. These functionaries
carry out the normal administrative tasks of the commission.
The planning commission has three major divisions

(i) Programme Advisors: These advisors advise on
projects and schemes and their implementation
and Assist the commission in the matters requir-
ing field study and observation. They help it in
keeping close touch with the progress of planning
and its implementation. Through these advisors
the commissions maintains its link with the states
in the field of planning.

(ii) The General Secretariat: It performs co-ordinating
functions. It keeps its touch with questions of gen-
eral policy. It is for its internal working.

(iii) The Technical Divisions: They are major functional
units of the planning commission. There are 24
divisions each dealing with an important segment
of planning. These divisions cover all the major
components which make five years plan.

Each division is usually headed by a subject specialist,
variously by known as advisor, chief etc. The head of the
each division maintains close contacts with the Central
Government as well as the states.

(3) State Planning Board/Machinery

Each state has a planning agency and it prepares the plans of
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its own. This relates to formulation of village, block, district
and state plans. It is a top-down process. The state plans are
formulated in detail for each sector, district and block. The
state planning boards have been set up in many parts of
India. These boards prepare the draft of state plans in
consultation with the ministers, decision-makers, experts etc.
The main agency for the formulation of a state plan is the
state planning department which works direct under the
chief minister or minister of the state. The department acts as
a link between the planning commission and various
departments of the state government. It prepares and
formulates the development plan for the state as a whole.
The planning board consists of selected ministers, officials
and non-officials. The plans prepared by the state planning
department are submitted first to the state council of ministers,
then to state development boards (on the pattern of NDC)
and finally to the state legislature for their approval. The
Boards headed by Chief Minister as its Chairman, finance
Ministers as its Deputy Chairman, The Chief Secretary, finance
commissioner, finance secretary, secretary and principal
secretary to Chief Minister are its ex-official members.?
Besides there are 6 tol0 non-official part-time members
representing different fields of specialisation.

The State Planning Board is divided into several divisions:

(1) Agricultural and Rural Development.

(2) Energy.

(3) Trade and Transport.

(4) Housing and Urban Development.

(5) Social Services.

Functions:

(i) It formulates state plans by utilising the state
resources.
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(ii) To determine plan priorities.
(iii) To assist district authorities in formulating their

development plans.

(iv) To identify factors which tend to retard economic
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and social development.
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Organisational Aspects of
Development-Administration

Introduction

The organisational aspect is the corner stone of development-
administration.! In India, the organisational aspect of
development-administration is very much the legacy of British
administration.? Therefore, the organisational structure of
development-administration is very much influenced by the
colonial structure i.e. British administration.

Divisional Administration

A division is the most important unit of the state
administration. A division comprises four or five districts.

The Role of the Divisional Commissioner

The Divisional Commissioner occupies the very important
role in the state administration. As the very designation
indicates, the Divisional Commissioner is an officer to whom
the entire administration of a division is committed to. He is
on the top in terms of general administration (GAD)
department. The Divisional Commissioner, the Deputy
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Commissioner and the Assistant Commissioner thus
constitute one ladder or hierarchy and all these posts are
mostly held by the officers of the Indian Administrative
Service. The Assistant Commissioner would be a beginner in
administration. The Deputy Commissioner would be an
officer of about 5-10 years of experience while the Divisional
Commissioner would be veteran of 10 years administrative
experience.

The Divisional Commissioner must be considered to be
the head of divisional administration. Thus, the Karnataka
Government order describes him as the highest local executive
authority to organise and supervise the administrative
machinery in his division and to implement the policies of
the government.

His role as a head of the division is briefly summed up
with the following headings. As regards to Land Revenue,
the Divisional Commissioner functions as the Revenue
Commissioner of the division. All correspondence to the
government regarding revenue matters is routed through
him. Specific powers are delegated to the Revenue
Commissioner under the Land Revenue Act and Rules
entrusted to him. He passes the final orders in such cases. He
is also the appellate authority and hears appeals against the
orders of the Deputy Commissioner or the Assistant
Commissioner. He reviews the various aspects of revenue
administration like collection of land revenue and allied
revenue dues like water rate, betterment, levy and grant of
land and other important matters of land reforms. He reviews
the diaries of the Deputy and Assistant Commissioners. The
Divisional Commissioner, according to an annual programme,
inspects revenue offices including the offices of all the district
collectors, at least one sub-division in a district and one
taluka office in each division.
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He is equally head of the Rural Development adminis-
tration. In this capacity he is designed or functions as
Divisional or Area Development Commissioner. Here again
the correspondence to government passes through him. He
is the appellate authority under the Panchayat Raj and Local
Boards Act. He reviews various developmental activities
undertaken mostly through the C.D. Blocks like drinking
water supply, construction of school buildings, distribution
of houses, sites and construction of rural houses.

In addition, he reviews the programmes and activities in
the field of agriculture, animal husbandry, horticulture co-
operation, public works, irrigation etc. He inspects the child
development blocks and Panchayat Samiti offices.

In the municipal field, he is the chief controlling authority
of all the municipal institutions except the corporations which
directly work under the control of government. In respect of
municipalities he is also the appellate authority. He inspects
all the city municipal corporations, councils and some of the
town municipal councils and supervises their work in the
field like water supply, sanitation, lighting etc. Food and
civil supplies, social welfare and youth activities are mostly
parts of the district office. He supervises their working as a
part of the work of the district office.

The position in the field of law and order is, however,
somewhat nebulous. He is, no doubt, the head of the law and
order administration, and even said to be the head of the
police force.

Further, he is the head of general administration. He is
expected to review the entire development ‘activity. This he
mainly does through the periodical meetings of the divisional
co-ordination committee which is held once in a quarter. In
these meetings he comprehensively reviews the progress of
the various development departments like agriculture, family
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planning, education, horticulture, public health, irrigation
etc.

The Divisional Commissioner also functions like an
ombudsman.? People can approach him for their grievances
in respect of matters connected with Public Administration
and if he is sufficiently accessible, he can indeed work as the
local court at the last resort.

As the head of the divisional administration, he has also
to play a ceremonial role like taking the salute on the Republic
and Independence days and attend a number of public
functions. As one senior officer observed, he has to be
something like a lieutenant Governor.

Though not serious for development-administration he
also has the powers with respect to holding elections, directing
and controlling the elections through his subordinates.
Similarly, on some occassions he acts as Chief Electoral Officer
for election to Lok Sabha, State Assembly and if need be the
other elections in his jurisdictions.

District Administration

District administration includes all the agencies of the
government, the individual officials, functionaries and
government servants. The definition of the district
administration is quite comprehensive and it covers in details
various aspects of district administration. There are various
departments working at the district level, prominent among
them being police, jails, health and medical education, public
works department, food and civil supplies, excise, irrigation,
agriculture, industries, treasury, revenue and judicial
organisation.

Thus, district is the most important unit of the state
administration. It is the pivot of the administration of the
whole state. From revenue, law and order and development
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point of view, the district is the principal unit of the
administration.* In general, the district collector and his staff
Assistant Commissioner, Tahsildar’s going right down to
patwari’s or village accountant are the corner stone of district
administration.

The structure of the organisational aspects of development
administration at the district level is described with the help
of following chart.

Chart
Deputy Commissioner
Assistant Commissioner
Tahsildar
Deputy Tahsildar
Revenue Officers

Revenue Inspectors

Village Accountant Gram Sevak Other Assistants

But in this new context, the importance of the district
administration continues. The basic factor is that district
administration is the closest to the people and the government
reaches the people through the machinery of district
administration. It is through district administration that the
policies and programmes for economic development and the
social change in rural areas are to be implemented. Moreover,
to give effect to the concept of decentralised planning, district
administration is expected to formulate district development
plans linked up with state and national plans.
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District administration has to face new challenge and
perform new tasks. The social, economic and political context
in which it has to function has also undergone tremendous
change during the last 53 years. The range and complexity of
activities which have to be dealt with by the district
administration have greatly increased. The functions of district
administration today are many more than in the past and
include such new activities as community development,
employment schemes, family planning, public distribution
system, small savings, etc.

In the beginning of the five year plan, a great deal of
thought was given to refashioning the district administration
so as to transform it into “a machinery of the welfare state in
action.” It was expected that district machinery would come
closer to the people and act as an agent of change. How far
have we succeeded in bringing about this transformation?
Has there been a real change in the context and character of
district administration? Has the district administration been
able to play the role expected of it in the formulation and
implementation of the development plans and programmes.

It is said that the workload of district administration has
expanded the number of functionaries in district
administration has gone up, but it is felt that the character of
district administration has not changed much. The district
development-administration has not been able, for several
reasons, to evoke mass enthusiasm. District planning has, in
most states, remained only as a concept. The routine functions
have fallen in arrears. Land revenue and other government
and co-operative dues are not fully collected. Land records
are not up-to-date. Buildings are not properly maintained.
Official papers and cases are not quickly disposed off.

It was expected that district machinery would be
transferred into the machinery of a welfare state in action.
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That has not materialised. In district administration unity of
purpose is missing. The mechanism of co-ordination is weak,
with the result that different limbs of district administration
do not pull together but often work at cross-purposes.
Growing departmentalism and organisation pluralism have
created problem in district administration. District adminis-
tration to be effective, must have unity of purpose and
singularity of approach which is often found missing.

District administration will have to overcome these
deficiencies before it is able to play its proper role in meeting
new challenges and performing new tasks and functions.
The reform of district administration should receive urgent
attention.

Role of the Deputy Commissioner

In general the Deputy Commissioner and his staff viz., Sub-
divisional officers i.e., Assistant Commissioner, Tahsildars
going right down to patwari’s are the corner stone of district
administration. The role of the Deputy Commissioner has
changed significantly after independence.” However, he
remains even today in the centre of district administration.
He is considered the chief representative of the government
in his district as well as the head of revenue, administration.
His main function is to supervise and co-ordinate the work
of sub-divisional officers, revenue officials and all other
departments in the district. He is also the district magistrate.

The Deputy Commissioner has to perform multifarious
duties. He plays many roles. They may be classified as under:

(1) His Duties as a Collector

As a collector he is the head of the revenue administration of
his district. He is responsible for collection and recovery of
the land revenue and other dues of the government. He is
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called upon to collect the customs-taxes, income-taxes, excise-
taxes. All officers of the revenue department of the District-
Assistant Commissioner. Tashildars, Naib-Tahsildars,
Revenue Inspectors, and Patwari’s work under his direction,
supervision and sees that the land revenue records and
agricultural statistics of the district are properly maintained.
He is responsible for the implementation of the land reforms
in his district and grants loans to the agriculturists. If famine,
floods, scarcity of fodde for the animals, earthquake or any
other natural calamity occurs, then he provides reliefs to the
affected persons. He acquires for public purposes land and
buildings, he administers the stamps laws also.

Further he collects land revenue, collection of land dues,
collection of government dues, distribution of Taccavi loans,
recovery of the Taccavi loans, relief of fire suffers, supervision
of treasury and sub-treasuries. He is a district treasurer.

(2) His duty as a District Development Officer

The District collector is the presiding officer of the
development committee of his district. He carries on all
developmental work of his district. All the Block Development
Officers work under his control in this respect. The
government or the political heads, formulates the five year
plans, 20 years plans, community projects and he is
responsible for the implementation of five year plans, projects,
etc. In other words, he is responsible for the enforcement or
implementation, or execution of the five year plans or the
public policy. In this respect, he acts as a development officer
of his district. He draws the development plan of his district
with the help of other development officers.

(3) His Duty as a District Magistrate

< He is the first class magistrate and head of the magistrates in
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the district. He hears and decides the number of criminal
cases and supervises the work of all other magistrates under
him.

He exercises only general supervision over the criminal
administration of his district. The district magistrate is
responsible for the maintenance of law and order and the
Superintendent of Police (SP) directly assists him for that
purpose. Though the S.P. is directly under the Deputy
Inspector of General (DIG) of police in department matters,
yet in the matters of law and order, he is required to give all
possible help to the district collector. In this connection
superintendent of police may fully co-operate with the Deputy
Commissioner.

As a District Magistrate he also inspects some police
stations. The District Magistrate controls the jails of his own
district and he inspects them from time to time. He is
responsible for the proper administration of criminal laws in
his district. He grants them licences of arms, petroleum,
cinemas etc. He issues domicile certificates. When any body
needs a certificate to prove that he is the political sufferer or
belongs to a scheduled caste or backward classes, he has to
get that certificate from the Deputy Commissioner or District
Magistrate.

Similarly, when any Indian wants to go abroad and
applies for pass-port and visa, then the Government of India
grants the pass-port and visa only with the consent or the
recommendations of the district magistrate of the district to
which the applicant belongs.

The district magistrate also supervises the activities of
foreigners of his district and can recommend the extension of
their visas.

During the election times, he is responsible for conducting
the elections and he extends all helps to the election officers.
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(4) His Duty as a District Officer

As a District Officer, or as a district collector, or as Deputy
Commissioner, he looks after the general interest of the
government. He is the principal agency of the state govern-
ment in the district. He co-orindates all the activities of other
government offices in the district. He is responsible for the
proper implementation of all the government rules, plans,
regulations and orders. He hears the public difficulties and
tries his best to solve those difficulties. He acts as a link
between the government and the people and tries to place
the government view before the public or the people. In this
way, he harmonises the relations between the two. He also
trains the junior officers in the administrative work and
procedures dealing with public. He is generally the ex- officio
chairman of the urban improvement trust of his district. The
development work of the district officer includes the
development of projects. He has to watch over the various
developmental agencies like the district development council,
the taluka boards, the block development projects etc. He
has to see that there is no flagging of initiative at any level.
Besides that he makes proper arrangement for the proper
distribution and allotment of controlled or essential
commodities and supplies through the district food and civil
supplies officer.

(5) His Duty as a Public Relations Officer

District collector maintains a close contact with the people
and their representatives at his Head Quarters and during
the tours. It is his duty to act as a buffer between citizen and
administration protecting one against the possible harassment
by another.® Towards these ends, the district officer under-
takes regular tours in his district visiting even far-flung
villages, meeting people and solving their difficulties or
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problems. Above all, seeing that the programmes of the
government are being efficiently carried out and keep his
office efficient.

Thus, pubic relations is perhaps the very important
function. It is his duty to create the feelings of the public in
favour of the government.” It is his duty to maintain good,
cordial, excellent relations with the public. In the present
democratic set-up this function of the collector has been
increasing in importance. The success of public relations
depends to a large extent, on the personality of the district
officer.® He must become popular among the people. It needs
a good deal of tact and skills. Now-a-days a district commis-
sioner is assisted by a district publicity officer in this function.
The public relations department or the publicity department
also works under his care and the district public relations
officer remains in close touch with him in order to popularise
the various schemes launched by the government.

(6) Miscellaneous

Small saving campaigns, visits of VIPs, interviewing people,
publicity and public relations, attending meetings and
conferences, any other work entrusted by the government. It
is perhaps the complete list of the duties, functions and
activities of the collector.

The district collector occupies a unique position in his
district. During the British days, he was called the {Sarkar)
Government and (Mai and Bap) Mother and Father of the
people. He was called as the Raja (King) of the District. He
was all in all. He was considered as the “man of the spot.”?

Since independence all this has changed. They are
performing or playing the positive and constructive roles.
The Deputy Commissioner is not longer the officer of the
people but the servant of the people.l® He is not longer



92 Elements of Development-Administration

expected to crush freedom lovers. He is only to punish the
criminals and violators of law.

Though the collector no longer enjoys the powers of the
first class magistrate, yet his authority, dignity and prestige
have not suffered in any way. Since independence many
laws have been enacted which have conferred many new
power on him and enhanced his prestige. In regard to the
municipalities, jails, police, revenue, law and order,
development work, loans, he still weilds numerous authority,
and at the time of floods, famine or any other natural calamity,
the people still look to him for support. Though he is no
longer a Chairman of Zilla Panchayat. Zilla Parishads have
their own elected Chairman. And he acts serves as a secretary
of the Zilla Parishad. Still, Zilla Parishad looks to him for
guidance and support on many matters because he is the
principal representative of the state government in the district.
And all the help by the state government to Zilla Parishad is
rendered through him. He is also required to submit monthly
and annual reports to the state government regarding the
development work and the achievement or failure of the
Panchayat Raj. He is the main co-ordinator among the various
departments of his district. It is true that all the wings or
strings of the district administration are gathered together in
his hands.!!

Besides the nuermous functions of the district collector
mentioned above, he looks to proper representation of
scheduled castes and backward classes in the various
appointments made by the government officials in the district.

He is incharge of games and sports of his district. He is
also the ceremonial head of his district, as all the government
functions are celebrated through him and he hoists national
flag on Independence Day, Republic Day at the District Head
Quarters.
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So, we can say that, the district collector enjoys a wide
range of powers and occupies a position of great dignity in
his district. And he is truly the eyes, the ears, the month and
hands of the state Government. His authority or prestige has
not suffered or received any set back in any way. Rather he
has developed harmonious relations with the representatives
of the public.'?
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People’s Participation and
Administration

Introduction

The concept of public participation was first operational in
ancient Greece where democracy as a form of government
originated. In the direct democracies of ancient Greece all
important decisions were taken by popular assemblies and
the citizens were active-participants in the affairs of state.
Since then the meaning and content of democracy has both
widened and narrowed with the changing nature and role
of state. The connotation of democracy has now widened to
include with the political, social and economical content as
well.

Citizen participation may be used both for support by an
agency and as a control device by the law makers.
Participation has both a broad and a narrow connotation. In
a broad sense, it implies giving every citizen an opportunity
to actively participate in constructive public work, besides
the franchise in a democracy. In a narrow sense, participation
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would refer to a specific action by which the citizen registers
his involvement in public affairs to achieve a particular
objective.!

Participation may be direct or indirect, formal or informal,
it may be political, social or administrative in nature. People’s
participation in the development process means active
cooperation and involvement of the general masses and the
targeted public in the various interfaces of the decision-
making process in development administration. Public
participation is integral to the very process of development
particularly the development of a developing democracy
like India. It calls for both political and administrative
decentralisation.

Rapid Socio-economic development is one of the key
goals of most governments specially developing countries
where the administration is involved in the economy in
various ways. People’s participation may be used both for
support by an agency and as a control device by the law
makers. Development-administration is administration for
the socio-economic development of the people, by the people
and for the people. Their active cooperation and participation
in the planning and implementation processes is vital for its
success.?

Citizens participation has come to mean the direct
involvement of citizens in the process of administrative
decision-making, policy formulation and policy imple-
mentation. Thus, people’s participation involves the deliberate
and systematic mobilisation of citizens around issues and
problems of common concern. Participation covers every
kind of action by which citizens take part in development
administration.?

Citizens association with or intervention in the develop-
ment efforts of a democratic country like India has several
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advantages. First, it kindles the interest of local people in
imparting a new thrust to programmes of which they are the
beneficiaries. In other words, participation is a means of
showing, by their behaviour and action, that they are capable
of assuming responsibility. Secondly, it is a means of
ventilating their feelings and thoughts. Third, it offers them
an opportunity to demonstrate their willingness to do
constructive work and show that they are good citizens.
Fourth, it is a cure for the unresponsiveness and represiveness
of traditional decision-making mechanisms. It enables the
citizens especially the poor, to gain control over decisions
affecting their lives through direct participation in programme
operations. It is a remedy to check corrupt practices. Another
advantage of community-based programmes is that they
may be less of a financial burden on governments since they
can be managed by volunteers or community-based workers.
Moreover, citizen participation ensures that the accru-
ing benefits of education, health and family planning
programmes, for example, reach the residents of remote and
rural areas.

Participation of citizens in development efforts is gaining
ground both through voluntary agencies and through non-
governmental organisations. Perhaps this is an indication of
the importance that issues of development have drawn
attention to the perception of the citizens. Citizen participation
differs from country to country depending upon their
political, social and economic systems. In developed countries,
participation is due to the citizens having become conscious
of their responsibility and wanting to be associated in some
way or other with the process of governmental decision-
making and action. In developing countries, however,
participation has not gained much momentum. The govern-
ments of these countries feel the need to prompt people’s
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participation because it helps them to achieve their objectives.
They initiate measurers in this direction. Participation in
both developed and developing countries has grown for
three reasons.

One is the expansion of government activities, and
another the explosion of knowledge and communications.
Govern-ments have assumed increasing responsibilities in
regulating the economies, planning for financial resources
for acce-lerating development and exploitation of natural
resources.? In the social sphere they have the responsibility
of improving the well-being of the people and decreasing the
level of unemployment and poverty and disease. Political
develop-ment relating to the building of the nation state,
modernisation of law, strengthening of the judiciary, the
legislature and the executive and other democratic institutions
as well as many other broad aspects of development are
among their other responsibilities. The government is today
directly and indirectly a trader, industrialist, financier, and
entrepreneur. To gain acceptance for its objectives and
policies, particularly in the economic and social spheres, it
has to rely on the citizens willingness and understanding. As
a result of the increasing functions of the state and
government’s desire to state the cooperation of the people
for its new policies and decisions, opportunities for contact
between government and the people have multiplied. Citizens
have become very much active and asserted their right of
being heard and of voicing their opinions at various levels of
administrative action.

The second reason which has led to the growth of citizen
participation is the explosion of knowledge and commu-
nication. More new knowledge in science and technology
and education has been developed in the last 25 years than in
the previous history of mankind. Today people have received
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an education which has made them better able to understand
the problems of life in society and a training which has made
them responsible to carry out constructive public work. With
the explosion of communications, the means of information
have become diversified. These help the citizens of a modern
state to exercise critical control over its activities. They feel
that if they wish to exert pressure on governmental authorities,
they can be better heard through collective action. The
pressure will be all the more effective if the group which
exerts it represents a large number of citizens.

The third contributing factor in the citizen participation
is the perceived failure of the bureaucracy to meet the growing
demands of the citizens at the local level and the amateur
claiming to know more about policy needs at any level than
the civil servants.

These three factors—expansion in the functions of the
State, explosion of knowledge and communication, and the
failure of the bureaucracy to meet the growing demands of
the citizens—coupled with higher standards of living, have
made the growth of citizen participation in the development
effort all the more effective and challenging.

Dimensions of Participation

From the point of view of contacts between the citizen and
the administrators, P.R. Dubhashi classifies administrative
activities as:

1. Citizen contacting administration in order to pay dues
to Government.

2. Citizen contacting administration to obtain dues or
money from Government.

3. Citizen contacting administration for obtaining
licences and permits or getting legal sanction to his
activity where required.
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4. Citizen contacting administration in order to get
property rights registered.

5. Citizen contacting governmental agencies for
obtaining specific services.

6. Citizen contacting administration for obtaining
general services.

7. Citizen contacting administration for obtaining
specific individual assistance.

8. Citizen contacting administration for getting general
support and guidance.

Thus, the nature of administrative action itself is of great
importance to the relationship between the citizen and the
administrator. In a broad sense, it means all the members of a
community participate in the planning, implementation and
evaluation of a project or programme designed to benefit
them. There are three kinds of participation in the adminis-
trative process.

(1) Participation in Decision-Making

Citizen participation in the planning of projects and
programmes which are going to affect their interest must be
sought in time. Indeed, there are a number of possible prior
steps that could be included in the analysis, such as generation
and refinement of ideas about what should be done before
they reach formal decisions. In taking a decision for planning
at the district level, for example, it would be of utmost
importance to appreciate and satisfy minimum needs of the
local population.

(2) Participation in Implementation

Experience of development planning has shown that
development programmes undertaken with community
participation have a greater chance of success and can also be
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more cost-effective compared to development activities
undertaken by government where members of the community
become more spectators.® Rural people can participate in the
implementation of a project in three ways; resource contri-
bution; administration and coordination efforts; and pro-
gramme enlistment activities.

Implementation of development programmes and projects
especially for agricultural and social programmes or projects
must involve community organisations. Efficient imple-
mentation is more likely in those cases where the interests of
all participants and society as a whole are embodied in the
frame work of the plan. Therefore, there is need for strong
support from people representing all segments of society.
The Eighth Five Year Plan document asserts: “..... it is
necessary to make development a people’s movement.
People’s initiative and participation must become the key
element in the whole process of development.

(3) Participation in Evaluation

Cohen and Uphoff say that there are three major activities
through which rural people can participate in project
evaluation; project—centred evaluation, political activities,
and public opinion efforts.” However, well intentioned a
plan may be, the views of the people for whom it is intended
cannot be ignored in plan evaluation. The member of the
community should be encouraged to take part in the
evaluation process by attending meetings and expressing
their views.

Areas of Participation
People’s initiative and participation must become the key
element in the whole process of development. The following

are some of the areas in which the people would be persuaded
to participate with earnestness:



102

Elements of Development-Administration-

Development and protection of environment and forests:
Having regard to the forest conservation and
development in India and the long gap between
demand and supply of forest products, it is necessary
to involve the citizens of every block in this activity.
Development of soil and water resources: To promote
scientific use of land and water resources, it is essential
to associate farmers and labour in each command,
watershed and catchment area in the development
and management of soil, recovery of wastelands,
minor irrigation and water resources.

Health for all programme : Having regard to the present
state of health in India, it is essential to involve the
citizens in the fight against disease, ignorance, and
health hazards. Apart from this, citizens should be
persuaded to participate in the family welfare, health,
nutrition, education, and community based health
programmes.

Education for All Programmnies.

Rural development and poverty alleviation progammes:
Integrated Rural Development Programme;
Programme for Development of Women and Children
in rural areas; Drought Prone Area Programme; Land
Reforms; Minimum Needs Programme; Integrated
Rural Energy Programme, etc. should receive
widespread support from the people.

Social welfare programme : For weaker sections and the
rural poor, development of women and children,
social defence and welfare of the aged, etc. help of
voluntary organisations and communities must be
sought.

Forms of Participation

Citizen participation in the development efforts of a nation
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takes generally two forms, namely, institutions and persons.
(1) Institutions

This form of participation is ot two types, formal and informal.
Formal participation is governed by rules and regulations.
These mention the categories of citizens who will take part in
development programmes, the manner in which they will be
selected, the matters in which they will participate, the level
at which they will do so, the nature of their action, and so on.
This type of participation is found in developed countries as
it offers the advantage of stability and security. I lowever, it
does not offer much flexibility. On the other hand, in the
developing countries, informal participation is the most
common type of participation. The following are some of the
forms of institutionalised action found in most developing
countries.

(i) Youth and women's organisations (NSS, NCC, Yuvak
Mandals, etc.) promoting economic and social
development;

(i) Voluntary organisations engaged in general
development works, like education or health;

(iii) Associations of specific beneficiary and interest groups
like self-employed women, or farmers who have a
common economic interest, such as marketing.

(iv) Religious, social or cultural associations or clubs
(Rotary, Jaycees, Lions, etc.), which often take on
development tasks in selected areas; and

(v) Professional associations of teachers, doctors or
engineers and educational institutions which under-
take teaching, research and social action programmes
as part of their professions.

(2) Persons

This form of participation includes both representatives and
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individuals. In the former case, it is provided on a board,
committee, council or commission whose members speak as
representatives of various social groups, such as trade unions,
professional or other associations. In the latter case persons
are invited or associated in their individual capacities to sit
on boards, councils or committees, on account of their
expertise, qualifications and proficiencies. Representative
participations seems to be the kind most frequently found in
the developed countries. Individual participation, which is
easier to practice, is generally found in the developing
countries.

Experience has shown that the task of educating and
mobilising the citizens in developmental tasks is more
effectively accomplished when it is institutionalised.® In-
dividual action though significant can only be sporadic in
nature.

Ingredients of Effective Institutions: Various models of
people’s institutions have been functioning in India.
Experiences show that effective institutions have the following
ingredients:

(a) They are owned and managed by the users/stake
holders, producers or beneficiaries themselves;

(b) They are accountable to the community;

(c) They have the capacity to become self-reliant over
period of time;

(d) They have the capacity to diagnose the needs of the
areas, interact with governmental agencies in order
to draw need-based local level plans and to implement
them in close cooperation with the administration; and

(e) They tend to bring about integration of various
segments of the society for the achievement of
common goals of development.
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Methods of Participation

Involvement of citizens in developmental tasks can be
achieved by persuasion, cooperation, mass education,
consultation, demonstration and by assisting citizens own
associations.’ For our purposes, we will discuss three methods
of participation, namely, consultation, cooperation and
association.

(i) Consultation means the process by which the
authority obtain people’s opinions with a view to
preparing its tasks or policies. Consultation may be
compulsory or optional. It is compulsory whenever
the authority fust-before deciding to act in a given
sphere, refer the matter to a committee or commission.
It is optional when the authority is entitled to decide
whether such consultation is expedient. This method
has the advantage of safeguarding the authority’s
prerogatives and people’s demands.

(ii) Cooperation means the process by which the citizens
participate in the performance of administrative
activities at the managerial level through the establish-
ment of joint managing bodies separate from usual
administrative hierarchy. This may take varied
forms. A typical one is that of parent-teacher
associations.

(iii) Association is understood to be the process by which
the citizen participate in the performance of adminis-
trative activities on the managerial level but, unlike
in cooperation outside the chain of command. The
process of association most frequently takes the form
of cooperation of citizens, individually or as
representatives of organisations taken in executive
committees or commissions set up by the central



106 Elements of Development-Administration

administration and more especially by the organs of
local authorities. The practice is very widespread
when an executive organ is formed from among the
members of an elected representative assembly. This
form of association specially takes place in Marxist
democracies and in most developing countries. A
typical form of association is that of trade unions or
employer’s associations.

Major Conditions for Effective Participation

Several conditions have been laid down with a view to making
citizen participation more effective. Below are some of them.

First, and foremost, participation requires that citizens
who take part in the development process must be
knowledgeable and competent. They should be able to express
their opinions freely and frankly. Secondly, care should be
taken to keep the citizens concerned adequately informed of
the matters in which they will participate, the nature of their
action, the level on which it will occur, and so on. The
information required for taking decisions has to be clear and
precise and adjusted to suit the citizens for whom it is
intended. Third, participation requires a well-organised
communication network which is adjusted to the questions
involved. Fourth, both sides, namely, the authority and the
citizens, must demonstrate willingness to take on
responsibility.

The role of government should be to facilitate the process
of people’s participation in development programmes and
projects by creating the right type of institutional infra-
structure—Panchayati Raj institutions—particularly in rural
areas.

Finally, for participation to be effective, an important
prerequisite is to make a practical survey of the environment
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for which it is intended to specify its proposed objectives
carefully, and to ensure that representatives of the
administrative authorities who come into contact with the
citizens have received a training which enables them to discuss
matters with latter. In an excellent article, Rondinelli and
Ruddle, referring to local organisation for integrated rural
development in developing countries, have observed that
“popular participation” is a goal that is rarely achieved as it
should be and they reach the same conclusions. If it is meant
to encourage popular participation, local leaders and
representatives of the community must be allowed to associate
and involve in development activities from an early stage.
This is a prerequisite for success.!®

Analysis of Participation

Analysis of citizen participation indicates that there is a big
gap between theory and practice. The notion of involvement
of the people in the development process has by and large
remained a myth. This is so in spite of the several
pronouncements made in the successive plan documents as
well as in the policies and programmes put forth by the
central and state governments from time to time with regard
to involving people in developmental activities. Speaking of
his experience, C. Ashokvardhan writes in an article : “While
the bureaucracy, barring exceptions, tends to be autocratic,
swayed by fond notions of intellectual excellence and a certain
broadness of vision, the political element castigates it as
being too wooden, mechanical and stereotyped to respond to
the needs and aspirations of the common man, much less to
the vote bank which demands special cares and cajolery’!!
While citizen participation is generally associated with
efforts to promote decentralisation of authority, it has been
criticised as being difficult of achievement. Decentralising
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control does not ensure increased citizen participation. On
the other hand, decentralisation of authority can be a way of
disowning responsibility and a way of legitimising the use of
citizens as scapegoats for policy and programme failures.
Therefore, the important question is how to strengthen a
decentralised structure which is conducive to the develop-
ment process. '2
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Enterprises and
Development-Administration

Introduction
Public Enterprises

Public enterprises constitute one of the most important forms
of Government operation.! Now-a-days it has acquired great
importance. Sometimes it is used as a public sector
undertakings. Sometimes public enterprises, public sector
are used synonymously.? Public sector refers to a ‘region’ or
area. However, public enterprises confined here itself to
central and state government industrial and commercial
organised as corporations or companies. Public enterprise as
an economic undertaking especially industrial, agricultural
or commercial concerns, public enterprise as a corporations
concerns, which are owned (wholly or in part) and controlled
by the state. It includes those mixed enterprises which are
controlled by the state. A mixed enterprise is one jointly
owned by the state and by private persons.® If the state
contributes over half of its capital it automatically has a
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controlling interest. In some cases the state even has control
over a mixed enterprise for which it provides less than half of
its capital.

Thus, in the broader sense, public enterprises include
those undertakings which:

(1) wholly owned and managed by Government,

(2) wholly owned by Government and managed by
private and

(3) where majority of the ownership and controlling
interest is in the hand of the Government.

Meaning

Public enterprises constitute one of the most important forms
of government operation for development efforts. In the
developing countries in which economic growth and social
development are the most prominent needs, public enterprises
have acquired great importance. More and more developing
countries are developing public enterprises, especially
economic and industrial concerns, on a large scale with a
view to raising production and securing social justice. Hanson
says: “Whatever the ultimate perspective may be, the country
anxious to develop economically has no alternative but to
use public enterprise on a considerable scale, at the very least
in order to get things going.”* The concept of public sector,
therefore, has been universally accepted as a medium of
socio-economic development planning, and public enterprise
is only one of the many organisational innovations to meet
such ends.

Though the subject matter of public enterprise has gained
considerable recognition, it still remains to be defined to
universal satisfaction. It is erroneously termed Public Sector.
Public enterprise and public undertaking are used
interchangeably but it would be wrong to use and call public
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sector as synonym of public enterprise. Public sector refers to
a region or area, and as such it is used to cover all those
activities or functions, including public services, which are
regulated, controlled or owned by the state government or
with its support. Public enterprise here confines itself to
central/state government industrial and commercial
enterprises organised as autonomous corporations and
companies.

Considering the vital importance of public enterprise in
the economy and the literature produced on the subject, it is
useful to understand its meaning. The term public enterprise
is often used to denote an undertaking in which the
government has a larger interest of ownership and
management. A very comprehensive definition of it has been
given in a 1975 United Nations publication. It defines public
enterprise as economic undertakings, especially industrial,
agricultural or commercial concerns, which are owned
(wholly or in part) and controlled by the state. It includes
those mixed enterprises which are controlled by the state. A
mixed enterprise is one jointly owned by the state and by
private persons. If the state contributes over half of its capital,
it automatically has a controlling interest. In some cases, the
State even has control over a mixed enterprise for which it
provides less than half of its capital.

S.S.Khera has used this term to mean the industrial,
commercial and economic activities carried on by the central
government or by a state government or jointly by the central
government and a state government, and in each case either
solely or in association with private enterprise, so long as it is
managed by a self-contained management®.

The term public enterprise may be defined as an
undertaking engaged especially in industrial, agricultural,
commercial or financial activities involving the production
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and sale of products or services, in which the government
has a larger interest of ownership and management.

Objectives and Role

In developing countries ‘with mixed economies, including
India, public enterprises purses multiple, often contradictory,
objectives. They often see their role as political, or as running
social welfare programmes, or achjeving certain economic
objectives.

(i) Political objectives : Public enterprises may be created
for political reasons with little regard to economies of
scale. Because production considerations and market
opportunities play a subsidiary role in their creation,
they may operate less efficiently. For example, the
adoption of a socialist pattern of society in India
would necessitate that the state should assume direct
responsibility for the future development of industries
over a wide area.

Many public enterprises have operated as
disguised instruments of political power through the
control of the commanding heights of the economy.
Although private enterprise is generally exhorted to
attune itself to the development needs of a country,
there is sometimes a backdrop of lack of faith in the
motivation towards overall long range objectives. In
addition, there is the suspicion that private companies
are liable to conceal profits or that the tax system is
not good enough to adequately tax them.
Governments have a natural tendency to believe that
they know best how to direct investment and that the
private sector does not have a monopoly of wisdom.

(if) Economic objectives: Public enterprises are developed
to achieve economic objectives as mentioned in the
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plan documents of countries. They are expected to
attain the goals of planned development. Apart from
this, they are meant to supplement the revenues of
the state in a big way by appropriate pricing policies
and by mopping up profits. They are also meant to
export domestic products to earn foreign exchange.
National prestige may be a primary reason for the
creation of enterprises as Indian Airlines.

Profitability is an important goal of a public
enterprise. But profits can create serious problems
such as inciting labour to demand higher wages and
cause government to ask public sector units to pursue
new social goals. If their job is to create jobs, then
their profitability contribution to economic
development is secondary.

(iii) Social objectives: Public enterprises are meant to
generate surpluses for social welfare programmes.
The fact that they provide employment opportunities
for the people, especially the poor and backward
sections of the community, is sufficient, reason to
give them a social utility. In addition, public
enterprises pursue the objective of alleviating poverty.
They also help in reducing the existing disparities of
income and wealth.

Role of Public Enterprises

Public enterprises play a significant role in the economies of
both developed and developing countries. In developing
mixed economies they are being used as instruments of public
policy promoting social and economic goals. The public
enterprise sector has expanded considerably over the years,
and today in developing countries it is very significant in
terms of its coverage of economic and social activities and in
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terms of its share in gross capital formation, output and
employment. In view of the range and diversity of public
enterprises and the important role they play in the promotion
of development strategy, their efficiency is now viewed as
critical to national development. The role of public enterprises
can be explained under the following heads:

(1) Instrument of economic development

Since the 1960s most governments of developing countries
have assumed responsibility for growth and injtiation of the
process of rapid development. Since these countries are faced
with structural imbalances, the governments have been
engaged in a process of structural change or adaptation, and
have used public enterprises as an instrument for this purpose.

The state has employed this instrument of development
as an integral part of India’s goal to evolve a socialistic
pattern of society.® As an instrument of economic
development, public enterprise attempts.”

(i) to achieve economic justice by controlling and
regulating the principal means of production;

(ii) to prevent accumulation of wealth;

(iii) to increase productive investment and promote
industrial activity;

(iv) to promote the establishment of certain import-—
substituting and export-promoting activities in the
country;

(v) to avail of foreign aid and cooperation prospects
from foreign countries;

(vi) to generate surplus resources for future development
and growth;

(vii) to shift commercial and industrial activities from
capitalists or private concerns to the public sector;

(viii) to promote balanced regional development; -
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(ix) to utilise human and material resources in a better
way; and

(x) to promote savings by generating resources through
appropriate public enterprise prices.

In order to achieve these economic objective, which have
been pronounced in national plans or development plans,
public enterprises have been used as the main instruments.
Governments have assumed the responsibility for the
development programmes of national or state importance
which otherwise cannot be accomplished without the help of
public enterprises.

Public enterprise has been playing a leading role in
productive areas where the size of the investment required
and the risks and uncertainties associated with it have
discouraged private initiative. It acts as a brake over the
artificial inflation created by the private sector by its pricing
policies. In this way public enterprises have facilitated the
creation of a competitive environment for itself and the private
sector. The emphasis on developing key sectors of the
economy on healthy lines has led to an overall investment of
Rs. 1,30,000 in public sector undertakings.

(2) Revenue for government

Public enterprise has also seen to play a decisive role in
providing revenue for the government. In this category fall
enterprises in which revenue government has a commanding
position in the production and sale of goods such as petrol,
coal, gas, electricity, alcholic beverages, tobacco, salt, matches.
Public enterprises also derive huge incomes from ports,
airlines, public lotteries, and marketing corporations.

The surplus by public enterprises could be profitably
utilised for social benefits. They may also contribute towards
further investment and growth of the economy.
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But profitability should not be seen as a performance
indicator in isolation. Many public enterprises may not show
profits because of the burden of social obligations that they
have to carry. At present, prices of industrial products such
as natural gas, petroleum, petroleum products, coal,
electricity, fertiliser, sugar and various non-ferrous metals
are administered by the Government of India. By active
participation of the state in business and commerce, funds
can be accumulated for its multifarious responsibilities.

(3) Instrument of social development

Social and institutional reforms are basic to real economic
development. These can be brought about effectively in a
developing economy like India through government
leadership, that is the main reason why certain policies and
practices of public enterprises are influenced by government
preoccupation with this aspect of development requirement.
Public enterprises are involved to play an effective role as a
model or pioneer in the effort to strengthen the social and
institutional framework for economic development. Again,
certain public enterprises are promoted for the purpose of
facilitating the achievement of social equity. They serve the
purpose of bringing down social and ethnic imbalances and
bringing about a more equitable distribution of incomes.
Many public enterprises have operated as disguised
instruments of social security for certain groups of persons
or regions.?

(4) Mobilisation of human and other resources

Closely related to economic development is the objective of
establishing public enterprises for the purpose of providing
employment and fuller use of human and other resources.
Public enterprises are employed to help in the realisation of
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full employment for a vast population and in the improvement
of their quality of life. All undertakings play an important
role in maintaining economic stability and a high level of
employment. Many undertakings are often required to keep
their manpower in employment even if they are incurring
financial losses.

If profit is not the motive, then public enterprises could
play the role in establishing national control over resources,
develop new technologies, accelerate the development of
backward areas and countervailing forces in the market.

(5) Instrument of public policy

It should be added that public enterprise is a powerful tool
for achieving certain policy objectives, especially those
specified in plan documents. For example, enterprises are set
up and used to implement the environment policies of the
government, to conserve forest energy, minimise air and
water pollution and the like. Another important set of
objectives is to achieve self-reliance and improvement of the
balance of payment situation through import-substitution
and export-promotion. Operation and management of key
public enterprises (such as in defence) for national security is
another objective. In countries, adopting a nationalistic policy,
government may nationalise key industries for implementing
policies of a mild form of socialism, as happened under the
prime ministership of Mrs. Indira Gandhi in 1969 and 1971 in
India.? For public utilities, certain public enterprises are used
to maintain efficient services and keep down costs. It is not
possible to list all policy objectives. All that should be added
here is that public enterprise is an effective means for
implementing government policies.

(6) Creating competitive environment

Public enterprises also generate a competitive environment.
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Because their exposure to competitive pressures and
compulsions, they will also induce in a variety of ways,
through organised consumer pressures, enterprises in the
non-traded sector to improve their performance. A statutory
monopoly faced with new competition, because of
deregulation of statutory restrictions, must either improve
its efficiency or accept the loss of a substantial share of its
market. Generally, it is found that public enterprise is able to
improve its performance when faced this threat.

Conclusion

The role and performance of public enterprises in developing
countries, however, have not been encouraging, not only
from the financial point of view, but also from the point of
view of effective and efficient supply of infrastructure and
services to the economy. In sp;ite of this frequent failure to
perform, it must be recognised that public enterprises have
played a significant role in initiating the process of
development in general and industrial development in
particular. To regain the development momentum, it is thus
imperative for the developing countries to restructure their
institutional and policy frame work relating to public
enterprise sector. In this context, it is desirable to improve
the performance of the public enterprise sector. This is the
sector which has a large share in gross domestic capital
formation, industrial investment and output. It is again this
sector which has to contribute towards viable import
substitution, export promotion, technological development,
and generation of investible surpluses. Further, the
development of the private sector depends critically on the
effectiveness and efficiency of the public enterprise sector.
Hence, it is essential to restructure the institutional and policy
frame work for decision-making relating to the public
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enterprise sector as a whole with a view to making it an
effective instrument of public policy in the process of
economic development and social change.

Control Over Public Enterprises

(1) Control by government (ministerial)

Government exercises control over public enterprises through
following methods:!°

(1) Power to dictate the policy of the enterprises.
(2) Issues of directives in public interest.
(3) Power of appointment and removal of top officials

and members of the board.

(4) Power to call for information, report and returns.

(5) Itshould submit budget for approval of Government.
(6) Prior approval of capital expenditure.

(7) Prior approval of rules and regulations of enterprises.

The most important controlling powers of ministers
pertaining to state enterprises are the following;:

1.

Control of Officials and the Board: In the public enter-
prises the government or minister lays down the
policy as well as to appoint the top officials and
nominate the members of the Board of Directors.!!
The Minister can remove dismiss the officials for
neglect or inefficiency.!?

Prior sanction of expenditure: Prior approval of the
Government is required to undertake any capital
expenditure value exceeding Rs. 10 or 15 lakh.
Government approval is necessary. Appointment of
any officer to a grade a minimum pay of which is Rs.
2000. Appointment of auditors by the company, the
approval of government is necessary.
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3. Control by audit: It is also a device of exercising con-
trol over enterprises. Comptroller and Auditor Gen-
eral has constitutional powers. He is the sole auditor.
He audits the company account. Government of In-
dia set up Audit Board for the audit of enterprises in
the year 1969. This is a Board works under the control
of the Comptroller and Auditor General. It consists
of three permanent members and two additional full-
time members.

Audit report enables the government and
members of parliament to understand the affairs of
enterprises. These reports constitute very effective
device of controlling the affairs of the enterprises.

4. Control by parliament or legislature: The parliament or
legislative control is exercised through questions, de-
bates, half an hour discussion, adjournment, motion,
annual reports, discussion urgent , on urgent matter
of public importance etc.!3

5. Control by parliamentary committee—committee on public
undertakings:

(1) to examine the reports/accounts of public under-
takings.!4

(2) examine the reports of the Comptroller and Auditor
General on public undertakings;

(3) examineautonomy/ efficiency of public undertakings.

Problems of Public Enterprises

Problems of public enterprises have been analysed from
different perspectives. These can be broadly put into two
categories:

(1) Common problems facing all the enterprises, and
(2) Peculiar problems facing individual enterprises.
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Common problems are mostly self-made and inherent,
and therefore it seems difficult to overcome them. One such
problem is the location of undertakings in wrong places totally
devoid of infrastructure. For example, the Aluminium project
is located at Ratnagiri where a disproportionately high
infrastructural expenditure is incurred on peripheral items.

(1) Multiple and contradictory objectives

Another common problem is lack of clarity in objectives.
Most public enterprises operate without regard to basic
economic laws and pursue multiple, often contradictory,
objectives. They often see their role as essentially political or
as running social welfare programmes or achieving
unspecified social objectives. The World Bank (1982) finds
that “it is impossible to judge the performance of parastatals
objectively when they are frequently caught in the cross-
currents of mutually contradictory government objectives.”

(2) Limited scope for diversification

Yet another common problem faced by public undertakings
is lack of capacity utilisation and limited scope for
diversification. A notable example of this kind is noticed at
the surgical instruments plant of Indian Drugs and
Pharmaceuticals Ltd. at Channai. It is a small scale industry
with limited scope for exports. Apart from suffering
competition from units set up at very little capital cost, this
plant has not been able to work even to 25 per cent of its
capacity and to market its small output. It has been pointed
out that the technology obtained from Russia was not the one
appropriate “to the production of items required by the
medical practitioners and surgeons in the country who prefer
British and American instruments.”

Public undertakings are sometimes set up without
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adequate foresight and technical knowledge. A case of this
kind is the factory set up for the manufacture of steam
locomotives. In a short period it had to make room for diesel
and electric locomotives. The changing technology forced
the Government of India to cut down the production of
steam locomotives. This resulted in a lot of dislocation, idle
time and redundancy of plant and other facilities. In a short
time dieselisation and electrification were rushed through
without giving serious thought to the country’s dependence
on imports for oil, the foreign exchange position and the
demand for electricity.

Most governments of developing countries have not been
able to choose industries which would prosper and bring in
huge profits as private enterprises do. They have had to
enter into such ventures which were essential to meet the
growing needs of their countries but had no takers from the
private sector because of huge capital investment, poor
returns, long gestation period, lack of capacity for
development efforts, uncertainty of success, etc.

(3) Organisation inefficiency

In most public enterprises, there is organisational and opera-
tional inefficiency. As many of them are attached to govern-
ment departments, they have introduced organisational struc-
tures and procedures borrowed from these departments.
Bureaucratic procedures and methods are generally not suited
for commercial concerns. In public sector undertakings, co-
hesion is conspicuously absent as the deputationists coming
from the departments have their own culture and procedure
which are quite different from those of other deputationists.
In this way it becomes difficult to achieve cohesion.

(4) Lack of leadership

Again, most public enterprises suffer from lack of leadership.
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It is not feasible for public enterprises to have bor leaders as
in private enterprises founded by pioneers and succeeded by
competent persons of imagination, drive and leadership. In
public sector undertakings, there is a paucity of the organiser
class which can make the best out of different factors of
production, notably labour and capital.

(5) Lack of national outlook

Another factor responsible for the poor productivity and
organisational inefficiency of public sector undertakings is
the poor national outlook of the men in authority and the
labour force. Unless the work force develops the national
outlook ad pride in its work and behaviour there is little
hope for good performance. In her inaugural address at the
Chief Executives’ Conference held on April 5, 1983, the then
Prime Minister said: We need to cultivate a feeling of being
part of a larger cause which is the building up of the country
and creating a strong foundation so that its strength cannot
be eroded even later.'

(6) Lack of a national personnel policy

Another factor affecting the performance of public sector
enterprises is their personnel policy. The administrative
Reforms Commission in its report emphasised the need for
evolving a personnel policy free of nepotism, influence and
other corrupt practices which alone could improve the
performance of public enterprises. The office cadre, which is
usually a hotch-potch of men collected from different sources
and backgrounds militates against chohesion and collective
team work. Again, the bureaucratic approach of IAS officers
(who were placed at the helm of the new enterprises) is a
handicap in adopting commercial and business-like practices.
The lower ranks of officers need a new pattern of recruitment
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and training with a commercial bias. P.K. Basu observes that
the qualitative dimension of the problem of public enterprise
in term of the gap in skill, knowledge and expertise, which

are acquired through education and training, still remains.!¢

(7) Pervasive accountability

The other most important factor affecting the performance of
the public sector undertakings is their accountability. In a
private undertaking, the management is accountable to the
shareholders who generally feel satisfied if they get a fair
amount of dividend and bonus shares at regular intervals. In
the case of public enterprises, however, the position is quite
different. Since they are financed by public money and are
established for the benefit of the public at large, accountability
of the management is all—pervasive and continuous.

The minister-in-charge of the portfolio is responsible to
Parliament but unless all those below him are conscious of
their responsibility, he can hardly discharge his duty to the
people representative. Quite often, he has to offer excuses for
the failure of the people managing the undertakings because
they are not conscious of their share of responsibility. The
executive and other people in the public undertakings must
be made aware of the fact that they are accountable to the
nation for proper use of the money and resources placed at
their disposal. However, a mere warning or exhortation will
not help to improve their performance. The malady is deep-
rooted and requires critical analysis and drastic steps. One of
the most important measures that should be taken in this
direction is to evolve rational and comprehensive personal
and wage policies, preferably uniform for all public sector
undertakings. Posts at the same level and responsibility
should carry the same scales of pay. Secondly, public
enterprises should be freed from unwanted political influence.
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Thirdly, the management staff should be professionally
trained and competent. In the ultimate analysis, it is the men
who do the work and also get the work done. Realisation of
objectives depends on the capability and efficiency of these
men, wherever they may be employed.

(8) Financial problems

Most public sector enterprises in India suffer from various
financial constraints. Some of them relate to over
capitalisation, overhead expenses and overrunning of project
costs. Faulty pricing and depreciation policies adopted by
them are also factors contributing to lower profits. Further,
inefficient budgeting and cost accounting system have led to
poor performance of the enterprises.

9) Poor industrial relations

Labour management relations in public enterprises are far
from satisfactory. Strikes, lockouts, work-to-rule agitation,
gheraos, and violent disturbances which often take place in
these enterprises have been contributing to their poor
performance. According to one estimate mandays lost in
public enterprises rose fro 36.12 lakh in 1982-83 to 75 lakhs in
1990-91.

(10) Other problems

Most public enterprises in India suffer from political
interference, ambiguous government policies and lack of
public accountability. They also face problems of poor quality
of raw materials, unsound production units, inefficient
inventory and marketing management and a low profile of R
and D activities.

Personnel management is one of the weakest aspects of
the public enterprises in India. Personnel problems relate to
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poor manpower planning, over staffing, low morale, in-
discipline, inadequacy in training and management develop-
ment programmes, lack of professional ethics, and strained
employer-employee relations.

The problems of autonomy, accountability and control in
public enterprises have wasted much of the nation’s time in
debates and inquiries.

Conclusion

The principal reasons for the poor management and perform-
ance of public enterprises in general are:

(1) Their permanently protected status; and
(2) The ambiguity and multiplicity of objectives pursued
by or imposed on them.

Private Enterprises

Introduction

rivate Enterprises are called or known as the independent
regulatory commissions.!” Like the public enterprises they
are also the line agencies. They are concerned with the
regulation and control of private property and private
economic activities. Such commissions are existed in USA.
There are totally nine such commissions such as Inter-state
Commerce Commission, Securities and Exchange Commis-
sion, The National Labour Relation Board, The United Nations
Maritime Commission, The Board of Governors of the Federal
Reserve System, Civil Aeronautics Board, Federal Trade
Commission, Federal Power Commission, Federal
Communication Commission etc.
All the members of the commission are appointed by the
president of America for a term from 5 to 14 years. The
president is also empowered to remove or dismiss them. All
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the members of the commission are not appointed at one
time and also do not retire at a time. Members of the Board
Commissions are drawn from more than one political party.
Technical activities are entrusted to these commissions.

Characteristics

Following are the important characteristics cf the
commissions:

(1) Independent of the chief executive

They remain independent of the chief executive and have
power to formulate its own policies and control its own
finances. Though the president has the power to remove
members but he rarely gets this chance. The decision of the
commission is found and is not subjected to be reviewed by
president. There are no established channels of
communication between president and the commissions. They
formulated the policies from the technical point of view
rather than political considerations. Thus the members of the
commission enjoys full freedom. They are free from political
influence or party control.!8

(2) Direct control of the legislature

Though they are independent of the president but they are
not independent of the congress which is created it, from
year to year supplies it with funds. The congress may
terminate or modify its policies and expand or diminish its
financial resources. It may order investigations of its
operations. However, the control of congress is only general.

(3) Mixed functions

Third distinguishing feature is that are of mixed nature-
administrative, quasi-legislative and quasi-judicial. There is
a combination of legislative, executive and judicial power in
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the hands of the commission. The commission formulate the
policy, administer it and adjudicate the disputes arising under
its own laws. The work of the commission involves a mixture
of legislation, administration and adjudication.

(4) Management by expert

It performs more technical work, therefore such activities are
placed in the hands of the Board of Directors or experts. They
are free from political pressure. All or majority of the members
are selected because of their experience and specialisation. In
short the commission is manned by expert.

(5) Financial independence

In order to safeguard the independence of the commission
efforts are made to make it financially independent. It holds
funds in its own name which are annually granted by the
congress. It enjoys complete autonomy in the management
of these funds and also not accountable to the chief executive
in the handling of these funds.

Advantages and Disadvantages

Advantages of Independent Regulatory
Commissions:

(1) The first and the foremost advantage of the IRC is
that they are free from pol-influence and external

. pressure. They are free from the control of the
president. They have full freedom, initiative and
independence. They are free from external control.
Members of the commission enjoys full freedom.
Freedom is assured to them. They are free from
partisan control or favouritsm. Each member is free
from a threat of removal as a source of pressure.
Moreover, since the activities of the commission may
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be more subject of public scrutiny. In this way, they
perform effective functions.

(2) Because of the setting of IRC, it becomes possible to
separate the quasi-judicial powers from the executive
branch. The quasi-judicial determination it was
believed, should be subjected to review only by a
judicial body on the basis of legal, not political
consideration. As far as IRC are concerned, political
considerations have no place as commissions are
placed the sphere of influence of the executive branch.

(3) As far as policy making matters are concerned, the
members of the Board are being free from political
influence. And they can formulate the policies from
technical point of view rather than political
considerations. Due to this advantage, most of the
technical activities are entrusted to IRC.

(4) This system becomes an easy device of bringing
different shades of opinions and interests together to
find out solutions for national problems.

Disadvantages

Despite the above advantages, independent regulatory
commissions have been subjected to varied criticism.

(1) It is pointed out that the commissions do not owe
effective responsibility to any constitutional authority.
They are independent of the president. President has
no control over the members of the commission. Due
to absence of power of removal is his hand, and they
are responsible to the congress. But due to absence
of the regular machinery congress could not exercise
effective control over the operations of the
commissions. In practice, the control of the congress
is confined merely obtaining of reports and making
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investigation. The net result is that the commissions
are not responsible to any one. Due to this, they have
been described and criticised as the headless 4
branch of government or irresponsible commissions,
areas of unaccountability etc. It is said that the
commission enjoys power without responsibility and
they also leave the president with responsibility
without power.

(2) They come in the way of the constitutional powers of
the president. They create obstacles in framing of a
well co-ordinated policy. Due to the absence of the
effective co-ordination between the activities of the
government departments and of the commissions
duplication of functions and conflicts of jurisdiction

“become a regular feature which generally result in
bad or chaotic administration and wastage of
resources. It is argued that the president being the
chief executive and a national leader should have the
authority over the commissions.

(3) The combination of legislative executive and judicial
power in the hand of commission leads to
arbitrariness endangering the rights and liberty of
the individual. No justice can be expected from it.
The commissions formulate policy to administer it
and also adjudicate the disputes arising under its
own laws. This is not the atmosphere in which the
rights of the individuals ought to be judged. It is the
vital and inherent weakness of the independent
commission system

(4) Finally, it is said that the commission device has not
been proved very effective either in protecting the
public interest or in assuring the long-term progress
of the enterprise.
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Decision-Making Process

Meaning and Nature

There is no organisation whether public or private without
decisions. Decisions are quite essential for any management
to run it on successful lines. The word ‘decision’ is derived
from Latin words de-ciso which means cutting off or come to
a conclusion.! '

Decision-making is one of the methodological theory
which is also behavioural in its approach. If at all management
wants to achieve efficiency, it has to have good decisions.? A
leader in administration should have the capacity to make
correct decisions. Though decision-making is more important
but at the same time it is more difficult task. There are many
complex problems which can be dealt with by proper
decisions. But decisions cannot please each and everyone.
The administrator is appreciated or blamed for his decisions
which decisions are just and which are unjust is a very
serious problem for the administrative leader.
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According to Websters Dictionary a decision is the “act of
determining in one’s own mind upon an opinion or course of
action.”3

According to Terry, “Decision is the choice or selection of
one alternative from two or more possible alternatives "4

According to Herbert Simon “Every decision is a logical
combination of fact and value propositions.” In other words
a decision is a compounded value and fact statements or
premises.’

Decision-making is a means to an end and not an end in
itself.® It is not a static but dynamic process. It is being made
and re-made in response to the changing requirement.
Decision-making is a commitment to some thing. It is an act
of choice. It is an attitude, it is a course of action. It follows
the rule, the mean or the base rate which is the fundamental
principle of statistics. Decision-making is concerned with the
questions that is, what to do and how to do it. Decision is one
of the crucial and delicate problem of an organisation.
Decisions are central to like and central to the death of the
organisation. The decision should be proper and according
to the need of the hour.” Decision-making is a difficult function
also. It is not an easy task to undertake decisions according to
one’s own wishes. He runs about for guidance, advice, for
consultations and suggestions and ultimately to take a
decision. In fact, decision is the conclusion to long
deliberations.

Besides, decision-making is not free from outside or
external pressures. Those pressures may be direct or indirect
or those pressures may be social, political, economic and
cultural etc. Decisions are not permanent. They change
according to the changing circumstances. Decision-making
is a plural activity. No single individual can make a decision
in isolation.” Decision-making in government is a plural or
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collective activity. One individual may pronounce the deci-
sion, but many contribute to the process of reaching of the
decision. Decisions are the product of long deliberations to
which many people and agencies participate.

No human being is perfect. Not all his decisions can
please every one. The human mind like a monkey is ever
restless. It has an inborn tendency to wander.!® Decision-
making requires considerable thought. Thought is a mental
effort.

Dynamics of Decision-Making

The decision is a forward looking, because it is oriented in
terms of future. It is a guide or pointer of the future. Prof.
Shackle observes decision is a cut between past and future.
The decision situation is a complex of circumstances. Every
decision is commitment to something.!! It is an attitude, it is
a doctrine, it is a course of action i.e., decider is not always
free to decide or not to decide. Certain conditions impose an
obligation to decide—constitutional position, moral respons-
ibility, public expectation emergency etc. In choosing the
right alternative he has to remain within the bounds of ethics,
social decency and law.

Decision-making is an intellectual activity.1? It is rational
and endeavour of the intellect. It is intellectual because it
requires on the part of the decision-maker alertness,
imagination and judgement. Alertness is required because
the relative weights of the situational variables have to be
correctly assessed. It also requires imagination or foresight.
And it also requires judgement because the decider has to
pick up and choose the right alternative based on sound
reasoning. Decision-making has to be rational that is why
many shy from it. To them it is a botheration. The right
decision is logical. It is the product of sound reasoning.
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Decision-making involves so many or number of
questions:

(1) How are the decisions made?

(2) By whom they are made?

(3) Why they are made?

(4) What impact are they likely to have?

(5) Whether decision-making is an art or science?

(6) How best to construct a decision model?

(7) How to arrive at the most rational or optional choice?

Nature and Characteristics of Decisions

Nature
(1) Explorative -—  Find occasions for making
decision.
(2) Speculative — Analyse various factors.
(3) Evaluative —  Assess the merits and demerits
of alternatives.
(4) Selective — Choose or select one
alternative.
Characteristics

Decisions are a composite of the following characteristics:

(1) Goal-oriented: Decision-making is a process and as

such it is purposive, goal oriented and result oriented.

(2) Alternatives: Decisions imply alternatives. It is the

best alternative from different available alternatives.

(3) Analytical-intellectual: Tt is analytical, deductive and

logical.’® It implies both conscious and unconscious

aspects. Part of it can be learned and part of it depends

upon the personal characteristics of the decision-
maker. It is based on both emotions and instincts.

(4) Process concept: The pattern of events and circum-

stances that has shaped a problem and the course it is
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likely to take in future are factors of great influence in
decision-making,.

(5) Action-commitment: Decisions affect every part of the
organisation. These involve alarge number of people
and they are acceptable to the people who are imple-
ment them. Decisions to be effective must be to the
point, sound, accurate and appropriate.

(6) Ewvaluation: It is a continuous process in decision-
making. Evaluation plays its part. Weighing and mea-
suring the results of the implementation of the deci-
sions taken earlier.

(7) Rationality: It means administrator should take a real-
istic view of the whole thing. He has to use this
imagination, factual analysis of the past events.

(8) Time sequence: It involves a time dimension and a
time lag.

It is said that economic and administrative decisions
must be taken quickly. When quickness of progress is desired,
time factor becomes all important. However, this is not always
realised by the administrators and people alike. While land,
labour, capital and enterprise are recognised as factors of
production, time is not, though it is perhaps the most
important factor of production. It is considered that timely
decisions can bring in handsome dividends while delayed
decisions might well mean a lot of waste and lost
opportunities.!4

In a predominantly agricultural country like India
decisions have to be timely otherwise the agricultural season
may be lost. Thus supply of seeds, fertilizers insecticides and
agriculture credit have to be arranged on time. This does not
always happen. Seeds, fertiliser and credit sometimes reach
the farmer after the crucial or critical time or season for their
use is over. This not only results in waste of resources but
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also loss of faith of the farmer in the administrative machinery.
Sometimes decisions are delayed by outmoded rules,
regulations and procedures laiddown in departmental
manuals. Obviously, manuals, rules and procedures have to
be kept under continuous scrutiny so as to remove the
obstacles in quick decision-making. This is a matter of
administrative reform which is a continuous process.

If out moded procedure is one obstacle to quick decision-
making, lack of delegation is another. In decision-making
powers are concentrated at the higher levels of administration,
but at the levels of action no decisions are taken, no initiative
shown, matters are delayed and delay leads to frustration
among field workers and people at large. There should be
extensive delegation of powers to promote quick action -
delegation from the secretariat to the head of the department
and from them to the field agencies at the district and lower
levels and to the local self-government institutions.

Decisions are often delayed in the secretariats. Here papers
move in a slow manner from the case worker to various
upper layers like the section officers, under secretary, assistant
secretary, deputy secretary, joint secretary, additional
secretary, secretary and minister himself. By following all
these steps, decisions are delayed. Can all the papers pass
through all the layers of authority? It is often felt that they
need not and level-jumping is suggested as the answer. Quick
and timely decision-making is indispensable for public good.
But this is not possible where there are deficiencies either in
the system or the personnel who operate the system. Both
have to be improved and kept trim.!®

Basis of Decision-making

There are no fixed basis of decision-making. Much depends
upon the nature of the decision. Of course, all decisions must
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be taken rationally and not emotionally or impulsively. Merits
of the case should be the sole basis on which a decision
should rest. Every decision should be made objectively and
not subjectively.!® In other words, bias or passivity should
not enter in decision-making.

Following are the important basis of decision-making:

(1) Intution

It is the basis of decision-making. It is generally the inner
feeling of a decision-maker.

(2) Facts

The elements of facts, as the basis for decision-making. It is
supported with the factual data having relevancy to the
given situation. Facts and data have been recognised as the
most methodological, efficient and effective basis for far
reaching decisions. But facts should be well-analysed,
classified and interpreted.

(3) Experience

The element of ‘experience’ as a basis for decision-making is
very important. Past experience of decision-maker, varied
types of people involved counts past experience.

(4) Authority

There exists a co-relationship between authority and decision-
making. Authority means power to make decisions and to
see that they are carried out. Decision-making involves the
element of authority. It is the basis of decision-making.

(5) Authenticity

Decisions taken should be right, proper and authentic.
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Steps

Steps towards Decision-Making
Decision-making consists of several steps which are as follows:
(1) Clear statement of the problem

First step is decision-making is defining the problem or clear
statement of the problem. Defining the problem is a time
consuming process. In this step the decision-maker must
state and identify the problem. The old saying that “a problem
defined is a problem half solved”.!

In this step, decision-maker must separate the relevant
from irrelevant, material from immaterial, important from
unimportant. In this step, clear thinking and open-mindedness
must prevail upon. He must be able to find out the critical or
the strategic factors. Here the decision-maker must be able to
state the problem, define the problem, identify the problem
in its simplest term.

(2) Analysing the problem

After clear stating and defining the problem the next step
involves is the finding, collection, classification of the facts.
He must analyse the necessary data and the facts. This is a
complicated task. Here he has to break the problem into the
parts for easier identification and solution. Decision-maker
first analyses the situation and collect all related facts. He
should clearly establish relationship between the facts and
the problem. There are different approaches to analyse the
problem. One approach involves looking at and classifying
the variables. Such classification may point out the issues
more clearly. He has to see that whether the variables are
controllable or uncontrollable.

Whatever the approach may be taken, decision-maker
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has to follow the following principles of analysis and
classification:

(1) The futurity of the decision (i.e. length of the time in
the future during which decisions are made).

(2) The impact of the decision to other areas.

(3) The qualitative considerations which are involved.

(3) Identification of alternative ways of solving
the problem

Developing, determining and identification of the alternative
solutions to the problem is a difficult but very important in
decision-making process. Where there is a problem, there is a
alternative solution. The purpose of finding the alternative
solutions is to make the best decision. Developing alternative
solutions is called as a creative process.!® And in this process
there are five important stages.

(1) Saturation: It means familiarising oneself thoroughly
with the problem. Unless one is not thoroughly iden-
tify with the problem no creative result is likely to
emerge.

(2) Deliberation: It means perfect knowledge of the prob-
lem and assembling of the relevant data.

(3) Incubation: It is a sub-conscious activity. In this acti-
vity fresh or proper solutions comes in the minds of
the decision-maker. When the conscious mind gets
tired and frustrated in the exercise. At this stage the
conscious mind be switched off from the problem and
the sub-conscious mind be allowed to take over. Here
sub-conscious mind directs itself to the problem. When
the conscious mind is relaxed, the sub-conscious mind
works on the problem and produces or generates
excellent alternatives unconsciously.?
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(4) Illumination: At this stage, the idea actually comes or
originates in the minds of the decision-maker.?’ Ideas
illuminate while taking a walk, or driving home from
work or during some other period of relaxation.

(5) Accommodation: This stage consists of modifying the
original idea, polishing it and making it practical for
use. Thus by employing these or other alternatives,
the decision-maker can develop as many alternatives
as possible.

(4) Evaluate the impact of alternatives

That means calculation of the impact or consequences of
each alternative when the series of alternatives which has
been found by the decision-maker the next step consists of
evaluating or assessing or calculating the consequences of
each alternative. Here decision-maker forecasting which will
happen in future. He chooses only those alternatives which
he believes to be critical or key factors for consideration.

(5) Decision in favour of the best solution

That means choosing a course of action. He chooses the best
alternatives which will give him best results or solutions.

After the problem has been well-defined, the alternatives
chosen, and their individual impact evaluated, the decision-
maker comes to the final stage of decision-making and it is
here that the final decision is made. In this step the decision
maker rank the alternatives along with their advantages and
disadvantage. And he will select the best possible solution
from these alternatives.

(6) Implementing the decision

Once the final choice is made, the next step or stage is to
implement the decision. When the decision-making process
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ends, implementation process starts, or beings or commences.
This is not the part of decision-making but of execution.

According to Prof. Lasswell there are seven stages through
which all the decisions are processed. These are:

1) Information It includes problem

identification.

2) Recommendation Including formulation
of alternatives.

3) Prescription Selection of
alternatives.

4) Invocation Provisional
enforcement.

5) Application Implementation.

Review of decisions
and its effects.
Ending, turning or
renewal or revision.

6) Appraisal

7) Termination

Ll

Types of Decision

An administrative set up needs various types of decisions for
its successful functioning. For convenience sake and easy
understanding, they may be classified as under:

(1) Programmed decisions

In a programmed decision problem occurs frequently. A
programmed decision is one in which a certain programme
exists in our mind or on paper which automatically gives us
the solution once we worked out the programme.
Programmed decisions are those that are made in
accordance with some policy, rule or procedure. These
decisions are generally repetitive and routine for example,



Decision-Making Process 145

Recording the Office supplies, determining salary payment
to employees who have been ill and so on. Every bureaucratic
rule or regulation is a programme.

(2) Non-programmed decision

The non-programmed decisions are one that are unstructured
and consequential. They are new and they differ from
programmed decisions. In an unprogrammed decision, we
do not have any rule or regulation or procedure to direct us.
The decision is to be worked out personally. These decisions
are non-repetitive. In this case thorough study of course and
consequence are taken into consideration before making
decision. Farmers decision not to sell the cotton due to low
rates would be an example of unprogrammed decision.

There is neither completely programmed decision nor
unprogrammed decision.

(3) Major decisions

A decision which relates to broad changes in the organisation
is called as major decision. A decision which relates to huge
expenditure is called as major decision at a high level. Major
decisions have to be made.

(4) Minor decisions

A decision on minor matters such as sanction of leave to the
employees or purchases-of stationery for office which cost
very little are called as minor decisions. Minor decisions are
taken at the lower level.

(5) Routine decisions

Deputing an employee to attend the annual conferences is a
routine decision. It requires little deliberations.

(6) Strategic decisions
Lowering the price of the product or changing the product
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line or installation of an automatic plant is a strategic decision.
Strategic decisions require not only lengthy deliberation but
may also involve large investment and expenditure of funds.

(7) Policy decisions

Granting loans to the cultivators of scarcity area or giving
subsidy to them is called as policy decisions. A policy decision
is taken at the higher level.

(8) Operating decisions

Granting loan or giving subsidy to individual cultivator as
per rule is an operating decision. Operating decisions can be
taken at a lower level. In short, operating decisions are made
within the broad range of policy decisions.

(9) Departmental decisions

Departmental decisions are taken by the department heads
and these decision relate to department only. Sanctioning
leave to an employee is a departmental decision.

(10) Inter-departmental decisions

These decisions can be taken by the controlling manager in
consultation with the managers of the affected departments.
Making a slight change in the design of the product is an
inter-departmental decision.

(11) Enterprise decisions

Enterprise decisions are taken at the highest level either by
the managing director or by a board of directors. Entering a
new line of business is an enterprise decision.

(12) Organisational decisions

When an executive acts formally in his expected role in an
organisation makes organisational decisions and this becomes
the official decision of the organisation.
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(13) Personal decisions

A personal decision is made by an executive as an individual
and not as a part of the organisation. For example, an executive
who decides to leave the present organisation is totally a
personal decision. These personal decisions are not delegated.

(14) Individual decisions

Decisions taken by the individuals are called as individual
decisions. Individual decision are taken where the problem
of routine nature, where the variables is simple, where definite
procedures to deal with the probem are individual decisions.

(15) Group decisions

Decision taken by the group is called as group decision.
Strategic decisions are generally taken by the group. Inter-
departmental decisions are also taken by groups.

(16) Environmental decisions

It has its primary objective as the integration of internal,
intermediate and external environments into a whole i.e.
total environment.

(17) Objective decisions

Decisions which arises due to deliberations and careful
consideration of factors and forces pertinent to the issue are
termed as objective decisions.?!

(18) Subjective decisions

Those decisions which are made in the organisation without
conscious mental effort are called subjective decisions.??

Problems

Problems of Decision-Making

Decision making is a complicated, complex and difficult
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problem. There are many difficulties in the way of decision
makers. Decision-makers has to face mainly five difficulties
or problems.

(1) Routine taking too much time

Daily work is time consuming. It takes a lot of time. It
consumes more time. Thus, a devotion to routine work takes
too much time. As a result of this, decisions relating to future
problems are often ignored or postponed or rejected.

(2) Which problem to be solved first

The second problem of decision-making is to which problem
priority or preference should be given first or which problem
to be settled or solved first. The question is which problem to
solve. Because problems are many-air pollution, inequality
among sexes, population explosion, child labour,
fundamentalism, terrorism, treatment of minorities etc.

It is usually seen in a large sale organisation. There are so
many problems each looking more urgent than the other.
The administrator is confronted or faced with so many
problems. He encounters several difficulties. The adminis-
trator finds it difficult to determine the priority of these
problems. He faces complicated problems. Sometimes
the problems are very heavy, burdensome, complex or
complicated.

Problems

(1) Schools or hospital?

(2) Steel or fertilizer?

(3) Guns or butter?

(4) Industries or projects?

(5) Poverty or unemployment?
(6) Corruption or dowry system?
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These are all problems. The question here is which
problem to be solved first.

(3) Lengthy procedures

Decision-making power leads to delay and delay leads to
disappointment, frustration among the field officials and
people at large. Delay kills the interest and the initiative
among the field workers. Decisions are delayed due to long,
broad, vast and detailed procedures, rules and regulations.
Too much importance or under-emphasis is given to
procedures, rules, regulations, practices, principles,
discussions, deliberations etc. Procedures move very slowly.
They are dilatory. Quick and prompt decisions will not be
taken due to the various formalities. There is no sudden
settlement of the issues. There is no answer on the spot.
There is no sudden and quick reply or solution or remedy on
the spot due to the lengthy procedures. Decisions will not be
taken quickly or in time. Even after all these formalities are
over or complete, there is no guarantee that the decisions
made is a right decision. Procedures are not computing
machines that they always gives the right decision. The right
decision must meet a higher test. Undue importance on such
procedures is dangerous. That is why it is said that “too
much is too bad.”??

(4) What is a right decision

The right decision must meet a highest test. It must accord
the general interest, the constitutional spirit or the moral
principle.

(5) But the biggest hurdle or problem is bias

The very word ‘bias’ means prejudice or partiality. It means
giving scope to selfish interests at the cost of the society. Bias
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is a third class word in the dictionary of administration. Bias
also means predilection. Predilection is a mental preference
or partiality. But both prejudice and predilection are bad.
Both are irrational. Bias is perfectly irrational and unconscious.
Prejudice and predilection may occur consciously or
unconsciously. Bias is an unethical acts of an official. A
distinction is made between the personal and official bias.
Official bias is inherent in the office and it becomes personal
when it is used against any particular individuals or groups.
These are vices deliberately developed. Favouritism,
nepotism, corruption, red tapism are the deliberate acts of
the official. Bias is relative to time and place. Bias demoralise
the administration. It can develop on account of many
causes—caste, class, language, region, profession, ideology
etc. Bias is generally connected with the values and traditions.
As our values and traditions change bias also changes.

How to Vanish or Eliminate Bias

There are both popular bias as well as official bias. There is a
popular bias in India against the police. And there is official
bias against corruption. How to build up healthy and
constructive types of bias and banish the unhealthy ones?
Safeguards exists in policy-making, adjudication and
administration. Administrator should be above corrupt
practices. In Court Judge must be unbiased. Administrator
should develop a sense of impartiality.

Factors Essential for Rational Decision

(1) Use of consultative bodies

Consultative and advisory bodies or councils are very useful
as they help to arrive at right decisions. Advisory body may
be defined as a group of experts and representatives of the
public, and they perform their duties on voluntary basis. It is
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a consultative group and render advice and recommendations
in regard to administrative problems and procedures. They
are set up or constituted to advise the government on
administrative problems and procedures. They are constituted
to advise the minister and the government. They are
constituted at the national, regional and local levels of
government. They form an integral part of the administrative
process. National Railway users’ consultative council, central
posts and telegraphs advisory council etc. are examples of
advisory bodies in India.

The advisory councils are of various types such as
representative advisory committees, expert committees,
statutory committees and so on. They may be temporary or
permanent. Advisory councils are usually composed of 2
classes of member official and non-official while official
members represent the government services and the non-
official members represent the different outside interest
groups. The members of these committees should not be
biased or prejudiced men. They should speak for consumers
or for general public. They should have necessary knowledge
and competence to advise the government on particular
problem in the best interests of the country.

Functions of Advisory Bodies

(1) They give advice to the government on decisions of
policy.

(2) They render expert advice on various bills.

(3) The assist the public to understand the facilities made
available by the government.

(4) They collect vital and useful information from the
public and pass it on to the government.

(5) They provide suggestions, those can be filtered and
incorporated in a policy before a final decision is made.



152 Elements of Development-Administration

The advisory council or body or committee are strictly
advisory in nature. They do not share the responsibility for
doing the work of the department to which they are attached.
They do not have any responsibility for formulation of policy.
But they broaden the democratic base or they are an extension
of the democratic principle.

(2) Simplification of procedures

Rules procedures should be simplified. Unnecessary rules,
regulations, formalities, practices, procedures should be
vanished or ended. Procedures should be easy, under-
standable rather than complex, complicated, delicate and
difficult. Length procedures and unnecessary rules and
regulations open up the gates for bias. Improved rules or
procedures should be established and unnecessary regulations
should be cancelled. In this connection the activities of the
organisation and management should be speeded up.

(3) Education and training

Both education and training are the essential aids to efficiency.
Training is an important-aspect of Development- adminis-
tration. It is an orientation to a particular job. It is the proper
education and training of officials. They must be properly
educated and trained in the art of making right decisions.
Training develops the present and the potential skill of the
employees. Employees should have a firm knowledge of
indian history, culture, traditions:

Training are of many types:

(1) Informal: It means learning work by doing it.
Employees are left actually to learn administrative
work under the guidance of senior officers.

(2) Formal:Itis a training given to the employee through
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the orderly and well defined manner. And it consists
of pre-entry orientation, post-entry, in service training.

Methods

(1) Lecture method: It is a traditional method. Lectures by
experienced officers give information to employees
on the various aspects of work. It is a combination of
both discussion and conference.

(2) Syndicate: In this small group three to six persons
assigned a study project. Their findings and
conclusions of the project are presented in the form of
a report. This is more participatory method.

(3) Case study: It is a useful training technique. It narrates
the events that lead to decision by an administrator.

(4) Role playing: Roles playing by trainee relating to their
jobs.

(5) Sensitivity: It is used in creating awareness of self and
social processes.

(6) Field observation trips: It is undertaken to the rural
areas.

(7) Problem solving and decision-making workshops: It is
useful in increasing competence of servants in solving
problems and in making effective decisions.

(4) Publicity of decisions

Publicity means known to public. Decisions should be made
public Bias can be checked by making publicity of decisions.
Publicity is very important for the regulatory activities of
administration. Here, public officials must be more careful in
decision-making otherwise, they will have to face the public
criticism.

(5) Officials must be impartial

The officials should maintain impartiality, honesty in their
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official dealings. They should be neutral in politics. They
should not involve and take part in politics. He must be
away from evil practices such as corruption, red-tape etc.

(6) Protection from external pressures

Here officials must be fully safeguarded from external
pressures or influences. Protection from such external forces
enables him to take the free, fair fearless, and independent
and right decisions. But now-a-days in India many forces or
pressures or influences are operating on the administrator.
He receives controls from many sides. We witness the
increasing pressures and pulls under which the public officials
have to work. Pressures from ministers, members of the
legislature, political party chiefs, workers, unions and several
other officials and non-official organisations exercise influence
on the administrator. His hands are tied except carrying the
directions and dictates of the ministers and the government.
As a result of that he became weak and powerless. Many
forces are operating him. Due to these he has no initiative,
interest, freedom, independence, enterprise, and capacity of
his own. He has been left with little initiative enterprise and
responsibility performing only fixed functions. This tendency
is certainly bad and it curbs the initiatives and independence
of the officials. He is reduced to an electronic machine as
such performing or discharging his functions so mechanically.
And therefore, the protection is needed to government
employees from external forces.

How to Make an Intelligent Decision

Robert Heilbroner suggests certain guide lines for making an
intelligent decision:

(1) Marshall the facts

This refers to the collection of the relevant facts or data
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regarding the problem about which decision has to be made.
(2) Consult your feelings

While making a decision we should see that it satisfies the
inner needs of our nature. Decisions should satisfy conscience
i.e., inner needs of the officials.

(3) Flexibility

An intelligent decision-maker should not be rigid about the
tinality of the decisions. Officials should not be so rigid. If a
decision should not work well, he should not hesitate to

modify it.
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Administration of
Law and Order

Maintenance of law and order is the primary condition for
the socio-economic development and successful working of
the policy of a country. Of late, there has been a disturbing
trend as regards the law and order situation in India. Large
stale mass violence and anti-authority agitations have become
the order of the day. A saddening aspect of the affair is that
even the guardians of law and protectors of the public order
do not hesitate in disturbing the maintenance of law and
order through agitational demonstrations. The policemen of
many states have on occasions defied laws and started public
agitations to seek redressal of their grievances. During the
past few years group clashes, political agitations industrial
strikes, peasant uprisings and students unrest have put to
test the ingenuity, skill and imagination of all those who
have the responsibility for administration of the state.
Religions intolerance is on the ,increase and the secular
character of the Indian polity stands threatened.
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Historical Background

The police is the main agency of the administrative setup for
maintenance of law and order. The world ‘police’ signifies
an organised body of civil servants engaged by the govern-
ment for the enforcement of laws to regulate different
aspects of public life, order and safety. Since people learnt
to live in society, there has always been some functionary
to execute the laws and regulations. The indigenous system
of police in India was organised, the basis of land tenure and
collective responsibility of the village community. The
Zamindar in ancient India was bound to apprehend all
distrubances of peace and make good the loss. The kings had
their own network of secret intelligence and kept themselves
well informed about the nature and incidence of crimes.
Kautilya’s Arthasastra written about 310 B.C. gives a graphic
account of the investigation patterns, punishment agencies
and control devices during the Mauryan and Gupta periods!.
In the later literature following Art hasastra, we come across
Thirukkural written by Thiruvalluvar describing the principles
and practices of criminal administration of that period.
Although the ancient writers had special knowledge about
the administration of law and order during that period, yet
there was no independent police department with the
exclusive functions of detection and control of crimes. There
existed several agencies for the maintenance of law and
order in society.

After the decline of the Hindu kingdoms, the country
slipped into a state of disintegration and chaos. The police
functions were exercised by a number of functionaries like
superintendents of roads and buildings, excise, treasury,
royal household and all kinds of spies.

During the Mughal period the empire was divided into
Subas (provinces) under the charge of Subedars (Governors)
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who had a number of Fauzdars under him to administer the
sub-divisions. The sub-divisions were divided into Thanas
(police station) under the charge of Thanadars (Station House
officers). The Fauzdar was a combination of the modern
collector and the superintendent of police. His duties in the
fields of revenue and criminal administration over lapped
and so was the situation in the case of Thanedar also, who
was not an exclusive police officer. In the cities and large
towns the Kotwal had the responsibility of maintaining law
and order and for arranging night patrolling. Abul Fazal in
his Ain-i-Akbari calls him “a fairly important man of the town
who had to be present at all royal darbars.” He was a
magistrate, a prefect of police and a municipal officer all
rolled into one. The Mughal system of the administration of
law and order could not, however, bear the stresses and
strains of political instability which followed in the wake of
disintegration of the central authority of Mughal Empire.

When the East India Company took over the reins of
administration from the Mughal the law and order situation
in the empire was at a very low ebb. The company rulers
evolved a concrete policy of gradual but piecemeal reforms
in the organisation and working of police machine in India.
They retained the village system but relieved the Zamindars
of their liability for police duties. The company administra-
tion appointed magistrates and Darogas, and put the latter
under the administrative provision and control of the former.
The Darogas had specific jurisdiction in regard to police
stations and about 30 armed Burkundazas and the village
watchmen were sanctioned for an average police stations in
Bengal. The cities continued with the system of Kotwal, who
had a number of Darogas to assist him. In some sub-
divisions the medieval institution of Fauzadar was not only
retained but systematically strengthened.
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The mutiny of 1857 shook the very roots of the
administration of law and order in India which led the British
into serious rethinking about introducing an effective
institution for the restoration of law and order in India. The
Government of India appointed an all India Police Commis-
sion in 1860 to inquire exhaustively into the police needs of
the country. The recommendations of the Commission were
incorporated into the Police Act (V of 1861) which continues
to govern the basic structure of the police organisation in
India till today.

The main recommendations of the Commission were:

1. Adoption of military police.

2. Retention of village police.

3. Constitution of a single homogeneous police force of
civil constabulary for the performance of all police
duties.

4. A police system on provincial basis with an Inspector
General as the head of the provincial police
organisation.

5. A district based police system headed by a
Superintendent, police who was to function under
the general direction and supervision of the District
Magistrate.

6. A subordinate police force which was to consist of
inspectors, head constables, sergeants and constables.

The police reforms of 1860 remained a matter of debate
and controversy for the rest of the century. Different provinces
allowed different control mechanisms to operate. The reforms
did not alter the situation materially and the total scheme
remained in abeyance for one reason or the other in various
provinces of the country.

Lord Curzon appointed another Police Commission in
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1902 to examine the present setup of police organisation and
its strength, recruitment and pay-scales etc., Some of the
main recommendations were:

1. The recruitment to the Indian Police Service to be
made entirely in England through examination and
for the Provincial Police Services in India by direct
nomination and promotion from the ranks.

2. An officer of the rank of the Superintendent of Police
should be placed in charge of the police of a district.

3. The village police system should be retained.

4. A central department of criminal investigation was
to be established to collect, collate and communicate
information obtained from the provincial C.I.D. or
otherwise and to secure full information regarding
the commission of crime from the police of the native
states.

5. The provinces were to be divided into several ranges

and each such range was to be controlled by a D.L.G.

of Police.

A separate and independent police organisation to be

known as Railway Police Force was also to be

constituted.

7. An armed police force was to be constituted at the
headquarters of each district to serve as a reserve
police force to handle emergent situations.

g\

The obvious objectives of these recommendations were
to strengthen the district police and to make it serve as a
bulwark for the sustenance of the gigantic structure of the
British Empire.

The recommendations of the committee were accepted
by the Government of India which later on served as the
basis for the reorganisation of the police machine in the
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provinces. The CID and the Railway Police Force were created.
The English rulers laboriously built a structure to suit the
colonial needs of the imperial government. It also served the
cause of peace and order without which no political structure
can survive for long.

. The post-independence police organisation in India retains
the basic structure of the colonial period. The Constitution of
India has retained the Indian Police Service. Likewise the
pre-independence central agencies like the Central Reserve
Police, the Special Police Establishment, the Central Intelli-
gence Bureau, the Railway Protection Force have also been
retained. In the states also, the status-quo ante has been
maintained in police administration. Although the various
State Police Commissions and the National Police Commission
(1977) were set up to study the problems of police
administration, there has been no comprehensive review at
the national level of the police system. The Indian Police
organisation more than its other counterparts in Indian
administration is basically a prisoner of its history. It is even
now exploited by the political masters to serve their personal
interests and is hated by the people for its tyranny and
arrogance. The dawn of Independence has neither changed
the outlook of the Indian police nor improved the system.

Role of Central Agencies

India has developed a complex network of police
organisations for the maintenance of public order. Public
order and the police are state subjects according to items 1
and 2 of the state list in the Seventh Schedule of Article 246 of
the Constitution. According to List, 1 item 2, the Union
Government can raise naval, military and air forces as also
other armed forces. The Union Government is not empowered
to raise any police force. The Border Security Force, the
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Central Reserve Police Force, the Rapid Action Force and the
Indo-Tibetain Border Police fall in the category of other armed
forces of the Union. And the word police in the title of CRPF
and the ITBP is a misnomer. These other armed forces of the
Union are more commonly known as paramilitary forces.
The 42°¢ Amendment of the Constitution in 1976 has inserted
a new article (257 A) authorising the Union government 1t its
own volition to deploy any armed force of the Union or any
other force subject to the control of the Union for a dealing
with any grave situation of law and order in any State. The
police administration of the Union Territories is an exclusive
responsibility and concern of the Union Government.

Role of the Union Ministry of Home Affairs

The role of the Central Government in the working of the
police administration in the states is largely played through
the Ministry of Home Affairs. The Ministry has a special
function of giving guidance and assistance to its counterparts
in the states in important matters pertaining to criminal
administration and specialised problems of law and order. It
can provide special assistance to state police organisations
by arranging for deputation of extra forces, either from central
reserve or from other states. The specific aspects of the role of
the Ministry can be mentioned as follows:

1. There are several Acts enacted by the Central
Government which govern police action and
behaviour at the state level and delimit its internal
and inter-state activities in a uniform manner. Such
laws are the Indian Penal Code, Code of Criminal
Procedure, Indian Evidence Act which are to be
followed by the police in the prevention, investigation
and punishment of crimes. Similarly, the Central Acts
like the Indian Arms Act. Motor Vehicles Act,
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Preventive Detention Act and the Suppression of
Immoral Traffic Act govern police action in the states.
The Ministry of Home Affairs is directly responsible
for the administration of law and order in the Union
territories. The administrative agencies of these
territories are specially manned by regular cadres
separately recruited.

The Indian Police Service is under the control of the
Union Ministry of Home Affairs. Though most of the
IPS officers serve under State Governments for most
part of their careers, yet the State Governments have
virtually no control over their recruitment, promotion,
training and matters concerning discipline and
punishment.

The Union Home Ministry plays an important role in
the co-ordination of police work and providing a
framework on the coordination of police administra-
tion. For this purpose, meetings and conferences of
State Home Minister and Senior police officers are
called by the Union Home Ministry in order to know
their problems in the field of administration of law and
order and find solutions through mutual discussions.
The Union Home Ministry awards several kinds of
police medals and national awards for outstanding
police service rendered by policemen in the states.
The Union Home Ministry arranges the supply of
modern and sophisticated arms, ammunition,
wireless, equipment and vehicles for police use at the
state level. The efficiency of the police depends largely
on the quality of arms possessed by them, one of the
reasons for the failure of our police force to counter
the militants and terrorists activities is the better
quality of weapons possessed by the latter.”
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7. The Union Ministry of Home Affairs owes it to the
States to come to their assistance and rescue, in case
the police administration in the states need its
specialised help and guidance. For the purpose, the
ministry maintains an extensive network of auxiliary
agencies like—Forensic Institutes, Directorate of Police
Wireless and Internal Security Academy and reserve
units like CRPF, BSF, RPF, CISF, the Assam Rifles
and the Rapid Action Force.

8. Lastly, the 42" amendment to the Constitution has
empowered the Union Government to induct its
armed forces into a state without the state govern-
ment’s requisition. The control of such forces would
remain with the Central Government.

Deployment of Capital Forces

The deployment of paramilitary forces by the Central
Government without any request from the state concerned
has in the past given rise to misgivings, especially in the
states where the ruling party was not the same as the party in
power at the Centre. The flurry of protests by the Uttar
Pradesh Government against locating the forces at Faizabad
at the time of Kar Seva by the BJP volunteers in Ayodhya in
December 1992, caused considerable political furure. The
Constitution recognises the responsibility of the Central
Government in meeting threats to internal security and
ensuring that the government of every state is carried on in
accordance with the provisions of the Constitution. When
paramilitary forces are sent in aid of a state government,
such deployment is at the request of the state government
concerned. The operational control in such cases remains
with the state government. But when these forces are deployed
without any request from the state government, the central
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government in that case assumes the responsibility for law
and order which is a state subject.

The relationship between the state authority and the
paramilitary forces deputed by the Centre is a sensitive issue,
and they cannot afford to work at cross-purposes. There
must be a unified, clear-cut operational control. Otherwise,
in a surcharged atmosphere even a small misunderstanding
can have disastrous consequences. The central government
is absolutely competent to station its forces anywhere in the
country. Keeping in view the sensitive nature of this issue,
the National Police Commission in its third report remarked,
“It is for the consideration of the central government and the
state governments whether the central government should
be constitutionally facilitated to coordinate and direct police
operations in situations which threaten internal security. In
our view, the addition of Entry 2A in the Union List of the
Seventh Schedule following the 42" amendment Act, 1976,
recognises the need to some extent. We understand that no
law has yet been enacted governing the jurisdiction,
privileges, and liabilities of the armed forces of the Union
deployed in a state in accordance with Entry 2 A. We
recommend that appropriate law, rules, regulations for this
the purpose be enacted soon.”?

Despite the recommendation of the National Commission
(1997), the Government of India has not detailed out the
rules/regulations regarding the liabilities and jurisdiction of
the armed forces when deployed in a state. The situation still
remains fluid and controversial . It need not be re-emphasised
that the central forces and the state police should not work at
cross-purposes and that there should be a unified clear-cut
operational control. Otherwise, under the present strained
federal state relations, there may ensue more chaos and
disorder.
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Central Forces

We may briefly give a descriptive profile of the para military
forces.

1. The Central Reserve Police Force (CRPF)

The CRP was organised in 1947 which has now grown to
several battalions. It has mainly two functions to perform. It
is sent by the Government of India to those troubled spots
where the Central Government have a special responsibility
to discharge and the situation warrants the use of armed
police. The State police organisation also can in times of
special crisis requisition its services. As the very name shows,
it is a reserve establishment for emergencies.

2. Border Security Force (BSF)

The BSF was raised in 1965 to check incidence of crime on the
borders. Its functions are: (i) to police and patrol the India
Pakistan and India-Bangladesh borders and give a high sense
of security to the people living in border areas by providing
special protection to thir persons and property against
deprecators from across the border; (ii) to deal effectively on
the spot with incidents of minor intrusions, illegal infiltrations
and transborder smuggling in the sensitive areas of the border;
and (iii) to coordinate the activities of various law and order
agencies involved in the detection and prevention of crime in
the border areas. The BSF is headed by a Director General.

3. Railway Protection Force (RPF)

The Railway Police are divided into Government Railway
Police and Railway Protection Force. The former is a special
branch of the State Police and is normally controlled by a
Deputy and Inspector-General of Police. This force is
responsible for preventing and investigating crimes



168 Elements of Development-Administration

committed on the railways. The Railway Protection Force is a
Central Government Force to guard and protect railway
property, tracks, and property entrusted to railways. It has
replaced the railway watch and ward staff of the British
days. It is headed by an independent Director-General in the
Railway Board.

4. Central Industrial Security Force (CISF)

CISF was created in 1969 to provide security in the major
industrial undertakings of the Government of India in the
public sector. It is meant to prevent violence and labour
unrest which sabotage work and retard production. in public
sector units. The force is posted to selected industries on the
basis of need and convenience. It is headed by a Director-
General of Industrial Security.

5. Indo-Tibetan Border Police (ITBP)

The ITBP’s functions are similar to those of Border Security
force. It checks crime on the Indo-Tibetan Borders and illegal
infiltration from across the border and provides security to
the people living in the Border areas.

Keeping in view the alarming law and order situation
caused by assassination of Smt. Rajiv Gandhi the communal
violence in the country, the Government of India has recently
created specially trained forces like ‘commandos’ and ‘Rapid
Action Force’ to provide security to the VIPs and quell
disturbances.

Besides the above line agencies, there are other auxiliary
and staff units created and maintained by the Government of
India which variously assist in the investigation of crime and
providing information useful for maintenance of internal
security. Such units are Central Intelligence Bureau (CIB).
Central Bureau of Investigation (CBI); and Central Forensic
Institutes.
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The above description makes it clear that the central
government plays a significant role in terms of coordination
special responsibilities and staff unit of professional nature.
The powers, responsibilities and specialised services of the
central government provide a framework within which the
law and order administration in the states have to operate.
The framework is fairly tight and is gradually becoming too
rigid to allow any scope for the state police administration to
assert its autonomy and freedom. The Ayodhya events have
led the Prime Minister to call for a debate on Article 356 and
related issues so as to further tighten the noose over state
administration which in Uttar Pradesh did not allow the
Rapid Action Force to move and protect the disputed
structure.

Role of State Agencies

Administration of law and order is a complex phenomenon
which includes many activities, such as protection of life and
property, enforcement of multifarious laws, internal security,
detection and prevention of crime etc.

As pointed out earlier, public order and police are state
subjects. Therefore, the primary responsibility for
maintenance of peace and order falls on the state government.
To perform its responsibility the state maintains a police
department which consists of both line and staff agencies.
The major functions and responsibilities of the police in the
field of low and order are as follows.

(1) Prevention of Crime

The primary duty of the police is to prevent the crime and to
control the dangerous criminals. The costs of crime are
staggering. It impairs the joy of living lives and property are
rendered insecure, the peace is frequently disturbed. Direct
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economic losses to criminals amount to tremendous sums.
Further, the cost of detection, investigation and trial of the
crime and the expenses on the upkeep of the prisoner are
heavy drains on the public exchequer. All this is unproductive
expenditure. Therefore, prevention of crime is of utmost
significance for ensuring social development. In this field the
police performs the patrol duty, maintains crime records and
enlists public cooperation.

(2) Investigation of Crime

The first step in the investigation of crime is registration of
the case. Section 154 of the Criminal Procedure Code lays
down “Every information relating to the commission of a
cognizable offence if given orally to an officer in charge of a
police station, of a cognizable offence if given orally to an
officer-in-charge of a police station, should be reduced to
writing by him or under his direction and be read over to the
informant; and every such information, whether given in
writing or reduced in writing as aforesaid, shall be signed by
the person giving it, and the substance thereof shall be entered
in a book to be kept by such officer in such a form as the state
government may prescribe in this behalf. This is called FIR
which plays an important role in the investigation of crime.
For the investigation of crime and detection of the criminal
the police employs various methods wherein it takes the
services of detective agencies, forensic laboratories, medical
experts and the people who depose at the time of the trial.
The deposition by witnesses is a vital part of trial.

(3) Maintenance of Order

Under Article 19(1) (b) of the Constitution of India, all citizens
have the right to assemble peaceably and without arms. It
also includes the right to hold meetings and takes out
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processions. But this is not an absolute right. It is subject to
public order which in other words means that, the assembly,
should be peaceful, without arms and should not pose threat
to public order and peace. It is, therefore, the responsibility
of the police to see that such assemblies do not disturb public
order. For this purpose, the authorities may deny permission
to hold an assembly and use force considered necessary if the
assembly indulges in damage, loot of property, assault, arson
and violence. It is obvious that the nature and quantum of
force used should be warranted by circumstances. The services
of state intelligence-wing are used to collect prior and timely
information and prepare a plan of action to meet eventualities.

Organisational Set-up

Maintenance of law and order is primarily district based and
district-oriented. The state level officers are too far from the
scene of activity to matter and play effective role as line
officers. The role of these officers tends to be more of an
advisory and assisting nature. The police organisation at the
state level consists of two organisational wings, (1) the civil
and (2) the professional.

In the civil wing may be included the Home Minister and
the Home Secretary who are not professional. The Home
Minister is the political head of the police department and is
concerned with policy decisions regarding police
administration. He maintains general and overall control
and supervision over the department for which he is
answerable to the legislature. The Home Secretary aids and
advises the Minister in the discharge of his duties. He is
usually a senior civil IAS officer who is a generalist and
coordinates, controls and supervises the varied aspects of
police administration in relation to the directives of the Union
Government and the activities of the district officials below.
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The professional wing consists of the IPS and the state
police officers. At the headquarters, there is the Director—
General or Inspector General of Police who is the senior most
IPS officer of the state cadre. He is operationally incharge of
everything that goes on in the police department. The re-
sponsibility for the command of the police force, its recruit-
ment, discipline, equipment, internal security, training etc,
lies with him. Several high ranking officers like Inspector
General, Deputy Inspector General, Assistant Inspector Gen-
eral, and Senior Superintendent of Police etc., assist him in
his line and staff functions. His primary functions are (1) to
serve as a principal advisor to the state government in mat-
ters concerning police administration; (2) to act as adminis-
trative head of the state government; and (3) to ensure effi-
cient functioning of the police forces in the state.

The Inspectors General of Police now performs staff
functions and look after functional responsibilities of spe-
cialised nature like training, intelligence, telecommunications,
technical rules, crimes, modernisation and welfare etc. In
these areas they may be assisted by Deputy Inspectors General
or Assistant Inspectors General.

In the line hierarchy, the Director General is assisted by
the Deputy Inspectors General of Police who holds a charge
of a police range. Each police range generally consists of 6 to
7 administrative districts depending upon the size and
population of the districts concerned. The line functions of a’
DIG include maintenance of serviceability and efficiency of
his force by despatch of instructions to his subordinates. He
is responsible for the enforcement of discipline among the
ranks under his control and command.

As mentioned earlier, the administration of the law and
order is state-based and district-oriented. The sate is divided
into ranges, a range is divided into several districts, a district
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is divided into circles which are further sub-divided into
police stations. The district is placed under the charge of
senior superintendent of police who is an IPS officer. A circle
is under the charge of a circle inspector while the police
stations are managed by sub-inspectors of police. Of course,
to assist these officers there are junior level officers like
Deputy Circle Inspectors or Assistant Sub-Inspectors, Head
Constables, Constables, etc. In a large district, the SSP may
me assisted by the Additional Superintendents of Police.

The SSP/SP is the head of the district police organisation
who wields a great amount of power and prestige in the
district. Working under the overall supervision of the district
magistrate, he looks after the problems of law and order and
of administration of crime in the district. As the chief
intelligence officer of the district, he collects information
from the lower levels and can communicate his assessment
of the same to his superiors. He also looks after the service
conditions of his staff and is responsible for their efficiency,
morale and discipline as policemen. In the districts which
have bigger cities, the SSP have additional responsibilities
such as regulation and control of the traffic, collection of
special intelligence and handling of political and communal
conflicts.

In the field of maintenance of law and order, the SP is
empowered to take all sorts of preventive measures, if a
breach of peace is apprehended in the district. He may advise
the District Magistrate to impose prohibitory orders and
even curfew. In the event of actual breach of law, he makes
adequate police arrangements to meet the situation. Crowd-
control during fairs, religious festivals, VIP visits, election
campaigns and political meetings are his special concerns.

Prevention of crime, even if it does not immediately
involve breach of public order and peace, is necessary in the
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larger public interests. The SP of a district has special
responsibilities in his district through

(a) effective patrol by his fleet,

(b) close watch over the movements and activities of bad
characters, professional criminals,

(c) investigations of grave crimes, and

(d) arrest of criminal characters before they indulge in
law-breaking activities.

Role of District Magistrate

The District Collector/Deputy Commissioner represents the
state administration in the district and heads the district
administration in all its aspects. When he acts in the field of
law and order, he is designated as the District Magistrate. As
District Magistrate, he exercises numerous police, executive
and magisterial functions.

The District Magistrate is the head of the criminal
administration in the district. He can inspect the Police Stations
and ask for any information, statement, record and register
dealing with crime. He can ask the incharge of any police
station to come personally and explain matters. The police
officials are duty-bound to obey his orders. He can ask the SP
to supply him the crime and intelligence reports so as to keep
himself in touch with the law and order situation in his area.
It is the legal responsibility of the SP to inform him any
apprehension of breach of peace and order.

On the executive side, the District Magistrate grants
licences for explosive and can order any enquiry into an
accident caused by explosion. He may order the prohibition
of the performance of an objectionable play, seize the material
and arrest the persons who try to violate the prohibitory
order. He grants licences for possession and sale of all types
of poisons and poisonous substances. He can issue warrants
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for the arrest of suspected offender under Dangerous Drugs
Act, 1930 and arrest of a fugitive criminal. A person may be
detained by him if there is an apprehension of breach of
peace. He can call for armed forces to aid the civil
administration to deal with any abnormal situation. He can
put restrictions on the movement of any person for a, month
to reside or enter his area if he is satisfied that the person
may cause danger to the maintenance of peace and security
of the state. He can ban the assembly of five or more persons
if it is likely to cause danger to peace. He may also impose
curfew in a particular locality or localities for a specific
period.

As Executive Magistrate, the District Magistrate has the
power to disperse unlawful assembles, remove public
nuisances and issues orders under Sections 144 of the Criminal
Procedure Code. He can bind the people for keeping peace
under Section 107 of the Cr. P.C.

Relationship between the District Magistrate and
Superintendent of Police

The administration of law and order in India, as seen above,
is of a dyarchical nature. The Union Mini’stry of Home Affairs
maintains a wide network of agencies which constitute para-
police forces and variously play a domineering role in the
maintenance of law and order. At the district level, the police
organisation is subject to the control of the District Magistrate.
The Administrative Reforms Commission observed: “In the
maintenance of law and order, all regular powers of law are
vested in the police officers in England. The same practice
was adopted in the Presidency towns of Calcutta, Bombay
and Madras even in British times and have since been
extended to certain other areas also. Promulgation of orders
under Section 144 Cr. P.C. is an exclusively executive function.
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All such executive functions should be entrusted to police
officers thus relieving judicial magistrates of them except in
grave emergencies in the absence of appropriate executive
officers. Since orders under this section are passed primarily
for the preservation of public peace and averting serious
situations it is only too proper that the power to pass such
orders should be given to the police on whom rests the
principal duty of maintaining law and order and averting
the breach of peace.?

Those who suggest that law and order should exclusively
be subject to the control of state police hierarchy in the
district argue;

(1) That the present system of dual control leads to delay
and inefficiency*.

(2) That the District Magistrate is so heavily overloaded
with developmental and welfare activities that he
cannot do justice with police functions.’?

(3) That the District Magistrate’s control over the district
police is against the principles of unity of command.
The chain of command for the Director General of
Police to the Distinct Police has been broken by putting
the district police under the general control and
direction of the District Magistrate.®

(4) That the District Magistrate is not well equipped to
discharge his responsibilities of supervising police
administration effectively for lack of special training.”

(5) That the District Magistrates control is indicative of
want of confidence in the district police force.

(6) That the Office of the District Magistrate is being held
in low esteem by the public at large. He is more a
political stooge rather than an impartial adminis-
trator.?
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Those who favour the existing arrangement advance the
following arguments.

(i) That the District Magistrate only acts as a coordinating
agency. The SP continues to be the operating agency
and there is no erosion of his powers.?

(ii) The police does not enjoy a good image in the public
eye. The abolition of the control of District Magistrate
would tantamount to making India a police state.

(iii) The District Magistrate acts as a shock absorber
between the police and the public. The police is used
to repressive methods which makes people hostile.

(iv) The present system has stood the test of time and has
functioned satisfactorily.!?

(v) The present system has promoted integrated system
of neat administration and the removal of control
would lead to dead locks and conflicts in district
administration.

The question of relationship between the Superintendent
of Police and District Magistrate has been examined by various
State Police Commissions.!! All have supported the basic
position about the general control and direction of the District
Magistrate over the Police. However, the National Police
Commission in its eighth report has suggested the enactment
of a new Act to replace the century old Police Act which
could meet the needs and compulsions of the present day
world. The commission has proposed that the police should
be made solely responsible for the maintenance of law and
order to the exclusion of the District Magistrate.

Conclusion

Maintenance of law and order is a critical function of the
state. The role played by both the central and state agencies
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in this field has not been commensurate with the gravity of
the law and order situation. The Union Ministry for Home
Affairs has converted itself into a special kind of national
police department with increasing powers of direction,
supervision and control over police administrations in the
various states of the country. The state machinery has lost its
credibility. Instances are not rare when CBI investigations
have been demanded and conceded to pacify public
misgivings of serious nature. But as stated above, the role
played by the union agencies has been considered a direct
intervention in the affairs of the state by some state
governments, a violation of the federal nature of the
Constitution and an encroachment of the state’s rights. The
institution of Governors through whom the Union
Government judges the efficiency of the state police machinery
is often misused for political ends. Designed as an aid or a
tool to strong governments in the states, the role of the Union
Government in maintenance of law and order has restrained
the openness, autonomy and accountability of state police
administration.

The state police machinery is stagnant and stationery. Its
methods of investigation are archaic and crude: complaints
of beating, physical torture, maltreatment and harassment
by police officers are not wanting. Untrained in modern
sophisticated methods of handing public disorders, the
officials of the Indian police know very little about the
anatomy and pathology of various kinds of violent disorders,
ranging from students rampages to communal carnage. The
role played by the politician has aggravated the law and
order problem. He cares more for his political survival than
for maintaining public order and peace; The criminalisation
of politics or the politicisation of criminals has added a new
dimension to the maintenance of law and order in the country.
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There are political leaders, communalist groups, high caste
oppressors, notorious out-laws and angry youngmen who
provoke and precipitate the break down of law and order
administration in the country. The police and magistracy
today face an uphill task in the present political scenario. The
gradual disappearance of moral values and integrative forces
have brought about a situation in which violence and conflict
among various sections of society are more than tense and
acute. The law and order administration in India must equip
itself with the requisite perspectives to face and counteract
the impending challenges of the coming decades.
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Public Policy and
Administration

Meaning and Implications

Policy making is one of the vital tasks of the government.!
Dr. Appleby said the essence of Development administration
is policy-making. Policy making is the heart and soul of
development-administration. Policy and administration are
closely connected or inter-linked.

Policy-making is not confined to any one disciple or
subject. It is a multi-disciplinary approach.2 Policies are related
to various social sciences. Thus, the policy of political science,
emphasis are the foreign policy, military policy, the electoral
policy, policy regarding the legislative change and reform
and free speech and civil liberties policies. The policies of
economics emphasis are those of economic regulation, labour
policies, communication policy, taxing and spending policy
and agriculture policy. Policies with a sociology or psychology
emphasis are the anti-poverty policy, policies regarding
SC/ST and backward sections of the society, criminal justice,
education and population policy. Policies with natural science
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or engineering emphasis are technological innovation policy,
health policy, energy policy and biochemical policy.

Public policy cannot be made by one or few individuals.
It involves a large number of persons and institutions such as
ministers, civil servants, parliamentarians, politicians,
pressure groups, professionals® etc. Policymaking is a
continuous, dynamic process. It is plural and composite. In
the central government the Principal Policy-making
functionaries are the Prime Minister and his Office including
his advisers, ministers, secretaries. In India there are nearly
400 public policy-makers at the central level and another 400
in the states. In all, the Policy Community has a total strength
of nearly one thousand of which 125 may be said to be the
top ones. The membership of the group is subject to change.

Policy problems are inter-related. There is a great deal of
inter-relatedness between policies. For example the environ-
mental and the health policy are inter-related. Similarly
industrial policy affects the environment. Thus, we require a
multi-disciplinary approach to policy problems. Public policy
is an academic discipline. Policy-making is prior to every
action. Policy is, in fact, planning for action. Policy is not
static or stagnant, but it is dynamic and flexible. Policy changes
according to the changes in the environment. Public policy-
making is a co-operative effort. It is not the outcome of an
individual effort, but it is the outcome of many brains.
Policies cannot be formulated in vacuum. Public policy
signifies a rationally planned course of action. It is a link
between the objectives and the operational steps. Policies
are, thus, guides to action. Policy is a course of action in
pursuit of a goal. A policy is verbal or written or implied.

Policy is more comprehensive.® It is broader policy.
Overall policy covers everything. It means it covers each and
every aspect of the problem. Policy-making is a continuous
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process. It is being made and remade. Policies are made
changed, modified and reformulated. Policies are formulated
because of external or public pressures. Those pressures may
be economic, political or technological.

Policy deals with the basic or vital or urgent issues.
Issues here means problems. Basic issues.means basic
problems such as poverty, ignorance beggary, hunger, un-
employment, dowry, starvation, prostitution etc. These issues
may be simple or limited in nature. Issues may be big or
complex or numerous in nature. For simple issues, it will be
easier to formulate the policies. But for complicated or
complex issues, policies may require considerable research,
study and analysis. Policy should conform to the constitution
and prevailing customs and traditions, usages, conventions
and public opinion. Policy-maker cannot act arbitrarily or
independently in this respect.

The term policy is sometimes confused with terms like
rules, customs, procedures, decisions, plans and so on. But
there is a fundamental difference between each of them.$

Policy is dynamic and flexible, whereas rule is specific,
inflexible and rigid. Policies are broader than rules. Policies
serve as a guide to action. Whereas rules specifically mentions
what must be done and what must not be done. There is also
difference between policy and custom. Custom is habitual
way of doing things. It just grows through usage. Custom
grows automatically in the soil of the society. Policy is also
different from procedure or the method. Procedure means
prescribed way of doing something. Procedure is a means
whereas policy is an end. Policy should also be distinguished
from decision. Policy itself is a big decision. Thus, policy also
differs from decision. Decision is a point, and policy a line.
Decision is taken within the framework of the policy. Policies
are also sometimes confused with plans, but both are quite
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different from each other. Plans are often transformed into
policies. Plans are not easily communicated or unstand-
able whereas policies are easily understandable and
communicated.

Implications of Public Policy

Following are the important implications or the essentials of
public policy.

(1) Purposive

Public policy is purposive. Without purpose or goal or aim it
stands no where. This is the hallmark of public policy.

(2) Action-oriented

Public policy refers to action. In the sense it is action- oriented.

(3) What government actually to

Policy is what government actually do and what subsequently
happens rather than what they intend to do or say, they are
going to do.

(4) Negative or positive

Public policy may be either negative or positive in form.
Negative in the sense, government does not take any action
on it. Negatively it may involve by government officials not
to take any action on any matter.

Positively, it may involve some form of government action
reading any issue or problem.

(5) Authoritative

Public policy is based on law and is authoritative. It is
formulated or framed by the authorities. For example, kings,
elders, councillors, ministers etc. It has legal or legitimate
base.”
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(6) Coercive

It is enforced by the authorities. Citizens have to obey the
policy otherwise, they will be punished. State or government
uses force against those who disobey it. Hence, it is coercive
in nature binding on all citizens.

(7) Definite and clear

A policy should be definite and clear. It should be understood
by everyone.

(8) Written

In addition to the above, if policy is to be implemented, it
should be written. Written policy lessens misinterpretation,
misunderstanding and friction. A policy should be found
upon facts and sound judgement.

Basis of Policy Formulation

Broadly speaking there are 4 ways through which
administration collects the necessary information.

(1) Internal Sources

In every department we find the reports, returns, statements,
and various other materials. These reports and other material
are recorded by the department for the future use whenever
the need arises. Some departments employ special agencies
for the collection of data in certain special fields. Several
ministries in India have established special machinery for
the collection of statistics and data which helps for policy-
making. The Central Statistical Organisation, The National
Sample Survey, The Bureau of Public Enterprises and various
other organisations are working for the collection of
information and statistics. The data so collected are properly
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processed, organised and interpreted to reveal certain facts
essential for policy making.

(2) External Sources

The internal sources are not sufficient. They are only
supplements. The administrator also collects the information
from the external sources. He establishes contacts with
private bodies, unions, associations, chambers etc., in order
to get true picture of facts. Internal informations are likely
to be biased, they are inaccurate and unreliable because they
travels through official channels. In our country government
does consult the public opinion through various labour
unions, chambers of commerce, and other professional
associations before 5 year plans is actually approved. The
draft prepared is thrown open for discussion to various
bodies all over the country. The suggestions received are
considered, incorporated and also approved in working out
the final plan.

(3) Special Investigations

Special investigations are conducted by the appointment of
the committees and commission. These committees find the
facts in the particular matter or field. Such investigations are
very useful for policy making.® They provide maximum
thought in particular field. Examples of such committees/
commissions are many in our country and abroad. The Royal
_Commission is appointed from time to time in England.
Hoover Commission in USA Central Pay Commission,
University Grants Commission, Local finance enquiry
Commission, the Administrative Reforms Commissions etc.
are the examples of special investigating bodies in India.
These commissions examine the witnesses, both official/
non-official, obtain facts, and views and which they convey
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to government in the form of recommendations and those
recommendations serve as a basis of policy-making.

(4) Research and Survey

Research and studies may be organised by the government /
non-official agencies to discover certain facts and views.
Administrative Research may be conducted by such bodies
like O & M. It is in the cabinet secretariat.

Similarly non-official bodies like Indian Institute of Pub-
lic Administration (IIPA), British institute of Public Adminis-
tration (BIPA) also conduct research and provide facts for
policy-making. Technical research and study may be con-
ducted by Technical institutions. The Geological, Botanical,
Zoological Surveys of India. Automatic Energy Commission,
Oil and Natural Gas Commission etc., are some of the ex-
amples of institutions engaged in research.

Types of Policies

Policies are of various types. They could be classified as the
ideological policies, Macro-policies and sectoral policies.

(1) Ideological Policy

The ideological policies flow from the very basic character of
the government itself or from the fundamental constitution
of the country. Capitalism is an ideological policy, and it was
prevalent in those days such as that of Adam Smith, the
author of the Wealth of Nations acknowledged as the first
systematic treatise on economics. The basis policy of the
laissen faire and the maxim that “government is the best
which governs the least.” And this policy is related to planning
and social ownership of the means of production are highly
ideological in nature.
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(2) Macro Economic Policies

This policy is more technological rather than ideological in
nature. It has many dimensions. Thus macro—economic
policies cover such important items such as price and income
policy, fiscal policy, banking policy, wage policy, and policies
to regulate and promote production.!

(3) Development Policies

Development policy is general policy more technological is
nature. It has also many dimensions. It may cover the entire
gamut of policies to promote savings and investment built-
up public sector enterprises, develop human resources and
create a sense of motivation and achievement in the people.

(4) Sectoral Policies

Then there are sectoral policies—the defence policy, the
foreign policy, the agricultural policy, the food policy, the
industrial policy and the science and technology policy. Then
there are inter—sector policies. Sectoral policies have inter-
sectoral implications. Sectoral policies and inter—sectoral
policies are inter-related. Thus, the defence policy is not just
a question of policy for army, navy and airforce. The defence
policy is linked up with the domestic, economic and industrial
policy and with the foreign policy. If the domestic economy
is strong it can support a big defence effort. On the other
hand, if domestic economy is weak, a strong defence has to
be ruled out. Similarly, foreign policy creates friends rather
than enemies. The defence policy itself would assume a
different dimension.

(5) Regulatory Policies

One of the most visible types of public policy is regulatory.
Regulatory policies are regulated through criminal law and
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statutes. They are regulated through the actions of
Independent Regulatory Commissions. The food and drug
administration, commerce commission are charged with the
regulation of trade rates and businesses.

(6) Distributive Policies

Distributive policies grant goods and services to specific
segments of the population. One of the most prominent areas
of distributive policies is welfare and health. All public
assistance programimes are distributive.

(7) Redistribute Policies

Progressive policies are the good example of redistribute
policies. Redistributive policies aim at rearranging one or
more of the basic schedules of social and economic rewards.
They take more money from the rich than from the poor.

(8) Capitalisation Policies

Capitalisation policies are not like the primary consumptive
distribution of welfare programmes. They include.

(1) Cash payments to farmers (for example sugar beet
and cane growers to improve the farm industry).

(2) Tax subsidies to encourage exploration and
production in selected industries.

(3) Credit subsidies for example low interest loans are
given to municipalities.

(9) Original Policies

These policies are defined by the constitution, or legislature
or cabinet. These are all the highest policy making bodies or
authorities. These policies are broad in scope.

(10) Appealed Policies
These policies flow through the appeal made by the
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subordinates are called appealed policies. These policies are
in the form of appeal made by the subordinate to the superior
officers. How the matter should be handled, he may appeal
to his superior.

(11) Implied Policies

Implied policies develop where no clear policy exist. In such
cases executive officers adopt their own guidelines. They
taken into consideration the spirit of the original policies.

(12) Externally Imposed Policies

Political parties at the time of election declare their policies
through election manifestos. The party which comes in power
influences the government to implement these policies.
Similarly, the opposition parties also influence the policies
by pointing out its defects or deficiencies or shortcomings
and compel the government to reformulate the policy.
Sometimes pressure groups and strong labour unions,
national association exert their influence on the government
or legislature.

The Role of Executive, Bureaucracy and
the Legislature in Policy-making

(1) The Role of the Executive

The cabinet constitutes the political executive. It makes policy
decisions. The executive or the cabinet actually governs the
country. The President of India is only the rubber-stamp,
nominal or titular executive. The cabinet is the real executive.
It is the chief source of policies in our country. It is the most
important body. It is the overall directing and controlling
body headed by the Prime Minister. All important policies
are approved by it. It is the policy-making organ. It plays a
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very important role in policy formulation. It is the core of
policy formulation in India. It is the real executive. It is the
major policy-making branch. It formulates public policy. It is
the central place from where the policies originate. The overall
direction and control of policy lies in the hands of the cabinet.
Cabinet operates through several sub-committees. Within
the cabinet, the Prime Minister is the focus of policy-making.
Sometimes cabinet discusses the policies openly and
sometimes behind the doors. The cabinet is very strong either
in legislation, finance or administration.

(2) The Role of the Bureaucracy

Bureaucracy is a government of the experts, specialists, or
scholars!2. It is the permanent part of the executive whereas
political executive is not so permanent. Administrative
officials constitute the civil service. No Government can carry
out its work without administration. Civil servants are trained
persons. They are well-educated and well-drilled in legal
technical and administrative matters. Bureaucracy in other
words mean public servants, government officials or public
employees. They are professional administrators. They carry
out the administrative work. Public services though mainly
concerned with the execution or the implementation or
enforcement of the policies also participate in policy-making.
They supply the ministers as well as the legislature
information, data required for shaping or enacting the
policies.”® They supply guidance to the ministers in framing
the policies. They advise and supply the necessary material
to the ministers for policy-making. They act as the agents for
the fulfilment of the policy of the party in power. They give
legislative form to on frame the policies. They lay down
administrative rules and regulations. In order to execute the
acts of the parliament, administration frames the rules,
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regulations and bye-laws which are a significant contribution
to policy-making. They should implement the policies of the
government whether they like them or not. They should
consider themselves as the servants of the people.

(3) The Role of the Legislature

The legislature is one of the important branches of the
government. It is a law-making body. The legislature is the
most important body in policy formulation in democratic
countries. It makes new policies required for the country. It
is the mirror of the nation.!* All the policies are reflected in
this mirror. It actually frames the official policy. It has been
described as the mirror and moulders of public opinion.
Legislature is the forum where political policies and ideas
are discussed and debated. It is the agency through which
the will of the state is formulated, expressed and realised. It
takes independent and final decision in the matters of policy-
making. It is one of the most important authority in policy
formulation. Its role is to influence the policy-making process.
It performs very important functions like deliberating,
scrutinising, and publishing the government policies and
their consequences. It influences and moulds the public
policies through general discussion, adjournment motions,
cut motions, resolutions etc.,

Following are the occasions or the events when legislature
shows concern on the policy formulation:

(1) Law making events.
(2) Presidential address.
(3) Discussion on budget.
(4) Voting of grants.

(5) Adjournment motions.
(6) Various resolutions.
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The control of the legislature does not end here. It controls
the administration. It continues to supervise direct and control
the implementation of administration.

The legislature influence public policies through the
following ways.

(1) Debates and discussions

The parliament may exercise control through various debates
and discussions, which provides an opportunity for the review
of government policies and their implementation. The most
important occasions for the discussion is during the presidents
inaugural speech to both Houses of Parliament. The budget
speech of the Finance Minister during the introduction of the
new legislative proposals.

(2) Resolutions and motions

The legislature has the power to pass resolutions on any
matter or to move motions to censure a particular minister or
the government as a whole. The most important motions are
called attention motion, adjournment motion, privilege
motion, no-confidence motion, cut motions etc.

A resolutions is recommendatory in the sense, where
censure motions if passed, make it compulsory for the
government to resign.

(3) Questions

During the question hour in parliament any member can ask
question-seeking information on any matter. The minister
concerned replies to those questions. If the answer given by
the minister does not satisfy the member then he can ask the
supplementary questions to which minister are expected to
give satisfactory replies. The main purpose of the questions
hour is to solve the public difficulties. Since the question may
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cover any file or branch of administration, the public officials
are constantly alert, conscious and responsible for the official
acts.

(4) Budgetary Control

In every democratic country, the legislature controls the
nation’s purse. No money can be spent by the executive
without legislative sanction. The budget proposals are
extensively debated in the parliament before being voted
upon. It is also the duty of the parliament to see that the
money sanctioned has been spent economically and in
accordance with the guidelines laid down by it. This requires
proper audit of expenditure.

(5) Parliamentary Committees

Following are the important parliamentary committees which
exert influence on policy-making.

(1) Public Accounts Committee

Public accounts committee is called as the watch dog of the
parliament.’® The main function of the public accounts
committee is to examine the report of the Comptroller and
Auditor General in order to ascertain that the money granted
by the parliament has been spent by the government within
the scope of the demand. It is the duty of the committee
among other things to draw the attention of the parliament
to cases of improper, wasteful or extravagant expenditure. It
is to detect frauds, irregularities, misappropriation etc.

(2) Estimates Committee

It is the another important committee of the parliament. It is
open to the committee to examine any matter which may have
been settled as a matter of policy by the Government in the
discharge of its executive functions. The committee usually
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divides itself into sub-committees and each sub-committee is
assigned one part of scrutiny work. It may also undertake
tours to examine the work of field establishments of the
ministry. Its recommendations naturally given due consideration .
by the government. It may summon non-officials to tender
evidence. The committee collects the information report from
the ministers and submit to the house of the people.

(3) Comunittee on Public Undertakings

It is the third committee of the Parliament. The committee on
public undertakings exercises a more effective control on the
working of government undertakings. Further, it examines
the autonomy and efficiency of public undertakings. It also
examines the reports of the Comptroller and Auditor-General
on public undertakings.

(4) Dilemmas of the Policy-making Process in India

The policy-making process in India has run into many troubles
and pitfalls. It has not been successful to the expectations of
the Indians. Why it has not been successful? For this many
reasons can be given and many factors are responsible. It has
been receiving criticisms and reactions from the public, great
scholars and parliamentarians.

The reasons can be summed up as follows:
(1) Failure of implementation or poor implementation

In India policy implementation is deeply affected by the local
politics. In India, the pressure groups are not so active at the
stage of policy-making and policy implementation. As a
result the implementation of socio-economic policies is
ultimately determined by the local political interests and
pressures.

Policy remains frustrated and benefits goes to others
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other than target groups. In India policy implementation is
very weak and poor.

In India we notice today that there is no timely
implementation of the plans, policies and programmes. The
policies have not been able to reach their targets. The failure
of the policies are caused on account of natural calamities
like floods, famines and the lack of resources. That is wly it
is said that “Indians are good planners, but bad doers.”

(2) Evils of bureaucracy

The governmental administration in India has been proved
too weak and inefficient, as it cares more for the rules,
regulations and formalities without caring for the real needs
and problems of the citizens. Corruption has become routine
in governmental administration. It cannot be eradicated either
by law or by an ordinance. Both citizens and the government
are equally responsible for the evils of corruption.

We talk of neat, nice, clear, efficient administration but in
practice, quite reverse is the result. So the evils like red-
tapism nepotism, corruption etc. have become the hurdles or
difficulties in the ways of policy implementation.

(3) Absence of systematic study and research

India had no arrangement or provision for systematic
application of thought as to policy formulation and
implementation. In India there is no organ for detailed inter-
disciplinary study necessary for policy making'®. Ad-hocism
prevails, in policymaking process. Policy formulation in India
is in unsatisfactory state of affairs. The search for alternatives
and essential exercises in policy-making. Provision at the
earliest must be made in each department for enquiry and
research, before a policy is defined and put into operation.
Research and enquiry should be carried out with the close
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co-operation of the administrative departments. Specialists
should be recruited to such tasks. Senior officers in all
departments must devote an adequate amount of time to
enquire, researchers keeps contacts with research, which at
present is negligible.

The policy advisory committee is attached to the cabinet
secretariat consisting of minister of state for external-affairs,
the minister of state in internal security, minister of state of
defence and some senior civil servants and experts. Its job is
to formulate the current policies. The committee enjoys only
advisory role. It does not meet regularly.

(4) Tenure system under stress

Tenure system of the secretaries are under stress and strain,
because they are sent on deputation’s say, for, example, 5, 6
years. After the deputation period is over they hesitate to go
back to their parent departments. They are not ready to quit
post and they make all kinds of efforts to prolong their
tenure. Postings in the central secretariat are open to I.A.S.
Senior officers—theoretically. But practically deputions are
based on minister’s recommendations. Further, the
opportunities for deputation have not been distributed
equally. On return from secretariat the civil servants should
be welcome to their states and field agencies and they must
not be treated as punishment postings.

(5) Departmentalism—A hindrance to policy making

Policy-making suffers from another weakness, i.e.,
departmentalise. Policies are formulated or made very
narrowly i.e., on departmental basis. Each department has
its peculiar viewpoints. They are narrowly-oriented narrow
specialism. It hinders in formulating a unified policy. Indeed
departmentalism hinders sound policy making and
implementation.
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Policy Analysis

Public policy analysis is concerned with governmental
behaviour’. Analysis is the basis of policy. What the
Government actually chooses to do or not to do forms the
core of policy enquiry. Major policy decisions are taken by
the Government in such areas as defence, industry,
agriculture, education and so on. Besides, financial
expenditure, such decisions produce important and wide
ranging consequences. These questions are now being raised
by policy analysts. Policy-making knowledge has wider
concern. It deals with the system of policy-making activity,
how it operates and how it can be improved.

Policies should be comprehensively examine the facts,
bring out their implications and the relationship between
cause and effect between measures and their impact. In the
absence of these studies, policies may fail.

It is said that once the policies are formulated, their
implementation has to be effectively started. We, in India,
have framed or evolved several policies over the last 53
years. Not all the policies have been successful. The policy
of regulation of industry has not succeeded but on the other
hand, led to black economy and misuses of industrial
licensing. The policy for the increase in agricultural
production has only partially succeeded. The policy of land
reform and co-operative farming has failed because of lack
of capacity to implement the policy. The policies of
Panchayati Raj or democratic decentralisation have not been
successful because of lack of steady and long-term political
commitment. The science and technology policy, though
based on the concept of self reliance has led to a technological
gap. The education policy has not succeeded either in
elimination of illiteracy or improvement of the quality of
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education. There are so many areas where policy re-
examination is called for.

Some Key-points about Public Policy

Political scientist Charles O. Jones made a number of
observations about public policy in general, following are
the nine important assumptions of public policy analysis.
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Events in society are interpreted in different ways by
different people at different times. This first point can
be illustrated by considering the increase as the event.
First facts are disputed. The increase rates in crimes
may be largely statistical. Interpretation of facts is
also different. For this need the more and better police
protection. Government should improve the
programmes for the elimination of poverty, slums
and other conditions that cause people to commit
many crimes.

Many problems may result from the same event. It
is the Jones IInd important assumption about public
policy analysis. Economic problem is the most
important problem. If the economy of a nation is not
sound, tax yields decrease services to the public are
reduced. Pleasure travel and entertainment expen-
ditures decline. Less expensive modes of transporta-
tion are preferred. These are some of the effect.!8
People have varying degree of access to the policy
process in government. Financial resources strength
of organisation, and political-power are important
factors in gaining such access. The government should
make positive efforts to help to consumers, minorities,
and the poor. And what government should do is to
reduce the influence of powerful group.

Most problems are not solved by government though
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many are acted on by it. The problems that the
contemporary government facing is complex. And
there are no complete or permanent solutions to those
problems government generally creates condition that
permit private individuals and organisation to succeed
in their work. Government do not have all the
answers, solutions and remedies, to those problems.
Policy-makers are not faced with a given problem.
Lindblom'’s point is that policy-makers are not usually
presented with a defined problem. They must
determine the cause of the difficulties before they can
propose solutions. First real problems to be solved.
The real problem may be racial caste discrimination,
low-income, urban-disorganisation, alienation and
similar factors.
Problems and demands are constantly being refined
and redefined in the policy process. Policy-makers
adjust their sights accordingly. Objective events can
change the reality. Definition and re-definition is
inherent in the policy process because of the
complexity of the problem.
Policy-makers sometimes define problems for people
who have not defined problems for themselves.
Policy may lack the time or analytical skill.!
Sometimes policy-makers refuse to acknowledge the
existence of difficulties. There is a danger that the
policy-makers may make hasty erroneous, superficial
or arbitrary judgements in defining the problem.
Safeguards should be provided into the policy-making
system to reduce this possibility.
Much policy is made without the problems ever
having been clearly defined. Administrators were
given broad authority in the act. But he is not sure
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what ought to be done. The fact is that broad
legislation was passed, a new agency created, large
sums appropriated, ignoring the problem of poverty.

(9) All policy systems have a bias. The bias may be of
different kinds. If the policy-making is dominated by
the very wealthy, the lower middle classes or which -
ever the most influential group, the policies will
mostly reflect the interests of that group. Decisions
may be controlled by oligarchies or some persons
may have much more influence than others. The
policy-making system may have been constructed to
provide numerous checks and balances as in the
united states system.2
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